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PREFACE 

to the 

Industrial Relations Research Association 
Spring Meeting Proceedings 

In recent years, industrial relations research has been increasingly 
concerned with international comparisons and analyses. In addition 
to an intensification of long standing interest in comparative unionism 
and collective bargaining, there has been rapidly-growing concern 
with manpower problems in industrializing nations. Currently, prob­
lems besetting the American balance of international payments have 
resulted in pressures on domestic collective bargaining. 

The IRRA's 1962 Spring Meeting dealt with these and many 
other aspects of the international labor scene. Secretary of Labor 
Arthur Goldberg discussed American labor's contribution in domestic 
and international political affairs. American influences on interna­
tional organizations and other national labor movements were also 
discussed in a session devoted to this topic. Professor George Taylor 
discussed the effects of an adverse balance-of-payments position and 
other political factors on current labor-management relations. This 
topic was also discussed in another session as an aspect of job compe­
tition between national labor movements. Detailed discussions on 
problems of a number of foreign labor movements were presented 
by experts in these areas; and the meeting was concluded with a 
spirited panel session on the book, Industrialism and Industrial Man, 
in which two of the authors, Fred Harbison and Charles Myers; 
participated. 

The association is grateful to the authors for their prompt sub­
mission of manuscripts, to the Philadelphia Chapter for the many 
hours spent on local arrangements; and, as in previous years, we owe 
a special debt to the LABOR LAW JoURNAL for their cooperation in mak­
ing these Proceedings possible. 

Gerald G. Somers, Editor 

Reprinted from the July, 1962 Issue of 
LABOR LAW JOURNAL 

Published and Copyrighted 1962 by 
Commerce Clearing House, Inc., Chicago 46, Illinois 

All Rights Reserved 
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National Wage Payments 

and the 

International Balance of Payments 

By F. A. BREIER 

University of San Francisco. 

T HE PRESENT PAPER attempts 
to examine some of the relation­

ships between wage payments in in­
dividual countries and the international 
balance of payments. The relation­
ship between wages and at least some 
sectors of the balance of payments, 
primarily the balance of trade, is 
indeed an old feature of economic 
literature. Two treatments of this 
relationship deserve particular mention. 
The first is the Keynesian relation­
ship of wages to the balance of pay­
ments, which emphasizes wage payments 
as a part of national income, and in 
turn shifts in the effective demand 
which are caused by lower or higher 
wage payments not compensated for 
by opposite changes in other factor 
payments. Depending on the propen­
sity to import of a country such a 
shift in demand would exercise its 
effects on total imports and the bal­
ance of payments. It is only natural 
that this Keynesian relationship be­
tween national wage payments and 
the international balance of payments 
is in the forefront of discussion in 
periods of either a severe deflationary 
gap or a severe inflationary gap which 
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were deemed to be the main cause of 
a country's disturbed international 
accounts. 

The second way of looking at the 
same relationship is from the opposite, 
microeconomic vantage point, which 
for lack of a better term, we shall call 
the Ricardian relationship between 
wages and the balance of payments. 
It looks at wages as a cost of produc­
tion and traces their influence on the 
balance of payments via prices of ex­
ports and imports (terms of trade), 
and refers only occasionally to what 
today we could consider the other 
sectors of the balance of payments. 
While there is a strong interrelation­
ship between the Keynesian and Ricar­
dian point of view, we would like to 
emphasize the second in the present 
paper. It has, in the opinion of this 
author, been more important in dis­
cussion and public policy debate at 
least in this country. In the following 
we shall proceed from the more naive 
to the more sophisticated approaches 
of argumentation, and in conclusion, 
place the wage problem into the con­
text of the over-all balance of payments. 

Wage Payments 
In labeling the first relationship 

between national wage payments and 
the international balance of payments 
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"naive" we have borrowed the term 
from business cycle theory-particu­
larly the under-consumption theory 
of the 1920's. The term "naive" de­
scribes the theory that is not only 
nonoperational because it defies statis­
tical verification, but because it seems 
incoherent and in extremis logically 
inconsistenU In brief, I term "naive" 
the argument that differences in wage 
rates or hourly wages of two or more 
nations converted at the official rate 
of exchange are the cause of behavior 
patterns of any segment of the bal­
ance of payments. 

The difference between United States 
and most foreign wage levels has been 
dramatic enough to give fuel to this 
naive argument. Similar to the naive 
).lnder-consumption theory of the busi­
ness cycle which, in spite of its short­
comings, was politically the most in­
fluential of all theories of prosperity 
and depression during the 1920's and 
1930's, the naive wage argument has 
had currency in all public policy dis­
cussions pertaining to the international 
transactions of the United States. 
Until the recent past, the naive wage 
argument was mainly used to support 
the policy of protectionism and os­
tensibly to maintain by tariffs and 
other devices the very difference in 
wage rates between this country and 
other countries that made these devices 
necessary. More recently, and some­
times in not too clear a fashion, the 
argument has been used to maintain 
a proposition that recent difficulties in 
the United States balance of payments 
can again be traced to a difference 
between United States and foreign 
wage rates, pure and simple.2 

1 Gottfried Haberler, Prosperity and Depres­
sion, 1950, Ch. 5. 

2 For many examples of this "naive" re­
lationship, see "Impact of Imports and Ex­
ports on Employment," Hearings, before 
the Subcommittee on the Impact of lm­
pqrts and Exports on American Employ­
ment of the Committee on Education and 
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Fringe Benefits and 
Rates of Exchange 

Of the two refinements of the naive 
wage relationship, I should like to deal 
with the first one-fringe benefits­
only briefly pecause this matter is so 
much more familiar to the industrial 
relation specialist than the interna­
tional economist. A familiar study of 
the United States Chamber of Com­
merce estimated that among United 
States manufacturing enterprises such 
fringe benefits amounted to 20 per 
cent of payroll costs in the middle of 
the 1950's.8 A study undertaken by 
the International Labor office for the 
same period showed that only two of 
the European countries investigated, 
namely the United Kingdom and Den­
mark, had a lower percentage of fringe 
benefits to total payroll costs and the 
others ranged from Belgium's 22 per 
cent to Germany's and France's 30 
per cent, Italy's 45 per cent and Yugo­
slavia's almost 50 per cent.4 The inclu­
sion of fringe benefits thus reduces the 
apparent differential of wage rates or 
hourly wages. It is interesting to 
speculate that the harmonization policy 
of the European Common Market, 
particularly if extended to Great 
Britain, will probably tend to equalize 
fringe benefits of the member countries 
upward, and thus further reduce the 
disparity in wages between the United 
States and at the Western European 
area. 

The second qualification of the naive 
wage argument, referred to above, is 
the conversion of wage rates by the 
official rate of exchange. Although 
an accepted procedure, it is most un­
satisfactory; official rates of exchange 

Labor, . House of Representatives, Wash­
ington, 1961-62. 

3 Fringe Benefits 1957, United States Cham­
ber of Commerce, Washington, 1958, p. 9. 

• Labor Costs in European Industry, lnter­
nationa1 Labor Office, Geneva, 1959, pp. 23 
and following. 
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ean most adequately be used in the 
comparison of prices of internationally 
freely traded commodities, but are in 
most cases unsatisfactory parameters 
of international comparisons of na­
tional wage rates. 

While detailed and accurate calcu­
lations seem thus impossible, certain 
trends of international exchange rates 
are observable during the past few 
years, that is, the period of the so­
called United States balance of pay­
ment difficulties. European currencies, 
the · German Mark and the Dutch 
Guilder, have been upvalued; maybe 
more importantly a number of Western 
European currencies-including those 
of countries that are thought of as 
America's major competitors-have 
become dearer in terms of the American 
dollar by the elimantion of what has 
been termed "nontraditional payments.~' 
Such payments implied the use of a 
currency in a manner which was not 
intended by the exchange control au­
thorities of the country. For instance, 
"transferable" pound sterling was to 
be used only between Great Britain, 
certain areas of Western Europe and 
the rest of the world, not including 
the dollar area. Nonetheless, American 
firms availed themselves of this type 
of currency for the payment of serv­
ices rendered to them often at a sub­
stantial discount from the official rate 
of exchange. The elimination of non­
traditional payments, for instance, 
with the introduction of nonresident 
account convertibility in Great Britain 
in 1958 meant a de facto appreciation 
of the pound sterling in terms of the 
American dollar. This hardening of 
certain currencies had the same effect 
as a shrinking of the differential be­
tween national wage levels of the 
countries involved. 

• Foreign Trade Policy, Compendium, Com­
mittee on Ways and Means, Washington, 
1958, p. 800. 
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Unit Labor Cost 
· While in the preceding 'section we 

discussed twc> qualifications of the 
naive wage argument, the main rea­
son for considering it efficient is its 
neglect of the differences in productivity 
of labor. Or, to put it differently, 
what should be relevant in any micro­
economic analysis is not wage rates 
or wage payments as such, but the 
wage cost per unit of output. With­
out going into unwarranted detail on 
what might be termed a "classical 
problem," I should just like to relate 
two findings from a study of Profe~­
sor Irving B. Kravis. His study was 
a: part of a compendium of papers on 
United States foreign trade policy 
presented to the Committee of Ways 
and Means in 1958. In it he examined 
48 British and American industries 
and found "an almost zero correlation 
between the ratios of British to Ameri­
can wages, and the ratios of British 
to American labor costs (the coefficient 
of rank correlation was 0.07) ." Kravis 
concludes that "relative· wages were 
thus a complete failure as the guide 
to relative labor costs." 5 

Similarly Kravis refers to a "third 
market test," that is, the ratio of 
British and American exports to third 
markets and their relationship to the 
ratio of British to American wages. 
Here, too, no significant correlation 
could be observed; again his conclu­
sion is that "relative wages were a 
complete failure as a guide to an ad­
vantageous position in international 
competition." 6 

The magnitude we are actually 
looking for, namely, unit labor cost, 
or as far as that is concerned, unit 
production cost in general, are extremely 
difficult to come by. It was some 
such magnitude that the United States 
Tariff Act of 1922 (Section 315) and 
the Tariff Act of 1930 (Section 336) 

• \,York cited at footnote 5, at p. 801. 
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had in mind under the "flexible" tariff 
concept. Although the Tariff Com­
mission was not really ambitious in 
the standards of investigation at the 
time, a report issued by the Commis­
sion in 1933 admits that more than 
pal£ the cases brought to the atten­
tion of the Commission had to be 
dismissed because of the inability of 
the Commission to find the unit prod­
uct costs in foreign countries, or even 
in. the United States which would 
have been necessary for action by the 
Commission. Inadequate records, dif­
ference in accounting procedures, and 
particularly differences in economic and 
business structure between the United 
States and various foreign countries 
have been given as the main reasons 
for the inability to adequately gather 
stich unit production. 

National Industrial 
Conference Board Study 

An interesting effort to overcome 
the difficulties outlined in the preced­
ing section was made in a recent study 
of the National Industrial Conference 
Board.7 It measures and compares 
the costs of 147 United States manu­
facturing companies of their domestic 
corporations with those incurred in 
their overseas subsidiaries; 124 dif­
ferent commodities are covered in this 
study. 

In spite of strikingly higher wage 
rates in the United States only 68 
per cent of the companies queried 
found unit labor costs higher in this 
country than abroad, 8 per cent found 
costs about the same and 24 per cent 
found them lower. 

Arranged by regions, only 48 per 
cent of the manufacturers found costs 
lower in their Canadian operations, 
87 per cent in the United Kingdom, 
84 per cent in the Common Market, 
67 per cent in Latin America and but 
35 per cent in Australia. Even where 

• Costs and ComPetition, National Indus­
trial Conference Board, New York, 1961. 
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unit labor costs are lower than in the 
United States, this advantage is often 
offset by higher materials costs. 

While the above findings are quite 
interesting pre se they do not, in the 
opinion of this writer, give the answer 
to the questions we asked above, that 
is, the relationship of wage payments 
to wage costs in the United States 
compared with the relationship in 
foreign countries. Rather the study 
compares the manufacturing costs of 
United States firms doing business 
in the United States with costs of 
United States firms doing business 
abroad. To the extent that the struc­
ture, management methods, personnel 
practices, collective bargaining pro­
cedures differ between United States 
companies doing business in a foreign 
country and foreign companies doing 
business at home, these differences 
a:re likely to find their reflection in 
the wage rate-wage cost relationship 
and the findings are of limited value. 

Conclusion 
The direct, microeconomic, measures 

of the wages-balance of payments re­
lationship found wanting, we could 
still establish a casual relationship 
on a microeconomic level : that is, 
through an analysis of the balance 
of payments itself. If in case of an 
unfavorable balance of payments those 
parts of it which are most likely in­
fluenced by wage payments show 
that they are, or at least could be, 
responsible for the adversity, then 
wage payments themselves could pos­
sibly be blamed. In the recent balance 
of payment difficulties of the United 
States this does not appear to be 
the case. 

Had we "priced ourselves out of 
the market," possibly as a conse­
quence of excessive wage payments, 
it is quite unlikely that we would 
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have achieved a most favorable balance 
of trade with export surpluses rang­
ing from $1 billion in 1959 to almost 
$5 billion in 1961. Indeed most of 
the weak parts of the balance of pay­
ments appear to be those that have 
the least direct relationship to wage 
payments or even labor costs. This 
is true of our unfavorable balance in 
service items, military expenditures, 
foreign aid and short-term capital 
movements. Although it has been 

charged that long term capital move­
ments from this country abroad have 
been influenced by wage differentials, 
other factors, for example, present 
prosperity and future promises of the 
European Common Market seem to 
be more powerful determinants to 
this writer. Thus the macroeconomic 
analysis does not reveal a clear rela­
tionship between wage payments and 
the balance of payments either. 

[The End]. 

The Dynamics of Industrial Relations 

1n Early Japanese Development 
By KOJI TAIRA* 

University of Washington. 

T HIS ARTICLE describes the 
evolution of industrial relations 

in Japan prior to World War I as a 
series of dynamic interactions of two 
sets of demand and supply functions 
(broadly interpreted), one for entre­
preneurs (managers or employers) 
and another for workers. This obvi­
ous economic point of view has been 
conspicuously absent in the studies of 
Japanese industrial relations in this 
country. In recent years we have 
heard altogether too much of the non­
economic aspects of Japanese indus­
trial relations, some of which, when 
their economic implications are clearly 
spelled out, flatly contradict the ob-

* For encouragement, comments and sug­
gestions during the preparatory period of 
this paper, I am grateful to Professors 
M. W. Reder, W. Gomberg, J. B. Gilling­
ham, G. Pontecorvo, and D. Worcester. 
I also benefited from correspondences with 
Professor A. L. Stinchcombe of the Uni­
versity of Chicago and Mr. Rokuro Hotani 
of the Ministry of Labor, Government of 
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served economic behavior of Japanese 
managers and workers.1 These con­
tradictions are unnecessary and un­
fortunate. If the objects of study are 
the same, different scientific dis.ciplines 
dealing with different aspects of the 
same objects should result in explana­
tions complementary to one another 
and integrable into a unified whole 
just as these aspects are compkmen­
tary and integrated in the objects 
themselves. This article is intended 
as a contribution from the point of 
view of economics toward a more 
consistent co-existence of different 
disciplines in the study of Japanese 
industrial relations. 

Two Aspects of Paternalism 
In his well-known work,2 Solomon 

B. Levine describes the social dynamics 

Japan. However, I am solely responsible 
for remaining shortcomings. 

1 See Koji Taira, "The Characteristics of 
Japanese Labor Markets," Economic De­
velopment and Cultural Change, Vol. 10 
(1962), pp. 150-168. 

• Industrial Relations in Postwar Japan, 
University of Illinois Press, Urbana, Ill. 
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of Japanese industrial relations in 
terms of varying aspects of managerial 
paternalism. There are two aspects· 
of paternalism; one, termed "patriar­
chal," emphasizes "cooperative aspects. 
inherent in the traditional family 
system of Japan," and the other, 
termed "despotic," stresses the "au­
thoritarianism in this system" (p. 
35). At the early stage of economic 
development, enterprises were typi­
cally small and patriarchalism "ap­
peared most naturally in the huge 
mass of small enterprises which were 
organized typically on a consanguinal 
family basis" (p. 36). As the scales 
of enterprises expanded with economic 
growth, the factors that made patri­
archalism work lost strength. Man­
agement and labor became increasingly 
suspicious of each other, and despotic 
management emerged in the large firms. 

Under the Occupation policy of en­
couraging Japanese labor movement 
after World War II, unions quickly 
arose in the large firms, as if to avenge 
themselves on the wrongs of past 
managerial despotism. The union's· 
demand to participate in decision­
making posed two alternatives for 
management: "either a resurrection 
of patriarchalism or fostering of hori­
zontal relationships between employers 
and wage-earners" (p. 54). Hateful 
of egalitarian relationships, manage­
ment settled with the first alternative, 
so that managerial patriarchalism has 
now become a predominant character­
istic of Japanese industrial relations. 

The level of historical understand­
ing of Japanese industrial relations in 
this country has improved very little 
since Levine's work. James G. Abeg­
glen bundles up Japanese industrial 

• The Japanese Factory, The Free Press, 
Glencoe, Ill., 1958. 

• Industrialism and IndtiStrial Man, Harvard 
University Press, Cambridge, Mass., 1960. 

-• This historical "period analysis" has 
recently been applied in larger scales by 
W. W. Rostow, The Stages of Economic 
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relations under a more anachronistic 
hypothesis that the feudal value of 
unconditional loyalty is the basic social 
factor that brings and binds Japanese 
employer and employee together in a 
bond of life-time commitment.3 Clark 
Kerr and others regard Japan as a 
country that in large measure fits a 
"dynastic-elite type" of industrializa­
tion and deduces the characteristics 
of industrial relations appropriate to 
this type of industrialization, while 
leaving in the dark the questions of 
whether and to what extent the "dy­
nastic-elite type" of industrial rela­
tions explains Japanese experience.4 

In view of this state of knowledge, 
we consider it meaningful to attempt 
an account of economic factors relevant 
to Japanese industrial relations in his­
torical perspective. What needs to 
be done is implicit in Levine's defini­
tion of industrial relations: ''the re­
spective roles of management, labor, 
and government in the processes which 
relate workers· to employers, workers 
to workers, and workers to work" ·(P·· 
viii). Although he places little em­
phasis on "processes," we concentrate. 
our attention on the processes of re­
lating workers to employers. Rational 
explanations of these processes in the 
context of changing general socio-. 
economic conditions constitute our 
dynamics of industrial relations. In 
the following pages, we first lay out 
the elements of Japanese "tradition" 
in the processes of relating workers 
to employers and then proceed to 
describe how these traditional ele­
ments underwent modifications dur­
ing the period of transition and trans­
formations during the· ensuing period 
of industrialization.5 

Growth, Cambridge University Press, Cam­
bridge, 1960, and J. K. Fairbank et al., "Eco­
nomic Change in Early Modern China: 
An Analytical Framework," Economic De­
velopment and Cttltttral Change, Vol. 9 (1960), 
pp. 1-26. 
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Elements of Tradition 
In feudal Japan, the whole nation 

was divided into fiefs, each of which 
had a lord ( daimyo) surrounded by his 
vassals (samurai), reigning over and 
extracting feudal dues from numerous 
families of peasants, artisans and 
merchants. Although the Shogunate 
attempted to perpetuate this simple 
social structure by making all the 
statuses and functions hereditary, the 
rule of heredity failed in the long 
run as a social mechanism of allocat­
ing human abilities to appropriate func­
tions and positions necessary for the 
peaceful functioning of society. In ad­
dition to discrepancies between the 
abilities of individuals and their in­
herited functions which corroded the 
feudal structure over time, one par­
ticular method of political control ex­
ercised by the Shogunate was highly 
effective in undermining the system 
which it was designed to maintain. 
This was the famous system of sankin­
kotai which required all the feudal 
lords to live in Edo, the Shogun's 
capital, and to leave their families 
there as hostages during their visits 
in their respective fiefs. 

The agglomeration of lords, vassels 
and their families in a metropolis in 
prolonged leisure raised the standard 
of living and increased the demand 
for income. The lords most naturally 
turned to the peasantry for more 
dues, but since the peasantry had 
already been squeezed to the bare 
minimum of subsistence, additional 
-revenues clearly had to come from 
net increments in production. The 
increases in the demand for income 
called forth a class of samurai-man-

• The role of sankin-kotai in the evolution 
of the Japanese feudal economy is ade­
quately discussed by Kee II Choi, "To­
kugawa Feudalism and the· Emergence of 
the New Leaders of Early Modern Japan," 
Explorations in Entrepren-eurial History, Vol. 
9 (1956), pp. 72-90, and Gustav Ranis, "The 
Community-Centered Entrepreneur in Japa-
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agers who devised and undertook var.,. 
ious measures to raise the revenues 
of their lords. Thus, the effect of 
sankin-kotai was the slow but steady 
transformation of feudal Japan into 
a system of multi-lateral interde­
pendencies in which local fief prod­
ucts were exported to urban centers 
and in which the incomes earned in 
this way were in turn spent on goods 
and services by the lords and vassals 
moving about for sankin-kotai.6 

At the level of commoner-classes 
also, networks of exchanges and busi­
ness connections developed within 
and among urban centers and between 
cities and villages. The rural-urban 
economic relationships redirected the 
activities of the peasantry to produc­
tion for sale, and the increasing com­
mercialization of agriculture produced 
a differentiation of the peasantry 
from a monotonous collectivity of 
self-sufficient farm households into 
richer and poorer strata; that is, those 
in the position to demand labor from 
outside and those in the position to 
supply labor for additional income. 
Thus, labor markets emerged in rural 
Japan and supplanted to some extent 
the traditional method of supplement­
ing the deficiency of labor supply in 
the peasant household; namely, mu­
tual help and cooperation that the 
farm household rendered and received 
from one another. 7 

In cities, two types of employment 
developed, one in trade and craft 
which required skill, knowledge and 
experience, and another in a variety 
of undertakings for which raw un:­
skilled hands sufficed, like construc­
tions, civil works, fire and water 
control, household services, hauling 

nese Development," Explorations in Entre­
Pr;neurial Hist?r'J', Vol. 8 (1955), pp. 80-98. 

For changmg modes of utilization of 
lab?r in rural Japan during the Tokugawa 
per!o?, see T. C. Smith, The Agrarian 
Ongms of Modern Japan, Stanford Uni­
versity Press, Stanford, Calif., 1955', chapters 
8, 9 and 10. · 
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of goods, transportation of persons, 
etc. The unskilled labor markets 
clustered around labor bosses who 
were simultaneously information cen­
ters, recruiters and general caretakers. 
These bosses ( oyabun) had some per­
manent underlings ( kobun) subjected 
to them in a corrupted blend of lord­
vassal and parent-child relationships 
which accorded absolute power to 
oyabun and demanded absolute obedi­
ence of kobun. 8 

The craft had well-:structured master­
journeyman-apprentice relationships; 
a worker would spend his childhood 
and adolescence with a master and, 
upon reaching manhood and acquir­
ing the customary level of skill, be­
come a journeyman, who, after having 
served the master, would normally 
set out for independent practice. In 
the merchant household, a young boy 
of under ten years of age would be 
hired as an apprentice ( detchi) and 
promoted to the position of a regular 
employee ( tedai) at around 18. In 
'about 20 years after this promotion, 
.the employee would be promoted to a 
managerial position ( shihaiyp,ku), and, 
after several years in this capacity, 
would set up his own business with 
the employer's aid of various kinds 
such as a gift of capital, the privilege 
of using the trade-mark, and enrollment 
into the trade guild. These offshoots 
of the master-house ( bekke) were 
treated like its relatives and their 
children enjoyed priority in training 
and employment at the master house. 
The employment practice of the mer­
chant household indeed represented 
the highest degree of nepotism and 
the purest type of life-time commit­
ment.9 

8 For an over-all view of various types 
of employment relations during the Toku­
gawa · period mentioned here and in the 
following paragraph, see Hiroshi Hazama, 
~'The Logic and the Process of Growth of 
the· 'Familistic' Management in Japan," 
Japanese Sociological Review, Vol. 11 (1960), 
pp. 2-18. 
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To sum up this section, these are 
the traditional modes of labor utiliza­
tion that had developed within the 
Japanese feudalism by the middle of 
the nineteenth century: (1) a small 
class of samurai-bureaucrats with man­
agerial and administrative ability and 
training; (2) employment in the 
merchant household characterized by 
nepotism and life-time commitment; 
(3) craft markets composed of essen­
tially independent practitioners each 
of whom employed a limited number 
of journeymen and apprentices; (4) 
urban unskilled labor markets cluster­
ing around labor-bosses ; and ( 5) 
rural unstructured labor markets where 
employers and workers were in casual 
contact. 

Transition-1853-1886 
The period of transition was trig­

gered by the arrival of the United 
States' Commodore Perry in 1853, 
punctuated by the historic Meiji 
Restoration of 1868, and closed by 
the end of the monetary disturbances 
that attended the post-Restoration 
reforms and civil strife. It was a 
period of great upsurge in entre­
preneurial energy as well as one of 
spectacular failures of traditional 
merchant houses. The risks and un­
certainties that accompanied the eco­
nomic dislocations of the period and 
the characteristics of successful entre­
preneurs under these conditions had 
their peculiar concomitants in the 
types of relations between employers 
and w·orkers. Brief sketches of a few 
leading entrepreneurs during this 
period will illustrate the socio-eco­
nomic milieu in which they operated, 
the tactics by which they rose to 

• Due to the awkward necessity of trans­
lating the titles and, sometimes, publishers, 
materials in Japanese are listed at the end 
of this paper and in bibliography referred 
to by their· numbers. See (1) and ( 4). 

July, 1962 • Labor Law Journal 



their successful positions, and the 
types of relations they created with 
their employees in the course of their 
successes. Stories were similar and 
no less exciting wherever there were 
successes, though in different scales, 
at various levels of society during 
this period. 

Yasuda Zenjiro (1838-1921)/0 a son 
of a local merchant in Toyama, came 
to Edo at 18 and was first employed 
by a money changer.11 After several 
years of service and having acquired 
a modest capital, Yasuda set himself 
up in the trade of money changing. 
There were then in circulation many 
kinds of coins which, due to frequent 
debasement.s by the Shogunate, had 
different values of metal contents for 
the same nominal values, so that the 
discernment of the intrinsic values of 
these coins required specialized knowl­
edge and training. Yasuda used his 
intelligence, energy and experience to 
the fullest extent and, by active sales 
and purchases of coins, built up his 
fortune quickly and steadily. The 
monetary disturbances during the early 
Meiji years also helped him expand 
his business by dealing in paper money 
and government securities. The first 
half of his life culminated in the 
founding of the Yasuda Bank in 1880. 

Minomura Rizaemon (1821-1877), 
of an obscure origin, drifted to Edo 
at the age of 18 and first worked for 
a dry-fish wholesaler and then, through 
a connection of his employer's, be­
came a servant for a Shogunate treas­
ury official. At the age of 24, he married 
a daughter of an Edo merchant and, 
after some years in his father-in-law's 
employ, bought himself a money­
changing concern. With this new 
trade he came in contact with the 

'" Biographical sketches, unless otherwise 
stated or supplemented, are based on (3) 
in bibliography. 

"For a detailed description of money 
changers' business, see S. Crawcour, "The 
Development of a Credit System in Seven-
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money-changing offices of the House 
of Mitsui. In those days, the Shogun­
ate was in financial distress and was 
demanding contributions from the 
merchants. The Mitsui's Edo man­
agers, who were favorably impressed 
with Minomura and informed of his 
former connection with a Shogunate 
treasury official, hoped to stall the 
Shogunate demand on Mitsui by ap­
pointing Minomura to the position 
of a manager of Mitsui's external 
affairs. Once in office, Minomura not 
only measured up to the expectations 
but also went ahead to bet the fortune 
of the House on the victory of the 
Imperial Court, the Shogun's political 
adversary, laying the foundations for 
later intimate relationships between 
Mitsui and the Meiji Government. 

It is no exaggeration that Mino­
mura and Yasuda were embodiments 
of profit motive, acquisitive urge and 
economic rationality. They were noted 
for shrewdness in external transac­
.tions and single-handed firmness in 
internal management. Yasuda, as 
founder of his own business dynasty, 
always enjoyed unbridled decision­
making power, but even Minomura 
as a hired manager clearly demon­
strated that economically irrational 
customs and traditions had no place 
in his management. Despite objec­
tions by the members of the House, 
Minomura reorganized the House of 
Mitsui by deleting some of the tradi­
tional lines of business and adding 
new ones according to profitability 
criteria. He also forced the members 
of the House to retire into the back­
ground and consolidated the power 
of management in the hands of the 
hired top executive, i.e., himself at 
the time.12 

teenth-Century Japan," Journal of Economic 
History, Vol. 21 (1961), pp. 342-360. 

,. This "managerial revolution" has since 
been honored to this day as "bantoseiji." 
See Levine, cited at footnote 2, for a de­
scription of this institution. 
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The association of pioneering en­
trepreneurship with autocratic han­

·dling of internal affairs is also illustrated 
by the practices of Hirose Saihei, 
executive of the House of Sumitomo, 
·and Iwasaki Yataro, founder of the 
Mitsubishi Zaibatsu. Hirose (1828-
1914), a son of a medical practitioner, 
began to serve the House of Sumitomo 
at Osaka at the age of eight in 1836. 
After having acquired diverse experi­
ences in various Sumitomo offices 
over many years, he was placed in 
charge of Sumitomo's Besshi Copper 
Mines in 1865. When the Shogunate, 
then the largest single customer for 
the Besshi copper, enforced a cut in 
the price, Hirose correspondingly re­
duced the compensations to the miners. 
Hundreds of miners rioted against 
this reduction and Hirose, heroically 
facing the mob, calmed it down with 
impromptu, false promises for im­
'provements. After the miners returned 
to their homes, he led the local police 
under the cover of night and arrested 
·the ringleaders of the riot. 

Iwasaki Y a taro ( 1834-1885), a son 
of a poor unemployed samurai in Tosa, 
after a series of unfortunate incidents 
including a prison term during his 
early life, "mounted the clouds of 
success" (as the Japanese would say), 
when he was appointed to manage 
the shipping business of the fief in 
1867. Later in 1871, he acquired the 
shipping property of the fief together 
with all the debts connected there­
with and established Mitsubishi Com­
pany, which later became the second 
largest Zaibatsu. Iwasaki then laid 
down "Rules of Management," Article 
I of which declared that the firm was 
entirely a family enterprise of the 
I wasakis and that for this reason 
there should _be no misunderstanding 
about its president's power over the 

13 These "rules" are quoted in (7) in 
bibliography, pp. 180-181. 
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whole affairs of the firm. Com­
mensurate with this absolute power, 
Article II stipulated that the presi­
dent of the firm should appropriate 
all the profits and assume full re­
sponsibilities for debts and losses. 
Article III followed up with a stern 
warning that while wages and salaries 
could be increased during profitable 
periods, they could also be cut during 
adverse periods and that, in cases of 
prolonged losses, men might be 
discharged.U 

As the Mitsubishi Zaibatsu extended 
its activities into new areas, the 
Iwasaki spirit magnified its despotic 
aspect to a bizarre extent that shocked 
the sternest samurai of the early Meiji 
period. The labor conditions at the 
Takashima mines, which fell to the 
Iwasakis from the Meiji Government, 
reflected the combination of the Iwasaki 
authoritarianism and the cruelty . of 
the labor boss system ( naya-seido). 
The labor bosses recruited workers 
through various connections (includ­
ing outright kidnapping), housed them 
in compounds called naya, and super­
vised them in and outside of the work­
place with power to administer reward 
and ptmishment at will. The Takashima 
miners were rec.ruited or kidnapped 
from far and wide and labored under 
conditions close to outright slavery.14 

The processes of adjustment. of 
socio-economic disequilibria during 
the period of transition produced ad­
mixtures of dazzling successes on the 
one hand and unbearable miseries on 
the other. Lured by the prospect of 
success and whipped by the fear of 
failure, individuals throughout the 
nation vigorously experimented with 
their abilities and chances to find ap­
propriate places in the new society. 
"Suddenly the whole pack of human 
cards were shuffled," to use an apt 

"For a description of these notorious 
labor problems, see (6) in bibliography, 
pp. 261-26K 
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simile of Foxwell's,15 but, in the absence 
of predetermined rules for the new 
game, each card had to vie with an­
other for its life and value. Soon 
the cards were to be stamped with 
proper values and stacked on the table 
of the nation for many rounds of the 
game in the future, but in the mean­
time ttie· race had to go on in all the 
directions of life and at all the levels 
of society. With these uncertainties 

· of the age and the expansion of occu­
pational and personal freedoms, the 
traditional attachments between lords 
and subjects, masters and apprentices, 
and merchants and employees con­
siderably loosened.16 

Industrialization, 1886-1911 11 

Industrialization, narrowly defined 
as a rapid spread of factory produc­
tion, started in Japan in the latter 
half of the 1880's. While by then the 
basic institutions requisite for the 
economic progress of a market economy 
had been laid, new problems arose 
from the acute maladjustments in the 
demand for and supply of labor in 
rapidly expanding industries. The 
Japanese employers, workers, public 
and government groped for finding 
the acceptable standards of market 
behavior in a new environment where 
no precedents were available for guid­
ance. This groping culminated in the 
Factory Act of 1911, which opened a 
new stage of Japanese industrial 
relations. 

As new factories arose and existing 
ones expanded, the problem of find­
ing sufficient labor in short order 
became acute. Although the labor 
force of the whole nation was sufficient 
to man the small, though increasing, 
number of factories, the workers will-

'"E. Foxwell, "The Protection of Labour 
in Japan," Economic Journal, Vol. XI (1901), 
p.124. 

18 For the decay of the master-apprentice 
relationship in the craft, see (6) in biblio­
graphy, pp. 301-325. For the breakdowns 
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ing to enter industrial employment 
fell short of needed numbers. In 
manufacturing establishments using 
skilled and semiskilled male labor, the 
standard practice of labor recruitment 
was to rely upon the craft-masters or 
factory foremen for finding appropriate 
workers. For jobs for which un­
skilled workers sufficed, labor bosses 
supplied needed workers. All this 
was of course consistent with the labor 
market mechanism that had previously 
developed in Japan. The problem 
was that this type of labor recruit­
ment and commitment was not in the 
interest of efficient factory production. 

In textile industries which were the 
leading sectors of this period's in­
dustrialization, the process of recruit­
ing and committing workers was 
formally the same as that in the other 
industries, but the extraordinary 
strength of demand and the fact that 
teen-age girls from the faraway hinter­
land were preferred as factory hands 
created special problems. The textile 
labor markets were sellers' markets 
which strengthened the bargaining 
position of the labor recruiters in re­
lation to employers. At the same 
time, the recruiters were in the 
monopsonistic position in relation to 
the hinterland farm households which 
supplied workers with little informa­
tion of labor market conditions. Power­
less vis-a-vis the labor recruiters, the 
employers drove thdr employees hard 
so that enough work might be extracted 
from them to cover the labor cost, 
much of which was appropriated by 
the recruiters. From this concoction 
of market and power relations among 
employers, recruiters, young girls and 
their faraway parents emerged the 
long hours of intensified labor, the 

of employment relations in the merchant 
house, see (1) in bibliography, pp. 30-50. 

11 It will be helpful to supplement this 
section with a historical section of K. Taira, 
cited at footnote 1. 
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notorious prison-like dormitories, poor 
safety and sanitary measures in fac­
tories and dormitories, etc. 

However, there were exceptional 
employers, who, by the logic of their 
self-interest, spearheaded a movement 
for better working conditions in textile 
factories. They used high wages and 
superior working conditions as expedi­
ents for quick recruitment and stable 
employment. Kanegafuchi Cotton 
Spinning Company was a case in point. 
Contrary to Levine's hypothesis, it 
was the large concerns that were con­
ciliatory to the use of economic in­
centives, while the crudest form of 
managerial despotism characterized 
the small firms. These differences in 
attitude between large and small firms 
reflected the relative stages of growth 
of these firms ; the worst days asso­
ciated with founding and consolidation 
were over for the large firms, while 
the small firms were in the midst of 
such pioneering ventures. 

The acceptance of the facts of mar­
kets was eloquently expressed by 
Shoda Heigoro ( 1847 -1922), Mitsubishi 
executive, at a session of a conference 
of representatives of business and 
government convening in 1898 for the 
purpose of deliberating the question 
of factory legislation to prevent actual 
or probable exploitation of labor in 
factories. A few direct quotations 
(in translation) will illustrate the 
extent to which Shoda was imbued 
with rational economic thinking. 
Speaking of the current high labor 
turnover in factories, Shoda said/8 

"Since it is the nature of man to be 
attracted by better opportunities, it 
is impossible to keep workers without 
adequate provisions. That is, if a 
worker desires to go to another fac­
tory because of a better offer, his 
present employer should [either] al­
low him to go . : . [or] raise wages 
so that the worker would see no rea-

18 Cited at (2) in bibliography, pp. 118-119. 
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son to move. . . . Factory opera­
tives, engineers, machinists and other 
workers in modern industries are scarce 
today, because these occupations, un­
like the traditional crafts, emerged 
only recently. Their relative scarcity 
enables them to command higher 
wages than the other types of labor, 
but this very fact will also induce 
more workers to enter these occupa­
tions. . . . Therefore, if the forces 
of supply and demand worked normally, 
the increase in their number would in 
time reduce their wages. This subse­
quent decrease in their wages would 
spell no hardship on them because 
men would enter any occupation only 
insofar as it remained attractive 
enough. . . " 

Innovations 

Some of the large firms also placed 
an increasing emphasis on economic 
considerations in regard to the em­
ployment of managerial personnel. A 
series of innovations took place in the 
relationships among the owners, direc­
tors and various layers of the man­
agerial staff. The largest and most 
attractive employer of educated man­
power prior to the 1890's was civil 
service. Due to the large salary dif­
ferentials between civil service and 
private business for comparable posi­
tions requiring similar backgrounds 
of education and experience, private 
business was unattractive to educated 
persons. When he entered Mitsui in 
1891, Nakamigawa Hikojiro (1854-
1901), one of the most highly educated 
persons in those days, initiated a 
veritable "salary revolution" by dou­
bling the salaries of the directors by a 
profit-sharing device (explained be­
low) and raising those of managerial 
personnel in varying degrees all down 
the line. The effect of this salary 
revolution was an influx of educated 
manpower into Mitsui concerns, 
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demonstrating the obvious truth that 
the higher the pay, the larger the 
supply of labor.19 

Some years passed, and tension arose 
among salaried managers on the ques­
tion of equitable salary scales. There 
had now developed wide income dif­
ferentials between the directors 
(jyuyaku) and the executives in charge 
of departments or branch offices 
(bucho or shitencho). The source of 
this gap was the distribution of ten 
to 20 per cent of the net profit to the 
directors as "bonuses." Although this 
profit-sharing device, when initiated, 
was a revolution that transferred 
some of the profit from the owners 
of business to the directors regardless 
of share-holdings, economic growth 
and expansion of profits subsequently 
widened the income gap between the 

. profit-sharing directors and salaried 
managers. Tension from this dis­
equilibrium of the pay structure was 
dramatically demonstrated by a pro­
test movement led by Ikeda Shigeaki 
(1867-1950), (who later became the top 
executive of the Mitsui Zaibatsu), dur­
ing his junior executive days in the 
Mitsui Bank in the 1900's.20 As 
salaried managers in time moved up 
to assume directorships, the demand 
from below for greater equality was 
increasingly realized. For instance, 
Wada Toyoji (1861-1924), once one 
of Nakamigawa's lieutenants, as man­
aging director of the Fuji Silk and 
Spinning Company in 1906, reduced 
the directors' bonuses from the custo­
mary 15 per cent to 5 per cent of the 
net profit, using the other 10 per cent 
for bonuses, pensions and other bene­
fits for managers, staff employees and 
factory operatives. Similar practices 
ensued in the other·:firms.21 

Through these reforms and innova­
tions arising basically from efforts to 
:find rational solutions for economic 

19 A detailed description of Nakamigawa's 
policy and its consequences is given in (5) 
in bibliography, pp. 188-196. 
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problems on hand, the industrial rela­
tions in some large Japanese firms 
had come, by the end of the Meiji 
period, to present palatable appear­
ances. To correct remaining defects 
in the labor market processes and 
employment relations such as un­
savory practices of labor recruiters 
and abuses of labor at work places, 
the Mining Act of 1905 and the Fac­
tory Act of 1911 stipulated some 
minimum standards for employment 
contracts, hours of work, wages and 
the other working conditions. The 
Meiji Government, which came into 
power by overthrowing the Tokugawa 
Shogunate and earned its reputation by 
its successful steering of Japan's in­
dustrialization, closed its life of four 
and a half decades in 1912 with the 
Factory Act as one of its last major 
achievements on the agenda of Japan's 
early developmental effort. 

Conclusion 
How should we characterize the 

pattern of Japanese industrial rela­
tions that emerged at the end of the 
Meiji period? Feudalistic, familistic, 
paternalistic, patriarchal, despotic? 
We doubt that the elaboration of these 
designations under the guise of "ideal 
types" and the attempt to explain 
these types of industrial relations by 
the ultimate ideal type of "culture'' 
·can be more useful than straight­
forward economic analysis in a dynamic 
setting. On our part, we regard in­
dustrial relations primarily as eco­
nomic transactions between buyers 
and ·sellers of labor. With a three­
period breakdown of Japanese eco­
nomic history prior to World War I, 
we have endeavored to show that the 
terms of such transactions character­
istic of a given period are partly con­
ditioned by the structure of labor 
markets of the preceding period, that 

20 Cited at (7) in bibliography, p. 157. 
21 Cited at (7) in bibliography, p. 156. 
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changes in general economic condi­
tions and new developments in de­
mand for and supply of labor during 
this period modify the inherited struc­
ture of labor markets, and that the 
labor markets thus restructured during 
this period in turn become condition­
ing factors for labor market transac­
tions of the next period. It is difficult 
to give a single descriptive name to 
the state of industrial relations during 
any segment of time in this perpetual 
flux of economic evolution. 
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The New Industrial Relations in Britain 
By ARTHUR M. ROSS 1 

University of California (Berkeley). 

PROSPERITY, full employment 
and rising living standards have 

undermined traditional systems of 
industrial relations in Great Britain 
and other Western European coun­
tries. Established institutions and 
routines have been outdated while 
new tendencies have begun to appear. 

1 I am glad to acknowledge the valuable 
assistance of Dr. Edward Geiger of Zurich, 
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These tendencies are generally in 
the direction of American practice, 
but the concept of "Americanization" 
should not be overdone. We should 
not assume the labor-management re­
lations in the United States will be 
duplicated, any more than we should 
assume that Scandinavian policies of 
economic planning and labor-market 
management can be duplicated on 
this side of the Atlantic. 

Switzerland, formerly my Research Assist­
ant at the Institute of Industrial Relations. 
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The Western European systems be­
came stabilized in their traditional 
form during an era of frequent unem­
ployment, low wages and subsistence 
living standards.2 The dominant pur­
pose, as the Webbs emphasized in 
Industrial Democracy, was to protect 
workers and. employers against unre­
stricted wage cutting in the labor 
market and price cutting in the prod­
uct market. The principal organiza­
tions were the trade union, strong 
at the top but weak at the plant level, 
and the employer association. Union­
ism developed a pronounced ideologi­
cal strain ; union federations became 
closely connected with labor parties, 
sometimes accepting a subordinate 
position in the alliance. The leading 
instrument of protection was the 
minimum wage, pitched at a level 
appropriate to smaller and less effi­
cient firms. The standard technique 
was the national or regional multi­
employer agreement, frequently sup­
plemented by social legislation defining 
basic terms of employment. Negotiated 
increases were more restrained than 
in the United States, and the labor 
contracts did not exert much explicit 
control over hiring, promotion, job 
assignments, work practices, etc. 

As is well known, Western Euro­
pean economies have made a great 
leap forward in the postwar period. 
Production has expanded rapidly; full 
employment has been widely prevalent; 
real earnings have advanced at an 
unprecedented pace and middle-class 
living standards have spread rapidly. 
To a greater or lesser degree, all the 
industrial relations systems have felt 
the impact of these changes. 

In a tight labor market there has 
been a persistent tendency for actual 
wage earnings to increase more rapidly 

• The next few paragraphs have been 
bo.rrowed without much change from "Pros­
perity and Industrial Relations in Europe: 
The Case of West Germany," Quarterly 
Journal of Economics, Vol. LXXVii, August, 
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than the official negotiated rates. This 
phenomenon, known as "wage drift," 
has drained much of the significance 
out of the broad multi-employer 
agreements. At the same time, wage 
and salary earners have had sufficient 
economic strength to force conces­
sions from individual plants and com­
panies. Employers have been willing 
and able to make their jobs more at­
tractive in order to compete favorably 
on the labor market. Under these 
circumstances the center of gravity 
has been shifting in the direction of 
plants and companies. Employer as­
sociations have striven to preserve 
the integrity of the industry-wide 
contracts, but have not been able to 
hold the member firms in line. 

Western European unions are typ­
ically organized on a geographical 
basis and do not have full-blown 
apparatus inside the gates of the 
plant. Separate organs of representa­
tion, such as works councils, plant 
committees and shop-steward com­
mittees, are found there. Although 
not originally intended as collective 
bargaining agencies, these in-plant 
groups occupy a strategic economic 
position and frequently engage in 
bargaining of a sort. 

Trade unions have begun to adjust 
their programs to this new situation 
in a number of ways. These include 
(a) striving to gain more control over 
shop stewards, works councils, etc. ; 
(b) extending the union organization 
inside the plant; and (c) negotiating 
collective agreements at the plant 
level along the lines of typical Amer­
ican labor contracts. The strength of 
these tendencies differs from one 
country to another, being greatest in 
West Germany and the United King-

1962: and "Prosperity and Labor Relations 
in Europe: Italy and France," Industrial 
and Labor Relations Review, Vol. XVI, 
October, 1962. 
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dom, somewhat less in Italy and least 
in France. 

Notwithstanding the importance of 
the Communist Party and its labor 
federations in France and Italy, the 
strength of ideology and class bitter­
ness has been declining among Euro­
pean workers generally. This results 
from the improvement of living stand­
ards, the persistence of full employ­
ment and the successful application of 
paternalistic employment policies. 
The trend toward business unionism and 
local bargaining reflects the decline 
of ideology. Under these circumstances 
the power and prestige of central 
labor federations has diminished, as 
well as the intimacy between labor 
federations and labor parties. Fur­
thermore, the trade unions have been 
encountering serious membership 
problems; the percentage of wage and 
salary earners enrolled in unions has 
declined in the United Kingdom, 
West Germany, France and Italy. 
There is a widespread feeling that 
the unions are unequal to the chal­
lenge of rapid change, are led by 
plodding bureaucrats and have failed 
to generate any new ideas. 

Finally, as wage increases have ac­
celerated since the end of the 1958 
recession, widespread fears of infla­
tion have developed in financial and 
governmental circles. As a result 
leading officials have been urging wage 
restraint; proposing "wage stops"; 
and advocating that wage increases 
be limited, in some fashion or other, 
by the increase in productivity. Their 
observations on wage policy have 
been strikingly similar to those of 
President Kennedy, Secretary Gold­
berg and Dr. Heller; and European 
unions have responded with the same 
profound unenthusiasm as those in 
the United States. Likewise there is 
active discussion as to whether new 

• See footnote 2. 
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kinds of consultative groups can de­
velop a "national wage policy" and 
how such a policy might be imple­
mented within a collective bargaining 
system. 

Great Britain Compared 
with the Continental Nations 

The present article analyzes devel­
ments in Great Britain, while previous 
articles have dealt with West Germany, 
Italy and France.3 Each nation has 
its own economic and political insti­
tutions, its own cultural traditions, 
its own internal problems. Therefore, 
although there are common schemes, 
a somewhat different story must be 
told for each country. 

Space does not permit me to deal 
with all the impacts of full employ­
ment and higher living standards in 
Britain. This paper will deal princi­
pally with the rise in the industrial 
power of workshop groups, the in­
stitutional vacuum at the local level 
and the endeavors of trade unions to 
deal with the situation. 

The British industrial relations sys­
tem differs in important respects 
from those of West Germany, Italy 
and France.,_ There are more unions, 
and the structure of unionism is less 
~mmetrical. Wher.eas industrial and 
mulh-mdustrial unions predominate 
on the continent, Britain has a CQ.n­
geries of diyerse 5!ti1:ietanrl types 
ra-:iging from the miniscule Wool 
Sliear Workers of Sheffield to the 
gigantic Transport and General Work­
ers Union. Multiple unionism in 
France and Italy is differentiated on 
ideological and religious grounds, so 
that workers in a given plant may be­
long to three or four organizations; 
but in a typical British auto factory, 
as many as three dozen unions may 
be represented.4 

• Michael Shanks, The Stagnant Society, 
London, 1961, p. 82. 
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The British unions are undoubtedly 
stronger than the German, Italian 
and French unions. This is indicated 
not only by the greater intensity of 
organization, but also by the greater 
extent to which the British unions 
have made their impress on indus­
trial administration and the extent 
to which employers accept them as a 
force to be reckoned with. Further­
more, they do have a "presence" in 
the plant in the form cif the shop 
steward, who has been difficult to 
manage but is nonetheless elected by 
th'emeftibets of one pamcular union. 
This is not true of the delegates to 
the German works council, the Italian 
"internal commission" or the French 
workers' committee. 

Collective bargaining in Britain is 
more decentralized and has somewhat 
greater substance than in the conti­
nental countries mentioned above. By 
the same token there is less. reliance 
upon government to establish fringe 
benefits and other conditions of em­
ployment. The bargaining system is 
still a far cry from that of the United 
States, however. 

Finally, political and economic 
changes impinging on labor-manage­
ment relations have been less drastic 
than on the continent. Britain did 
not undergo military defeat, occupa­
tion or revolution, of course; nor does 

· anyone speak of a postwar British 
"economic miracle." Between 1953 
and 1960, industrial production rose 
only 30 per cent, as compared with 
68 per cent in France, 80 per cent in 
West Germany and 82 per cent in 

• OEEC, General Statistics (No. 5, 1961), 
p. 2. 

• OEEC, The Problem of Rising Prices, 
Paris, 1961, p. 426. 

• Ministry of Labour Gazette, various issues. 
8 "Personnel management is becoming, in 

Britain, a highly developed profession with 
growing insistence on the maintenance of 
professional standards and codes . . . This 
is not, among leading personnel people in 
Britain, a mere formalism; it is a doctrine 
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ltaly.5 The percentage of national 
product devoted to investment and 
the increase in output per man-hour 
have been less than in any other 
Western European country. Real 
earnings advanced at a modest pace 
of approximately 3 per cent per year 
during the 19SO's.6 

The great improvement in the 
British worker's standard of life is 
thus explained not by economic growth 
or high productivity but by the per­
sistence of full employment throughout 
the postwar period. The unemploy­
ment ratio has varied between '1 and 
2 per cent in recent years, and the 
number of listed vacancies has ex­
ceeded the number of registered un­
employed most of the time.7 Real 
wages of the employed are still the 
highest in Europe, although not so 
much higher as formerly; but the big 
change is that almost everyone is 
working. 

As the large corporation assumes 
a more important role in economic 
life, concepts of professional manage­
ment are spreading. Managerial pol­
icy emphasizes "human relations" 
and "getting along," rather than pa­
ternalism and authoritarianism as on 
the continent, or efficiency as in the 
United States.8 

The . Wage Drift in Britain 
Notwithstanding these differences, 

some of the basic pressures on the 
industrial relations system are simi­
lar:. to those experienced on the con­
tinent. To begin with, there is the 
persistent phenomenon of wage drift 

which they carry into their jobs. The 
executive cannot expect from his personnel 
manager blind and rigid adherence to pre­
determined managerial policy. He will find 
an insistence upon the introduction of con­
cepts of. social equity into the making of 
business decisions."-Frederic Meyers, "A 
Look in Labor Relations in Britain," Cali­
fornia Management Review, Vol. III, Spring, 
1961, P. 26. 
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and the consequent obsolescence of 
the industry-wide agreements. 

Statistics on wage drift are confus­
ing and difficult to reconcile, but 
clearly there has been a great deal of it. 

"Though collective bargaining at 
the national level is about changes 
in the basic wage rate, only a tiny 
fraction of employees in the manu­
facturing industries are paid at these 
rates. The great majority of produc­
tion workers have, in recent years, 
taken home in their pay packets per­
haps a third or a half as much again. 
What actually makes up the total 
earnings of the employee is an amount 
compounded of the ·basic wage rate, 
additions for overtime and weekend 
work, incentive bonus, shift premiums, 
merit money and other extras that 
the employer sees fit to pay. These 
additional elements that go to make 
up the total pay packet are often the 
subject of local bargaining at work­
shop or company level .... " 9 

The OEEC calculates a net wage 
drift (not including overtime pay­
ments) of only 0.7 per cent per year.10 

Even so, "the gap between actual 
weekly earnings and basic pay plus 
overtime increased by about £1 be­
tween January, 1954 and October, 1959 
. . . and ... this increase accounted 
for nearly one-third of the total rise 
in earnings between the two dates." 11 

Furthermore, OEEC notes that a por­
tion of negotiated wage increases in 
collective agreements represents merely 

• B. C. Roberts, Trade Unions in a Free 
Society, London, 1959, pp. 4-5. 

10 Work cited at footnote 6, at p. 432. 
u Work cited at footnote 6, at p. 433. 
12 "Examination of the movement of earn­

ings and rates in specific industries suggests 
that a considerable part of increases in 
effective rates between collective bargains 
is subsequently 'consolidated' into official 
rates in the next cotlective agreement. In 
so far as this is the case, the absence of 
wage drift in the long run does not neces­
sarily mean that there is no tendency for 
earnings to rise significantly in the interval 
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a "consolidation" of wage drift ac­
cumulated since the previous agree­
ments.12 

In a general way, wage drift is 
associated with labor shortages, but 
variations in the amount of drift do 
not seem to be explained by varia­
tions in the degree of labor shortage. 
OEEC observes that "differences in 
drift between industries arise mainly 
from institutional and technical dif­
ferences such as the control over its 
members exercised by an employers' 
organization, the strength of union 
organization on the shop floor, and 
so on." 13 Lerner reports that among 
pieceworkers, "the bulk of the wage­
drift . . . arose from high and loose 
factory piece-rates." 14 

There are two important differences 
between wage-drift in Britain and 
that experienced in the continental 
countries. First, collective agree­
ments negotiated by trade unions and 
employer associations are not so radi­
cally disassociated from actual wage 
payments in Britain. An increase in 
standard rates does lead to a similar 
increase in earnings levels.15 The 
reason is that the various elements 
of wage drift are additives rather 
than substitutes for standard rates. 
Second, wage drift in Britain gener­
ally emerges from workshop bargain­
ing whereas on the continent it results 
primarily from unilateral, paternal­
istic employer policies.16 

between successive collective bargains." 
Work cited at footnote 6. 

13 Work cited at footnote 6. 
14 Shirley Lerner, "Workshop Bargaining, 

Wage-Drift and Productivity in the British 
Engineering Industry," (mimeo.). 

13 See D. ]. Robertson, Factory Wage 
Structures and National Agreements, Cam­
bridge, 1960, P. 195. 

18 "Components introduced by manage­
ment include ex gratia payments, service 
increments and merit rates. More impor­
tant than these as components of the wage-
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The Situation in the Shop 

Thus the center of gravity is shift­
ing into the workshop. There the 
union apparatus is characteristically 
weak. Local officials are overworked, 
underpaid, inadequately assisted and 
badly out of touch with the member­
ship. The real power lies in the hands 
of shop stewards, each elected by 
the members of a particular union. 
Where several unions are represented 
in a shop, the several stew~rds fre­
quently establish an autonomous 
committee immune from control by 
the individual unions. Likewise there 
are unofficial "combine committees" 
of shop stewards from the various 
plants of some of the major com­
panies. In fact there have been at­
tempts to build national organizations 
such as a proposed council of all 
stewards in the automobile industry, 
which would undercut the numerous 
craft unions in that industry and 
constitute the nucleus of an industrial 
.umon. 

The weakness of British unionism 
at the local level is nothing new. One 
recalls the "shop steward" revolts 
following World War I. Knowles has 
shown that the bulk-of work stop­
pages have been "unofficial" or stew­
ard-led for many years.U But full 
employment has vastly increased the 
po.wer of local work groups and the 
stewards who lead them. Bargaining 
over piece-rates, handling grievances, 
arranging overtime schedules-these 
and similar activities are pre-empted 
by stewards. Increasingly power is 
slipping away from the vested union 
leaders into the hands of local militants. 

The consequences of this situation 
are various. One consequence, of 

(Footnote 16 C ontit~~Ued.) 
drift . . . are factors arising directly out 
of workshop bargaining. The wage claims 
introduced in this way are generally di­
rected toward maintaining fair differentials 
... " Work cited at footnote 14. 
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course, is that the trade unions are 
isolated from some of the most vital 
industrial-relations processes. Agree­
ments negotiated by stewards and 
steward councils are frequently in-
consistent with union policies. Since I 
many stewards are Communists, the 
power of the Communist movement 
is artificially enhanced by virtue of 
their strategic position in the work­
shops. Strike activity has been in­
creasing; in 1959, for example, some ! 
5,270,000 man-days were lost in work/' 
stoppages, the largest total since 
1932.18 As a result, the public standi 
ing of the labor movement has be~fi 
seriously damaged. It should 'be 
added that the total membership of 
British unions has not grown signifi­
cantly during the past decade, and 
that the labor movement is in bad 
repute among those scholars, intel­
lectuals and journalists who have 
traditionally been sympathetic. While 
there are doubtless many reasons, one 
central problem is the chaotic condi-
tion of labor-management relations 
at the workshop level. 

Control over Shop Stewards 
In considering how to deal with 

this problem, the unions are empha­
sizing two major avenues of approach. 
The first possibility is to exert more 
effective control over shop-steward 
activities. The other is to extend the 
officially recognized collective bargain­
ing system into the workshop. 

Some unions are organizing educa­
tional courses for stewards, publishing 
handbooks and conducting leader­
ship conferences. The Transport and 
General Workers Union has given 
particular stress to steward education. 
Some of the other unions, on the other 

"K. G. ]. C. Knowles, Strikes-A Study 
in Industrial Conflict, Oxford, 1952. 

18 Ministry of Labour Gazette, January, 
1961. 
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hand, have done little or nothing. 
"Training and education is unfortu­
nately still too often looked upon as 
a luxury, as something that is fashion­
able but not really essential. It is 
difficult to measure success and it 
is sometimes obvious that results can­
not be guaranteed. Frequently union 
leaders do not realize that training 
and education programmes serve as 
important channels of communication 
with the key rank and file members." 19 

In the electrical power industry, 
five unions have adopted a plan under 
which district union officials are au­
thorized to participate in meetings of 
the approximately 100 shop-steward 
councils in the industry. The pur­
poses are stated as (1) strengthening 
communications between the shop floor 
and the national union ; (2) learning 
more about the feelings of the rank 
and file; and (3) keeping the meet­
ings informed about the national 
policies of the unions. It remains to 
be seen whether the underlying objec­
tive of bringing the shop stewards 
under control will be achieved. 

It also appears that the larger unions 
in the auto industry are endeavoring 
to weaken the shop-steward move­
ment, but details are not available. 

In 1960, the General Council of the 
Trades Union Congress made an 
analysis of unofficial strikes during 
the previous two years, and submitted 
a report to the Congress dwelling 
heavily on the shop-steward problem. 
After saluting the valuable services 
rendered by Britain's 200,000 stewards, 
the report went on to observe that 
"they are union officers and like every 
other representative of a union they 
must be subject to its rules and bound 
by its obligations." If stewards should 
continue to violate rules or agree­
ments after being warned, their 

'"Work cited at footnote 9. 
20 Proceedings, 93rd Annual Trades Union 

Congress, 1961, pp. 134-135. 
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credentials should be withdrawn, the 
report advised. Disciplinary penal­
ties should also be considered; and 
"where a union decides on expulsion 
from membership for ring-leading a 
needless strike, it is unlikely another 
union would give this ex-member 
further opportunities to do harm." 
The report was adopted along with a 
resolution which "expressed apprecia­
tion of the work of voluntary union 
representatives, welcomed the Gen­
eral Council's inquiry into disputes, 
deplored ways in which disputes were 
being misrepresented and said the 
movement's publicity services ought 
to be improved." 20 

Workshop Bargaining 
British collective agreements gen­

erally have a narrower scope than 
those in the United States. Basic 
wages, the basic workday, overtime 
rates and holidays will be included. 
Complex seniority rules governing 
layoffs and promotions, provisions 
governing employee discipline and 
fringe benefits of the economic-security 
type are seldom found. British em­
ployers generally oppose the senio~ity 
principle on the ground of excess1ve 
rigidity, while the unions have felt 
that sickness, unemployment and simi­
lar risks should be dealt with in na­
tional legislation rather than in collective 
agreements. Moreover, many sub­
jects of bargaining cannot feasibly be 
covered in industry-wide agreements 
but must be handled at the company 
or plant level, if at all.21 

As we have seen, a good deal of 
workshop bargaining has developed 
in recent years. Such bargaining has 
centered on piece rates, overtime 
schedules, and other elements of en­
hanced compensation; it has been 
carried on between plant officials and 

21 See Meyers, cited at footnote 8, at p. 21; 
Roberts, cited at footnote 9, at pp. 13~14. 

July, 1962 • Labor Law Journal 



shop stewards or steward councils ; 
it has had an unofficial or irregular 
character.22 

Under these circumstances there is 
widespread discussion concerning the 
proper place of workshop negotiations 
in the bargaining system. An impor­
tant body of opinion holds that such 
negotiations should be formalized and 
regularized and should become the 
responsibility of paid union officials. 
George Woodcock, General Seeret~tr.y 
of the Trades Union Congr:es101 has 
ooserved that the shift of union power 
to the local level was mev1table under 
f1i11-employment cond1t1ons. Central 
negotiations were necessary in the 
past because trade umons were on the 
defensive, he declared; but now, for 
tlie first time, unions are m a position 
to take the offensive. It was only 
common sense, he stated, that the 
evolution of responsibility should be 
carried out in an orderly way and 
without a vain struggle against it. 

In 1961 the Trades Union Congress 
Strikes Committee was examining the 
possibility of decentralized bargaining 
as an antidote to irresponsibility and 
insurgency at the local level. 

Some of the most influential British 
labor economists (including E. H. 
Phelps-Brown, B. C. Roberts, D. J. 
Robertson and others) have urged 
that the bargaining system be de­
centralii!ed. Numerous benefits are 
predicted: that wages can be related 
to the employers' ability to pay; that 
more rational internal wage structures 
can be developed; that the scope of 
bargaining can be expanded ; that shop 
stewards can be "integrated" into the 
union organization; that unofficial 

22 Some national agreements do contem­
plate supplemental local bargaining between 
employers and branch offices. Moreover, 
"some large firms negotiate separately with 
national union officers detailed agreements 
similar to the American plant contract." 
E. H. Phelps Brown, "The Importance of 
Works Agreements," Personnel Management, 
Vol. XLII, December, 1960, p. 18. 
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strikes can be curtailed ; and that local 
union branches can be reinvigorated. 

According to Robertson, "If the 
unions were to move out from behind 
the protective barriers of national 
agreements and begin the task of dis­
cussing actual wage practice and pay­
ments in a more realistic way, then all 
levels of the unions would immediately 
have a job to do. ;J:he steri1iza+ion of 
branch life has been due to the mis-

taken theory that everything that 1s 
necessary is being done centrally. If 
more local negotiation and more de­
tailed work is undertaken, the branches 
would be required to play a part as 
decision-takers and in training officials ; 
shop stewards would become more 
integrated into the normal union ma­
chinery; and members would have a 
more natural outlet for their en­
thusiasm." 23 

One should not underestimate the 
problems . which would have to be 
solved before the bargaining system 
could be reoriented. To begin with, 
the employers would have to concur. 
"The unions cannot determine the 
pattern of wage negotiations them­
selves. . . . In the last 100 years 
employers' associations have grown 
up to cover most of British industry. 
Any sizeable changeover from national 
to local bargaining ... could only 
emerge from joint talks at national 
level with agreement by both sides to 
surrender central power. The govern­
ment would also be involved if only 
through its increased importance as 
an employer." 24 

Now British employers are not 
noted as radical innovators, and are as 
firmly attached to the principle of 

23 Robertson, cited at footnote 15, at 
P. 188 . 

.. Frank Bealey and Stephen Parkinson, 
"Unions in Prosperity," Institute of Eco­
nomic Affairs, Hobart Paper No. 6, 1960, 
p. 49. 
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national bargaining as are the ma­
jority of union officials. Many em­
ployers would not favor official, 
regularized negotiations at the workshop 
level, and would prefer to continue 
with "acts of local expediency" where 
required. 

As Phelps Brown observes, "They 
maintain a distinction between nego­
tiation and the present practices which 
are informal, constitute as little prec­
edent as possible , and can be dropped 
when the tide of business turns; nego­
tiation, moreover, carries with it the 
possibility of a strike, and local nego­
tiation would bring the prospect of an 
official strike that would stop one firm 
while its competitors went on." 25 

Certainly British management has 
not yet made up its mind that it must 
come to terms with the new forces 
and energies in the workshop. The 
subject is being discussed, however. 
There have been talks between top 
officials of the British Employers Con­
federation and the Trades Union 
Congress, which would have been un­
thinkable at one time. In addition the 
British Employers Confederation held 
a conference on collective bargaining 
in 1961, including representatives of 
the universities. Such consultation 
between town and gown, although 
commonplace in the United States, 
was a real innovation in Britain. 

Second, workshop bargaining would 
require great improvements in union 
organization and leadership at the 
local level. The center of local activity 
would shift from the neighborhood 
into the shop. A much greater number 
of field representatives would be 
needed; they would have to be better 
educated, better paid and more ade­
quately assisted. Consequenty higher 
dues would be necessary. 

.. Preface to B. C. Roberts, ed. Industrial 
Relations: Contemporary Problems and Per­
spectives (forthcoming). I am grateful to 
Mr. Roberts for giving me access to this 
important work prior to its publication. 
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To integrate shop stewards into the 
official bargaining apparatus, the un­
ions would be forced to accord them 
semi-professional status and to com­
pensate them. Adding further to the 
expense would be the enormous task 
of training and indoctrinating a suffi­
cient number of stewards. It may 
well be that the stewards would not 
"integrate" too willingly; they might 
we~l prefer the present situation, in 
whtch "the shop stewards' tail is wag­
ging the union dog, and the leaders so 
far from leading are in fact trailing 
helplessly behin.d their more militant 
followers, trying desperately to limit the 
damage and patch up the quarrels." 26 

If occupational wage structures, 
layoffs and recalls, industrial disci­
pline, etc. were covered in formal 
workshop agreements, many disputes 
over the application of these rules 
would arise. The parties would 
therefore find it necessary to provide 
administrative arrangements for resolv­
ing such disputes. Grievance and 
arbitration procedures are only in a 
rudimentary stage of development in 
Britain and other Western European 
countries, for the reason that day-to­
day personnel actions are not inten­
sively and formally ·regulated to the 
same extent as in the United States. 
To install them throughout British 
industry would be a vast undertaking, 
but could hardly be avoided if the 
American type of local agreement were 
to become general. 

Finally, there is the matter of union 
structure and jurisdiction, which are 
now so chaotic as to place great ob­
stacles in the path of orderly shop 
relations. If ten unions were repre­
sented in a factory, there would either 
have to be ten local agreements or 
else one agreement negotiated with 

26 Michael Shanks, The Stagnant Society 
Baltimore, 1961, p. 92. ' 
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some kind of interunion council. This 
would not necessarily be an insuper­
able difficulty, it is true. There are 
some 40 trade-union federations in 
Britain intended to coordinate the 
policies of the various unions in the 
textile industry, the building trades, 
etc. Presumably these federations could 
be extended into the workshop; but 
inasmuch as each organization would 
preserve its freedom of action, the 
situation would remain an awkward 
one. The experience of American firms 
with many bargaining units in the 
same shop is not one that other em­
ployers would eagerly share. 

It is easy to propose basic structural 
changes, but realistic observers are 
not optimistic about the prospects. 
As B. C. Roberts states, "Ideally the 

solution to the problem of workshop 
organization ought to be found in a 
drastic reorganization of the structure 
of the unions. But there is little hope 
of achieving the desirable goal of one 
union to each industry or even each 
factory." 27 

Thus, the British industrial rela­
tions system is badly inadequate to 
deal with the new pressures created 
by economic and social change. The 
forces of inertia and resistance are 
strong, however; and in the absence 
of a real crisis, institutional adapta­
tion does not come easily. Here in the 
United States we have a similar situa­
tion, although the problem has differ­
ent dimensions. Here also the times 
call for new departures, but the hand 
of the past lies heavy. [The End] 

Labor-Man~gement Relations and 

the Balance of International Payments 
By GEORGE W. TAYLOR 

University of Pennsylvania. 

T 0 BEGIN WITH, the title as­
signed to me in the program has 

had to be recast. The promise implied 
in that talk cannot be fulfilled. There 
is, nevertheless, a basis for worthwhile 
discussion about "balance of interc. 
national payments" as a new factor, 
that is, since 1958, in the labor-man­
agement-government relationship. 

This new factor, along with numer­
ous others which involve national 
planning incident to national safety, 

:rr Introduction to B. C. Roberts, ed., In­
dustrial Relations: Contemporatry Problems 
and Perspectives (forthcoming). 
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raise some highly controversial ques­
tions. For example, what are the 
essential functions to be performed 
by decision-makers in the private 
economic sector and in the public 
sector? They do not operate in exclu­
sive or unrelated spheres. It is not 
enough to be kinetic . ...The right hand 
and the left hand need to be coordi­
nated if the full power of our econOmic.. 
and political systems is to be developed 
to overcome the challenge to our wa.y 
of life. Private interests commonly 
resent the intrusion of government, 
but intrusion can go either way. Since 
private power centers have no rights 
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superior to the national interests a mere 
"laissez-faire" cannot be supported. 
Individual liberties are not at the 
heart of this question. It is strange 
how modern "laissez-faire" is advanced 
to support the power of private insti­
tutions, that is, of private governmental 
powers. How to reconcile mae ef flFi 
vate institutional power :.IRa Eleeision­
making with the national interest L 
This is the dilemma about the func­
tions that are -assayed. 

The l%2 wage-price episode makes 
it clear that the basic problem out of 
which the crises grew, namely, recon.:. 
ciling private and puhli~ aeetSt9A'3, 
has scarcel been perceived, let alone 
dealt wtt b 

here has been a gain from the episode 
in the greater realization on both sides 
of a need for a "coming to terms" 

ith a new environmental considera-
ion. If a coordination is to be accom­
lished, it wt e enct s 
a.tterned along the lines of the Presi=--. 
ent's Advisor mittee o 

of management and of labor have to be 
tn­

tplSion" desi!!nation is simply an old, 
cliche. -In 1962, the functions of private 
decision-makers are in process of re­
definition. Collective bargaining was 
formerly i relattvely stmple ~ 
o"nce the mutual-survtval necessities 

1 of unions and management were recog­
.,... nized. The maxtmtzmg functtonS .of 

• labor and of management represtS.nta-
-.qives were rather evident. Creating a 

labor agreement involved an agree­
ment about wage schedules, hours of 
work and a few conditions of employ­
ment. The principal clash centered 
on the emphasis to be given to short­
run and to long-run considerations 
of the parties involved in the bar­
gaining. With a· few exceptions a 
strike had a narrow impact, affecting 
mainly the employees and the em-
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ployer involved. Indeed, collective 
bargaining continued to be relatively 
simple as long as the central issue 
was over the distributive shares due 
to labor and to those who supplied 
capital. 

With more exacting norms of eco­
nomic security for employees, grounded 
in a public intolerance of unemploy­
ment, came a necessity for dealing 
with pensions, health programs, sup­
plemental unemployment pay and re­
training, as an incomplete list. Strikes 
became a less effective means for 
resolving many differences in the new 
areas where private and governmental 
policies were concomitant. The ex­
pectations of employees, all over the 
world, are greater than. at any time 
in recorded history. 

Pressure on Employers 
Employers have come, in recent 

years, under a considerable pressure 
to keep costs competitive. A major 
complication in collective bargaining 
arises from differences about the extent 
to which capital needs should be met 
from retained earnings rather than 
from borrowings. Involved in this 
question is not simply the rights of 
stockholders ; public interests in private 
pricing policies have been accentuated. 
The new theory of capital formation 
has intensified the problems of collec­
tive bargaining as much as any single· 
factor. Companies have insisted upon 
their need for relatively high profits 
or for an intensified cost flow to use 
the current term even if their opera­
tions are at less than capacity. At 
the same time "the needs of employees" · 
already phrased in affluent terms, have 
been intensified by so-called automa­
tion, accompanied as it is with high 
expectations for sharing in the benefits 
of technological change and deep 
fears about job displacement. The 
capital formation question has, in 
turn, been further intensified by in-
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flation, population growth and for­
eign competition. The difficulties of 
collective bargaining have been aggra­
vated. The issues which came to a 
head at the negotiating table were 
never more portentious or more com- I~F~==~..;:;:~==..:.::::=====:....:.;:;:a; 
plex. This fact should not be obscured 
by a growing domestic battle over 
whether companies or unions possess 
the greater monopoly power. -1:::=""'="...,...,.=-::-::r""C"''==-"===:-=::::""!":-::-::-z-

Public Interest and 
National Necessity 

But the intensification of private 
problems does not complete the new 
profile that has emerged. _Now proper 

Claims upon Our 
Productive Capacity 

regard is to be given by private decision- Despite the possession of mighty 
makers to public interests and new resources, ours is a have-not nation 
national necessities. Restramt m wage_ in terms of the magnitude of the 

., determination -and .. price determina- claims upon our productive capacity. 
hon 1s called for so that we will keep The costs of sending a man to the 
competitive m world markets atttt moon, assisting the underdeveloped 
.J;bus avoid an impairment of national nations, and of being ready to repel 

J 
jgold balanrPc:: ~ ;.,. ,.1.,., .. 1 .. ,.,..,.,_ Communist aggression throughout the 
trary to the traditional maximizing world, add up to claims that far exceed 

1 !_unctions which have heretofore been the building of pyramids and of great 
assigned to business men and to labor cathedrals by earlier civilizations. 

~ ~ Yet, they have a self-interest Underdeveloped countries are to be 
m gold balances. It is important that aided in their capital formation needs 
the strength of the dollar be preserved at the very time when the same needs 
as a vital aspect of foreign policy. are of a keenly pressing nature right 
Continued threat to gold balances here at home. To have done as well 
could lead to a budgetary surplus and as the record shows without any more 
higher interest rates which, by in- inflation than has been experienced 
creasing unemployment and decreas- and while improving national stand­
ing:.productive output, could adversely ards of consumption through the opera­
affect--private interests. tion of long established institutions, 

~ 
Dealin · all this requires a ~s a hig~ achievement. The trouble 

~J 
ree of · · 10n 1s that, m the present state of the 

w 1ch is simply not a part of the gen- world, standards of acceptable per-­
eral equipment of most collerJ:ive bar- formance have gone up. 

c gammg negot~tors. It also requires Current concern over the balance 
' economic knowledge of micro-economies of international payment!! points up 

which is not possessed by many econ- the observation. Contrary to often 
omists. Models can be buitt but expressed views,: the evidence does 
~hey are fur t~e e~ite and.ol~n ne~t not show tha:t the United States has 
~1mportal]t hlctnr, that ts, e pnvate priced itself out of world markets. 
sector has the power to ~ject the In 1960, exports totaled $19.4 billion 
assumptions on which the model is and imports $14.7 billion. In 1961, 
constructed. expdrts were $19.7 billion and imports 
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were $14.2 billion. Yet, the sub­
stantial favorable trade balances of · 
$4.7 billion in 1960 and $5.5 billion 
in 1961, were not sufficient to cover 
overseas military commitments, eco­
nomic assistance to other countries 
and investments abroad. A serious 
outflow of gold resulted and the dol­
lar abroad was less stable. 

Those who oppose foreign aid or 
the maintenance of large military 
forces abroad see, in the international 
payment figures, an argument for 
their positions. Those who dislike 
foreign competition put the finger on 
imports. Most people, and especially 
those responsible for national safety, 
are convinced that existing military 
policies and assistance must be car­
ried on. They would enhance our net 
trade advantage during a period of 
acceleration in the exchange of goods 
and resources in which both exports 
and imports are increased. Obviously 
the two must go hand in hand. 

Increased World Trade 
Increased world trade, it seems to 

me, is vital for the avoidance of war. 
This view was buttressed recently for 
me by a keen analysis made by a 
colleague in our history department, 
Professor Lynn Case. He observed 
that the lebensraum which Germany 
sought, vainly and at frightful cost, 
through territorial annexation in two 
world wars was finally achieved from 
a smaller acreage by increased inter­
country exchanges of goods. Here is 
a way of eliminating the lebensraum 
cause of conflict. American foreign 
trade and the maintenance of a favor­
able balance of international pay­
ments are thus important elements of 
American foreign policy-perhaps far 
more important than the I. C. M. 

However, despite our wont to extoll 
the virtues of competition, it is a rude 
shock to have to accept the domestic 
inhibitions of a now intense world 
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competition in many goods and serv­
ices. We enter into that competition 
with two strikes against us-the mili­
tary and foreign aid commitments. It 
is required that the United States do 
better than good in the competitive 
markets of the world. But greater 
exports have to be achieved without 
upsetting the economies of our friends, 
that is, without creating internal 
political crises for· them. Countries 
which have a lot of dollars nowadays 
were beset, but a few years ago, by 
a dollar gap which prevented them 
from creating the reserves needed to 
carry on their affairs in a democratic 
manner. That could again be the 
central problem of international pay­
ments for certain Western democracies. 
On the other hand, imports have to 
be increased without placing an un­
reasonable displacement cost upon 
domestic industries and their em­
ployees. Who can deny that the fac­
tors in our economic equation have 
become more numerous and more 
complex? The need for a new modus 
operandi for the coordinated endeavor 
of decision-makers in the public and 
private sectors seems unavoidably 
apparent. 

Factors Which Make 
Re-evaluation Urgent 

Three factors make a re-evaluation 
of foreign trade policy presently 
urgent: (1) the expiration in 1962 of 
the Presidential authority to nego­
tiate with other countries for mutual 
reduction in trade barriers; (2) the 
success of the European Economic 
Community (the Common Market) 
and its prospective enlargement to 
become an economic entity, with a 
common external tariff -and reduced 
internal restrictions in trade, whose 
total imports and exports exceed those 
of the United States; (3) the use of 
trade and aid by the Soviet Union to 
undermine the relations of the United 
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States with both the developed and 
underdeveloped nations. 

In large measure, the governmental 
definition and assertion of a public 
interest in wage and price determina­
tions is predicated upon the urgent 
need to improve the country's balance 
of international payments as an es­
sential step in assuring national safety. 
This idea has been spelled out by the 
Council of Economic Advisors 1 

these words: "The U. S. economy, 1-:::7;::-;:':::;F"'":::E:=::-!::-::-1::::::~~:-::~~-;:::. 
which was geared to the entirely dif- +--......-;-~:+--~--.£...-,.......,....---:-:-t­
ferent years of 'dollar shortage' sud- ~,;.=.;'-=;-:.:..;.;;;:.;~.;;.,;;.;:.;;;.,;;~;;;....;;;--;~=~;,-;.:....;;.;.;~ 

denly had to adjust to a new situa- ...,...,=~::-=--==-===-==1:.+.;:_..:-::-::-::::-=::::-::r--.:t:"::"­
tion. In brief, the required readjust- -1-:==~.d-~.,......-""t-1::-:::--::::=:::-::==-.:~:--:~ 
ment is that the United States must ~:.::::..::;~~~ ......... ~· 
pay for overseas military commit­
ments,, grants, and investments to a 
greater degree by an export surplus 
earned in stiff world competition, and 
to a lesser extent by selling gold and 
accumulating liquid liabilities to for­
eigners. For the domestic economy, 
this implies changes in the structure 
of prices, wages, investment and em­
ployment and a new orientation of 
American enterprise to world markets. 
A complete readjustment of this natu 
takes time." 1 

Critical Time Shortage 
It may well be that the shortage of 

time to adjust to the new circum­
stances, while maintaining Western 
world leadership, is one of the most 
critical factors in the equation. In 
our kind of a democracy, a widespread 
understanding of the complex subject 
is a prerequisite to the informed de­
bate out of which the new accommo­
dations have to be made. It is in this 
connection that the White House 
Conference on Economic Policy, to 
be held in Washington on May 21 
and 22, is an event of considerable 
moment. Those in the private sector 
of the economy would do well to con.:._ 

1 Annual Report of the Council of Economic 
Advisers, January, 1962, at p. 155. 
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We have had some experience with 
wage and price stabilization 'in times 
of national emergency, for example, 
during World War II and the Korean 
conflict. It is not at all implied that 
the patterns then evolved are now 
transferable to today's situation. The 
contrary is the case. Nevertheless, 
an awareness of the fundamental prin­
ciples which governed in the past, 
should not be entirely scouted as 
irrelevant. 

For example, wage stabilization 
during World War II was accom­
plished in a reasonably effective man­
ner because re resentatives of those 
directly affected artici 
government re~r:znt.::~ i:~ormu-
lating and in a4miBi5te;;g. 4lie pr~ 

,gram. The-rules and the regulations 
were viable not solely because of their 
intrinsic logic, and perhaps despite 
considerable illogic, but because of 
their acceptance, or more precisely 
nonrejection, by those who had to live 
and to work under them. To be sure, 
recognition of a grave emergency was 
then unavoidable and the alternative ·:). 
to a jointly determined policy was nJ)t 
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only apparent but a compelling reason 
for labor and management participa­
tion in a 'tripartite process. Despite 
present difficulties in applying the 
principle, there are strong reasons 
for starting out on the assumption 
that the best way to gain effective 
recognition of the public interest in 
private wage determination is by a 
procedure providing for the participa­
tion of representatives from the private 
and public sectors and for an agree­
ment through which the various ob­
jectives can be accommodated. 

The Use of Formulae 
In a very real sense, enunciation 

'})) 

~!~h~e~:::fn~~~~~:s~!:d~ri;:t::o~: 
~ use of £01 tnulae, that is. of analytical 
processes, instead of arbitrament..hy 

w:relaftye econo.mic pourer, To a ques­
.-tion about what wages should be, the 
formulae of a stabilization program 
give one result and uninhibited collec­
tive bargaining is likely to give quite 
a different answer. During World 
War II, the formulae were applicable 
and unchallenged, certainly to the 
large extent that the no-strike policy 
was honored. Throughout the Korean 
conflict, however, a Wage Stabiliza­
tion Board sought to apply formulae 
in the absence of any real restraints 
on the right to strike. Thus, two 
systems for wage determination existed 
under which conflicting answers were 
developed. There is considerable sup­
port for the view that under these 
circumstances the so-called wage 
stabilization program induced a higher 
level of wages than if it had not been 
assayed. Employee groups lacking 
relative economic power could and 
did rely upon the approved measure 
of "fair and equitable wage adjust­
ment" to improve their well-being. 
Other employee groups could and did 
use their greater economic power to 
gain in excess of the limits embodied 
in the wage stabilization program. 
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The consequences were approved by 
those who insisted that increases in 
consumer purchasing power, especially 
for those relatively low-wage em­
ployees whose unions were not strong, 
was desirable. However, this was not 
the stated purpose of the governmental 
program. 

Guideposts 
The present significance of the 

earlier experiences should not be 
exaggerated but they would seem to 
be not entirely irrelevant. As you 
know, the Council of Economic Ad­
visers has promulgated certain "Guide­
posts for Non-Inflationary Wage ll;nd 
Price Behavior." The reason for domg 
so was thus expressed: "Individual 
wage and price decisions assume na­
tional importance when they involve 
large numbers of workers and large 
amounts of output directly, or when 
they are regarded by large segments 
of the economy as setting a pattern. 
Because such decisions affect the 
progress of the whole econo~~' there 
is legitimate reason for pubhc mterest 
in their content and consequences. . . . 
How is the public to judge whether 
a particular wage-price decision is in 
the national interest? No simple test 
exists and it is not possible to set out 
syste~atically all the many considera­
tions which bear on such a judgment. 
However, since the question is of 
prime importance to the strength and 
progress of the American economy, it 
deserves widespread public discussion 
and clarification of the issues. What 
follows is intended as a contribution 
to such a discussion." The guide­
posts for relating wage changes to 
trend rates as computed by certain 
measures of growth in national pro­
ductivity were then set forth and other 
guides were enunciated to apply to 
the upward and downward adjust­
ments of prices which would result 
in a stable price level. 
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Since it has been specifically stated 
that the guideposts were advanced as 
a basis for discussion which, it is 
hoped, would clarify the issues, a 
critical analysis has been invited by 
the C. E. A. It seems to me, the 
following are indicative of the ques­
tions that can properly be raised: 
(1) In such an endeavor, isn't the 
essentml first step the development 
or a procedure under which the repre­
sentatives of ~mployees and of man-
agement part1c1pate with the government 
in creahng a program takm~ mto ac­
count the needs of both the p11blk aaa 
private sectors? (2) Aren't what 
have been set forth as suggested guides 
lOr wage and ptiee detennina:tion in 
~ p1ivate seeto1 in 1eality a state­
ment of hoped for over-all results 
which if not achieved will influence 
governmental policy to the detriment 
of private interests? (3) Are they, 
then, workable or even usable guides 
for the particular private decisions? 
(4) To what extent is their promulga­
tion likely to result in a higher gen­
eral level of wages, and hence in 
higher prices or reduced profit margins, 
than if they hadn't been set forth at all? 

I assume that the raising of such 
questions, grounded in past experience, 
was invited by the Council when it 
emphasized that expression of its 
guidelines was essentially for discus­
sion purposes. Whatever the intent 
of the C. E. A. in this regard, the gen­
eral impression is that a definitive 
wage and price stabilization program 
for immediate application has been 
administratively promulgated. Since 
this was evidently not intended, and 
since the results made the deficiencies 

. of such a pr<;>gram apparent, we should, 
perhaps, institute a new start from 
the beginning. Somehow or other, 
it has to be made apparent to private 
decision-makers that gold balances in­
volve their own narrow interests as 
well as their own general interests 
as citizens of the United States. At 
the same time, government decision­
makers should be more aware of the 
"practical" problems dealt with in the 
private sector. A solution of these 
problems is also essential to the at­
tainment of national goals. 

[The End] 

International Labor Groups 

tn the Americas 
By ROBERT J. ALEXANDER 

Rutgers University 

M ANY AND VARIED attempts 
have been made to form inter­

national labor groups in the Western 
Hemisphere. In some of these there 
has been participation by the United 
States trade union movement, others 
have been purely Latin American 
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organizations. A new element since 
World War Two has been the par­
ticipation of the Canadian and West 
Indian colonial labor movements in 
the hemispheric confederations. 

The first recorded attempt to bring 
together the national trade union 
movements of the hemisphere was 
made in 1907. Under the leadership 
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of the F ederacion 0 brera Regional 
Argentina, this was an effort to estab­
lish a confederation of anarchosyndi­
calist labor groups. The Industrial 
Workers. of the vVorld were invited 
to send delegates to the meeting, 
which was held in Buenos Aires, al­
though we have no information con­
cerning whether or not the IVVW was 
actually represented. 

No permanent organization resulted 
from this 1907 meeting. It was 1929 
before a second continental congress 
of anarchosyndicalist labor groups was 
held, again in Buenos Aires. From 
this emerged the Asociacion Continental 
Americana de Trabajadores, which still 
exists, at least on paper. However, 
the anarchosyndicalists no longer repre­
sent an element of importance in the 
Latin American organized labor move­
ment. 

Pan American Federation of Labor 
The first hemispheric group to which 

the United States labor movement 
was certainly affiliated was the Pan 
American Federation of Labor. The 
PAFL owed its origins to two fac­
tors: Samuel Gompers' personal inter­
est in the international labor movement, 
and the need of the Mexican labor 
movement for. friends in the United 
States as a protection for the revolu­
tion which was then in full progress. 

Gompers had taken the lead in the 
years before World War One to bring 
about the affiliation of the American 
Federation of Labor with the Inter­
national Federation of Trade Unions. 
Although the IFTU was temporarily 
in suspenso during the war, Gompers 
had extended his interest to the bud­
ding labor movements of Latin Amer­
ica during this period. 

The principal partner with the AFL 
in the Pan American Federation was 
the Confederacion Regional Obrera 
Mexicana, the first important central 
labor organization to appear there 
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after the Revolution. Its leader was 
Luis Morones, a leader of the elec­
tricians union of Mexico City, and 
he and other CROM chiefs were closely 
allied to General Alvaro Obregon and 
other top figures in the revolutionary 
government. 

At the end of World War One 
relations between the Mexican Revo­
lutionary regime and the United States 
were stormy. The Mexicans were still 
resentful of the two incursions by 
United States troops into their coun­
try in 1914 and 1916; and powerful 
interests in the United States felt 
menaced by seizures of property by 
the Mexican government in pursuance 
of its reform programs. 

To counteract the strong elements 
in the United States which were de­
manding intervention, the Mexican 
labor leaders were anxious to estab­
lish close relations with the United 
States trade unions. Some of them 
had worked in this country before 
the Revolution and felt that the United 
States labor movement would be a 
strong ally for themselves and the 
Mexican Revolution itself. 

Although the AFL and the CROM 
were the principal affiliates of the 
Pan American Federation of Labor, 
it succeeded in rallying to its ranks 
some small national central labor groups 
in Central America, and Cuba and the 
Dominican Republic. However, it never 
succeeded in expanding much beyond 
the Caribbean area. 

Achievements of PAFL 
The achievements of the PAFL were 

perhaps three in number. First, it 
helped to organize workers in some 
countries, particularly in Central Amer­
ica, where hitherto there had been 
little or no trade union activity. Sec­
ond, it was a very useful sounding 
board for protests against the Big 
Stick policy which then characterized 
United States relations with Latin 
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America. Third, it brought valuable 
support throughout the decade of the 
1920's to the cause of the Mexican 
Revolution, and probably had an ap­
preciable influence in preventing large­
scale intervention by the United States 
in Mexican affairs. 

In spite of the things which it was 
able to accomplish, the Pan American 
Federation acquired a rather bad repu­
tation in South America. This was 
in part a reflection of the general 
opposition to the United States which 
was widespread in that area during 
the 1920's. It was also attributable 
in part to the belief in most of the 
Latin American countries that the 
American Federation of Labor stood 
on the far right in the world labor 
movement. Most of the South Ameri­
can trade union groups were under 
radical political influence-either an­
archosyndicalist, socialist or com­
munist. 

For all practical purposes, the Pan 
American Federation of Labor died 
with Samuel Gompers. Although one 
more congress of the organization was 
held after Gompers' death-that of 
1927 in Washington, William Green 
and other AFL leaders did not share 
their predecessor's interest in inter­
national labor affairs, and particularly 
in Latin America. Although officially 
the PAFL lingered on into the 1940's, 
it showed little real activity after the 
1927 Congress. 

Confederacion 
Sindical Latina Americana 

In 1929 a hemispheric labor group 
of a very different kind was founded 
at a conference in Buenos Aires. This 
was the Confederacion Sindical Latina 
Americana. This was a confederation 
of Communist-dominated central labor 
groups in various Latin American 
countries. It was the child of the 
"Third Period" in the history of the 
Communist International. 
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As a result of the Third Period, 
the Comintern issued orders for the 
establishment of strictly Communist­
controlled trade union groups in each 
country in which the Communist par­
ties operated. This line was followed 
in the Latin American countries as 
well as elsewhere. As a result, the 
Communists in virtually every Latin 
American nation set up a so-called 
labor confederation under its control 
during 1928 and 1929. It was these 
groups which were brought together 
to form the CSLA. Although in the 
beginning a few non-Communist trade 
union groups, such as the syndicalist­
oriented Union Sindical Argentina, par­
ticipated in the CSLA, they soon 
w1thdrew because they refused to 
conform to the Communist line. 

Although this was supposed to be 
a strictly Latin American organiza­
tion, this was not completely the case. 
At each important meeting of the 
CSLA, the Trade Union Unity League, 
the Communist-controlled central labor 
group in the United States, was rep­
resented. During at least part of the 
period of the existence of the CSLA 
the TUUL delegates were probably 
the real voice of authority in the 
supposedly Latin American group. 

At least on paper, the CSLA had 
affiliates in virtually every Latin 
American. country. However, only in 
a handful of cases-Chile, Cuba, per­
haps Mexico and Argentina-did the 
national affiliates really constitute a 
significant portion of the labor move­
ment. 

The CSLA died with the Third 
Period. When the Comintern ordered 
the liquidation of central labor groups 
under strictly Communist control, 
most of the national affiliates of the 
CSLA were merged with reformist 
labor groups in their respective coun­
tries. 
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Confederacion de Trabajadores 
de America Latina 

The disappearance of the Confeder­
acion Sindical Latina Americana paved 
the way for the establishment of a 
much more significant hemispheric 
labor confederation. This was the 
Confederacion de Trabajadores de 
America Latina (CTAL), which in its 
inception represented a broad united 
front among Latin American organ-
ized labor. . 

The immediate cause for the estab­
lishment of the CT AL was the difficult 
position then faced by the Cardenas 
Administration in Mexico. President 
Lazaro Cardenas was engaged in a 
drastic program of change, which in­
cluded: great intensification of the 
agrarian reform program of the 
Revolution, and the expropriation of 
key foreign-owned industries. In 
March, 1938, the government expro­
priated the foreign oil companies then 
operating in the country. 

The oil expropriation brought upon 
the Mexican government grave inter­
national difficulties. The British broke 
diplomatic relations and the position 
of the United States government was 
not yet clear. As a result, Cardenas 
felt the need of rallying whatever 
backing he could muster throughout 
the hemisphere. 

The Confederacion de Trabajadores 
de Mexico invited all of the existing 
central labor bodies of the Latin 
American countries to a conference in 
Mexico City in September, 1938. In 
fact, most of the important national 
labor movements of the hemisphere 
were represented at the meeting. 
These represented groups under the 
control not only of the Communists 
but of the Cuban Autenticos, the Peru­
vian Apristas, the Chilean and Argen­
tine Socialists and other political 
groups. 

The importance of the founding 
congress of the CT AL was emphasized 
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by the presence of representatives of 
important labor groups from outside 
of Latin America. Leon J ouhaux, 
head of the French C. G. T., Ramon 
Gonzalez Pena of the Spanish U. G. T., 
and John L. Lewis of the Congress 
of Industrial Organizations of the 
United States, were among these non­
Latin American delegates. Indeed, 
the CIO continued to maintain close 
relations with the CTAL until 1949, 
when it finally broke with the Com­
munists within its own ranks. 

Although the CTAL was in its 
inception a true united front of virtu­
ally all political tendencies active 
within the Latin American labor 
movement-the anarcho.syndicalists be­
ing the major exception-it soon 
came under Communist domination. 
This was due partly to the withdrawal 
of the Argentine Confederacion Gen­
eral del Trabajo, second only to the 
Mexican CTM within the CTAL, 
after the CGT was captured by Peron. 

Partly also, Communist influence in 
the CTAL was increased because of 
the success of the Communists in cap­
turing CT AL national affiliates dur­
ing World War Two. Those in which 
it become dominant included the na­
tional labor movements of Cuba, Chile, 
Peru and Colombia. Their influence 
was also notable in the Mexican CTM 
during this period. 

In the third place, the Communist 
influence in the CT AL grew because 
the Communists succeeded in found­
ing a series of new national central 
labor groups under their own control. 
This they did in Costa Rica, Nicaragua 
and Uruguay. 

However, most important was the 
influence of the president of the 
CT AL, Vicente Lombardo Toledano. 
He had been an anti-Communist until 
1937, when the Communists led a 
split in the CTM of which he was 
then secretary general. The United 
States Communist Party sided with 
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Lombardo instead of with the Mexi­
can Communists, and from that time 
on the Mexican labor leader became 
increasingly associated with the in­
ternational Communist trade union 
apparatus. 

During World War Two Lombardo 
Toledano strictly followed the inter­
national Communist line-denounc­
ing the war as ''imperialist" between 
September, 1939, and June, 1941, and 
finding it a struggle "sacred to the 
workers" after the Soviet Union was 
attacked. He became increasingly 
open in his support of the Communists 
against their rivals in the various 
national labor movements associated 
with the CTAL. 

During World War Two Lombardo 
also worked closely with the various 
Latin American dictators then in 
power. Among those he visited were 
Somoza, Vargas and Prado, and after 
a long correspondence with General­
issimo Refael Trujillo, he succeeded 
in getting the Dominican Republic's 
dictator to affiliate his pet trade union 
group with the CT AL. These rela­
tions of Lombardo with the dictators 
usually helped the Communists with­
in the national labor movements of 
the countries involved, since Lombardo 
seems to have been influential in 
getting the dictators to relax their 
opposition to Communist trade union 
activities, while maintaining their 
severity against the non-Communist 
opposition. 

Whatever the causes for Communist 
progress in the CTAL, it became a 
completely Communist organization 
as the result of the Congress of the 
Confederacion held in Cali, Colombia 
in December, 1944. At that meeting, 
seven of the eleven men elected to 
the new executive committee of the 
CT AL were self-avowed members of 
the Communist parties of their re­
spective countries. Three others, in­
cluding Lombardo Toledano, were 
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Communist fellow-travellers; only one 
member was anti-Communist. 

The CT AL began to decline soon 
after World War Two. By 1948 there 
was only one national affiliate which 
was not clearly under Communist con­
trol, and since that time the CT AL 
has been reduced largely to the role 
of a general staff for the Communists 
in the Latin American labor movement. 

Confederacion 
lnteramericana de Trabajadores 

In the meantime, a rival to the 
CT AL had developed. This was the 
Confederacion Inte:ramericana de Tra­
bajadores (CIT), which in January, 
1951, was converted into the Organi­
zation Regional Interamericana de 
Trabajadores (ORIT). These groups 
played a key role in destroying· the 
influence of the CT AL and the 
Communists. 

The growth of the CIT and ORIT 
was in large part due to the return 
of the American Federation of Labor 
to the Inter-American field. This oc­
curred early in 1946. At that time, 
the AFL was isolated in the world 
labor movement, having refused to 
join with the CIO, British TUC and 
Russian trade unions in organizing 
the new World Federation of Trade 
Unions. As a result, the AFL turned 
to helping other national labor groups 
which were outside of the WFTU; 
one of its chief efforts was centered 
on Latin America. 

In the spring of 1946, the American 
Federation of Labor appointed a Latin 
American Representative, in the per­
son of Serafino Romualdi, editor of 
the Italian edition of the International 
Ladies Garment Workers Union's 
periodical Justice. He set about the 
work of lining up the nontotalitarian 
groups in the Latin American labor 
movement. 

Romualdi did an exceptionally ca­
pable job in his efforts to form a 
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democratic alternative to the Com­
munist-dominated CTAL. By January, 
1948, it was possible to -'hold a con­
gress in Lima, Peru ···which resulted 
in the establishment of the Confedera­
cion lnterameric.ana de Trabajadores. 

Various factors favored the efforts 
of Romualdi. One of these was the 
fact that there had ·been splits in a 
number of the national affiliates of 
the CT AL. Communists and non­
Communist elements broke into rival 
central labor bodies in Chile, Peru, 
Uruguay and Cuba. In Mexico, 
Vicente Lombardo Toledano was 
thrown out of the principal trade 
union group, CTM, of which he had 
been founder and secretary general, 
late in 1948. 

In addition, there had come into 
existence several new national labor 
bodies which were outside of the 
CTAL. These included the Confed­
eracion de Trabajadores de Venezuela, 
established in 1947; the Confederacion 
Costarricense del Trabajo ((Rerum 
N ovarum" of Costa Rica and the 
Union de Trabaj.adores de Colombia. 
These were controlled by anti-Com­
munist elements and had no desire to 
join a Communist dominated central 
labor group for the hemisphere. 

The Confederacion Interamericana 
de Trabajadores brought together most 
of the non-Communist trade union 
groups of the hemisphere. It in­
cluded the majority central labor groups 
of Cuba, Venezuela, Peru and Haiti, 
and important organizations in Costa 
Rica, Mexico, Colombia, Uruguay, 
and smaller groups in several other 
Latin American countries. In addi­
tion, it had in its ranks several im­
portant central labor groups in the 
British West Indian islands and 
virtually all of the labor movement 
of Surinam. 

Perhaps the bitterest issue facing the 
founding congress of the CIT was that 
of whether or not to admit the Peron-
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ista-controlled Confederacion General 
del Trabajo of Argentina. Although 
a handful of Latin American dele­
gates favored the admission of the 
Peronistas, the majority were op­
posed, as was the United States 
delegation. 

The CIT lasted for three years. 
During this period it suffered two 
serious reverses, when the free labor 
movements of Peru and Venezuela 
were suppressed by the dictatorships 
of Generals Odria and Perez Jiminez, 
which came to power late in 1948. 
However, in spite of these defeats, it 
remained a formidable rival of the 
CTAL. 

Second Congress of CIT 
The second congress of the CIT 

was held in Havana in September, 
1949. This meeting paved the way 
for the disappearance of the CIT, and 
its absorption into a bigger organi­
zation to be formed as a result of 
changes which were occurring in the 
world-wide labor movement. 

In the middle of 1949 the World· 
Federation of Trade Unions had been 
split, as a result of the refusal of the 
British, American and Dutch affiliates 
to go along any more with the pro­
Communist administration of the 
world-wide confederation. It was 
expected that a new international free 
labor group would soon be formed, 
and that this new group would have 
regional subdivisions. The delegates 
to the CIT second congress were 
unanimous in their desire to have 
their organization succeeded by a 
broader regional grouping to be part 
of the new world-wide confederation. 

Organizacion Regional 
lnteramericana de Trabajadores 

The Organizacion Regional Inter­
americana de Trabajadores was finally 
established at a congress in Mexico 
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City in January, 1951. It brought to­
gether all of the old affiliates of the 
CIT plus the United States CIO, the 
Canadian Labor Congress, and var­
ious ex-WFTU affiliates which had 
followed the CIO out of the WFTU. 
For the moment these latter did not 
include the Mexican CTM, although 
it joined the ORIT a couple of years 
later. 

The ORIT has certainly been the 
most successful of the Inter-American 
labor groups. It has included a ma­
jority of the central labor bodies of 
the Latin American countries. Its 
official leadership has from the begin­
ning been in Latin American hands­
in contrast to the PAFL, which al­
ways had United States top officials. 
However, most of the funds of the 
ORIT .have been supplied by the 
United States and Canadian affiliates. 

The ORIT has engaged in a wide 
variety of activities. One of the most 
important of these has been that of 
organizing activities in various Latin 
American countries. ORIT repre­
sentatives helped to bring together 
dispersed trade unions in Uruguay 
and Paraguay to form national central 
labor bodies in those countries. Other 
ORIT organizers have helped to found 
new central labor bodies in Honduras, 
Panama, El Salvador and Guatemala. 

The ORIT has also helped its affili­
ates in many individual labor disputes. 
It was of crucial importance in help­
ing the Honduran banana workers in 
the :1954 general strike and subse­
quently. At various times, the ORIT 
has backed strikes of Chilean copper 
miners; as it has aided the struggles 
of the oil workers in the Dutch West 
Indies, 

A very important activity of the 
ORIT has. also been its fight against 
various Latin American .dictators. It 
gave much help to the struggle of 
underground labor groups fighting 
against the Peron regime in Argentine, 
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the Odria dictatorship in Peru, the 
Perez Jimenez tyranny in Venezuela, 
the totalitarian, regime of Trujillo in 
the Dominican Republic and the Cas­
tro government in Cuba after 1960. 

In recent years the ORIT has put 
particular emphasis on the training 
of second rank leaders for its national 
affiliates. It cooperated in founding. 
the training program of the University 
of Puerto Rico; it has organized train­
ing seminars in several countries; and 
recently it has launched a large scale 
training school in Mexico. This work 
has been of particular importance in 
building up an efficient democratic 
labor movement in many of the Latin 
American countries. 

On somewhat similar lines has been 
the publishing program of the ORIT. 
This has include.d periodicals in three 
languages, am~ a iarge number of 
pamphlets on organizational prob­
lems and political issues of interest 
to the ORIT and its affiliates. 

Finally, the ORIT has used con­
siderable time and energy in lobbying 
with the United States government. 
During the 1950's it sought to drive 
home to the United States authorities 
the need for a more understanding 
and democratic foreign policy towards 
Latin America, It certainly had some 
influence in bringing about the c::hange 
in United States poHcy which has 
occurred in the last year or so. 

ORIT Mistakes 
Inevitably, the "'0RIT has made 

some mistakes. In our view there 
have been three of particular impor'­
tance. First was the· attempt of both 
the CIT and the ORIT to bring into 
existence a rival laoor· movement in 
Bolivia to that · con.trolled by the 
M ovimiento N acionalista Revolucion­
ario between 1949 and 1952 .. As a re­
sult of this, when the MNR came to 
power in 1952, its trade_,union leaders 
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wanted to have little to do with the 
ORIT. Only now has it been possible 
for the first time to get a few Bolivian 
unions to affiliate with the international 
free labor movement, through the 
ITS's. 

The second error was the close 
association of the ORIT with the 
government of Colonel Carlos Castillo 
Armas, after the colonel overthrew 
the government of Jacobo Arbenz in 
July, 1954. Although it was logical 
enough for the ORIT to be glad to 
see the fall of the pro-Communist 
Arbenz regime, it hurt itself else­
where in Latin America by its too­
close support of Castillo Armas. 

Finally, the ORIT made its most 
important error in maintaining the 
Cuban CTC in its ranks, although it 
was working closely with the Batista 
regime, right down to the overthrow of 
Batista. This decision which is ex­
plainable on various grounds, aroused 
a good deal of opposition in a number 
of the Latin American affiliates of the 
ORIT. 

This last error was used very much 
against the ORIT in the months fol­
lowing the fall of Batista. When 
Castro ordered the Cuban CTC to 
withdraw from the ORIT at the end 
of 1959, and the CTC launched an 
attempt to form a rival to the ORIT, 
it used the ORIT's "support" of Ba­
tista as a strong argument to favor 
its plans. 

For a short while it appeared as if 
the CTC's plan might work. The 
Cuban confederation had a working 
accord with the independent CTV 
of Venezuela, and there were several 
other independent groups-the CUTCH. 
of Chile, the COB of Bolivia and the 
Peronistas in Argentina-who seemed 
likely to join a new hemispheric con­
federation. 

However, this attempt of the Cubans 
finally failed. At the end of 1960, the 
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CTV broke off relations with the 
CTC, after pro-Castro elements in 
Venezuela attempted to overthrow 
the Betancourt regime. Furthermore, 
the Peronistas and the Bolivian MNR 
trade unionists found little attraction 
in Castro's followers. Finally, the 
Cubans failed in their hope to attract 
some of the ORIT's affiliates to follow 
its example and leave the organization. 
The basic fact is that Latin American 
organized labor has been relatively 
immune from the attraction of Castro. 

Two other central labor bodies of 
recent years are worthy of quick men­
tion. One is the ATLAS, or Agrupacion 
de Trabajadores Latino Americanos 
Sindicalizados, organized by the Per­
onistas in the early 1950's. It disap-­
peared with the Peron regime. Second 
is the Confederacion Latina Americana 
de Sindicalistas Cristianos, established 
in 1955 by some Catholic elements in 
Latin American labor. The only sig­
nificant affiliate of the CLASC is the 
Confederacion de Trabajadores de 
Venezuela, which also belongs to ORIT. 

In recent years, too, another new 
factor of some importance has ap­
peared. This is the entry of the 
International Trade Secretariats into 
the Latin American field in a big 
way. Until very recently, only a 
handful of ITS's have had any Latin 
American affiliates. However, since 
1957 they have become very interested 
in recruiting unions in the area. Sev­
eral, including the Miners, IMF, 
PTTI, and Food and Drink Workers, 
now have Latin American offices and 
are working actively with their growing 
number of Latin American affiliates. 

The ITS's have several advantages. 
They can bring into their ranks indi­
vidual unions where most of the labor 
movement is Communist dominated. 
They are not so closely identified in 
the public eye with the United States, 
as are the ORIT and ICFTU. Finally, 
they can appeal to the workers on a 

July, 1962 • Labor Law Journal· 



more "practical" basis than can the 
more political confederations of central 
labor bodies. 

Conclusions 
Several conclusions can be drawn 

from the foregoing remarks. First, 
international labor activity in Latin 
America has a long history. Second, 
the degree of United States partici-

pation in these activities has ·varied 
a great deal from time to time. Third, 
varying political groups have sought 
to establish hemispheric organizations. 
Finally, the majority of the Latin 
American national labor movements 
have in recent years resisted totali­
tarian blandishments, and have come 
to belong either to the ORIT or to 
the International Trade Secretariats. 

[The End] 

International Labor Organization 
By RUDOLPH FAUPL 

The author is International Rep­
resentative, International Asso­
ciation of Machinists and United 
States Worker Delegate, ILO. 

I AM GLAD to participate in this 
spring meeting of the I. R. R. A. 

and I am especially happy that this 
meeting is being so largely devoted 
to discussion of the international as­
pects of labor and industrial relations 
problems. In focusing on wodd-wide 
issues in the labor field, you are only 
reflecting the increasing concern of 
the American labor movement with 
trade union organization and economic 
and social development abroad. 

My dual responsibility as interna­
tional representative of my organiza­
tion, the International Association of 
Machinists, and United States Worker 
Delegate to the International Labor 
Organization, has put me in direct 
contact with many ramifications of 
the international interests of the trade 
union movement. However, I shall 
confine my remarks today to only 
one phase of international labor ac­
tivities, the role of the trade unions 
in the ILO. 
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Tripartite Character of ILO 
The ILO, as I am sure most of 

you know, is a unique organization 
because of its tripartite character. It 
is the only international organization 
in which not just governments are 
represented but workers and employers 
as well. Its traditional objective from 
its very inception has been to advance 
the interests and improve the welfare 
of workers all over the world. 

In that amalgam of structure, repre­
sentation and goals lies the strength 
of the ILO. Indeed, I am convinced 
that it is that happy combination 
which has permitted the ILO to exist 
and flourish for more than 40 years 
so that today it is the oldest organiza­
tion in the United Nations family and 
the only one that has survived from 
the pre-World War II League of 
Nations days. I think that funda­
mentally, this formula is the best for 
the ILO both now and, so far as one can 
tell, for the years ahead. Yet, how­
ever dedicated I, and the free trade 
union movement throughout the world, 
may be toward the structure and ob­
jectives of the ILO, I must admit that 
they are not without problems. Let 
me briefly discuss a few of them in 
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order to give you an idea of the issues 
with which free trade unionists, in­
cluding the American trade union 
movement, are confronted in the ILO. 

Problems of Tripartite Principle 
I shall begin with the tripartite 

principle of representation. When 
that idea was fir;st espoused by Samuel 
Gompers and his associates in 1919, 
it was certainly new but perhaps not 
very complex. Governments, em­
ployer organizations and trade unions 
could be clearly distinguished from 
each other. Since each had a clear, 
but yet distinct, concern with labor 
problems, what could be more natural 
than that the ILO should be founded 
on the principle of tripartitism? 

Of course, tripartitism meant at 
that time representation of govern­
ments, labor and employers from 
democratic countries at the same 
stage of industrial development. More­
over, in those countries both labor 
and management organizations were 
autonomous and relatively free of 
government control. 

This is still true in the United States, 
the free countries of Western Europe 
and perhaps a few other countries. 
But in other countries-ranging from 
newly independent countries like Ghana 
and the Cameroons (actually the situ­
ation in these two countries is quite 
different) to military dictatorships 
like Taiwan and Pakistan to fascist 
countries like Spain and Portugal, to 
the Soviet bloc countries like the 
U. S. S.· R. itself and its satellites­
tripartite representation has much 
less meaning, and in some cases, none 
at all. This is because the govern­
ments in these countries exercise vary­
ing degrees of control over employer 
and employee organizations so that 
representatives of these organizations 
to the ILO must to a greater or lesser 
extent hew to the governments' line 
rather than represent the real, and 
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often quite different, interests of the 
workers and employers m their 
countries. 

This has been a problem for the 
ILO and especially for the free workers 
and employers in the organization. 
Like it or not, countries which re­
strict rights of trade union and em­
ployer organizations are in the ILO 
and the problem therefore has been 
how to accept this fact and still main­
tain the ILO as a tripartite organiza­
tion dedicated to the welfare and rights 
of workers. In coping with this 
problem, the free workers and the 
free employers in the ILO have had 
fundamentally divergent views. 

Problem of Inclusion 
of Communist Countries 

The employers' attitude has been 
too often to compromise the basic 
issue and run away from the main 
fight. These are hard charges, but 
I think they will stand up. While 
verbally espousing the principle of 
tripartitism, the free employers have 
not hesitated to welcome into their 
ranks so-called employer representa­
tives of totalitarian countries of the 
right. They have drawn the line only 
at the phony employer representatives 
from behind the Iron Curtain. Some 
employer representatives, the princi­
pal one being the National Associa­
tion of Manufacturers in the United 
States, have even advocated boycotting 
the ILO because it includes within its 
membership the Communist countries. 

The trouble with this position is 
that you don't win battles with Com­
munists by running away from them. 
Moreover, the shrewd representatives 
of the newly independent countries, 
vigorously wooed by the Soviet bloc, 
tend to view such tactics as wrong­
headed at best and cowardly at worst. 
When the employer attitude is sullied 
by a double-standard policy as be­
tween rightist totalitarians and Com-
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munist totalitarians, this only weakens 
their position still more with the in­
creasingly. numerous group of develop­
ing countries in the ILO. The employers 
strike the crowning self-defeating 
blow by steadfastly seeking to weaken 
and resist effective efforts by the ILO 
to raise labor standards, the very ob­
jective for which the ILO was estab­
lished. By these tactics they not 
only lose support of the less developed 
countries; they also create a funda­
mental distrust in the ranks of the 
free workers representatives. 

Ideological Battle 
These representatives in the ILO 

have adopted quite a different set of 
tactics which have thus far stood the 
test. Far from seeking to ignore the 
Communist representatives or, even 
to ostracize them, the free trade union 
representatives in the ILO have en­
tered with full vigor into the ideologi­
cal battle with the Soviet adherents. 
The free workers representatives have 
successfully demonstrated that they 
and not the Communists are sincerely 
dedicated to advancing the welfare of 
workers throughout the world and 
especially to meeting the urgent needs 
for economic and social advances of 
the workers of the less developed 
countries. 

Once the Communist countries were 
inside the ILO after their return in 
1954, the free workers did not attempt 
to resist the seating of the Communist 
countries' so-called "trade union" 
representatives, at least on a minimal 
basis, in the various ILO bodies. But 
the free workers did not relinquish 
the field to them. To the contrary, the 
free workers representatives com­
bined a continuing drive to expand 
the activities and effectiveness of the 
ILO on behalf of the workers with 
an unrelenting struggle for principles 
of freedom and democracy and against 
the Communist dogma of depression, 
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however dressed up the so-called 
"anticolonial" trappings the Com­
munist declarations might be. 

The strategy of the free workers 
has succeeded and thus far the Com­
munists have made little headway in 
the ILO. Although the Soviets have 
used every propaganda device, the 
democratic forces and especially the 
representatives of the free trade unions 
have generally been able to beat down 
Communist-line proposals in the ILO. 
They have rebuffed Soviet efforts to 
honeycomb ILO bodies and staff 
with Communist adherents. But this 
has been possible only because the 
free workers representatives have not 
relented in their efforts to advance 
the welfare of the workers and this 
has been plain for all to see. 

Technical Assistance versus 
Standard Setting 

This brings me to another funda­
mental difference of policy between 
the international free trade union 
movement and the employers, many 
governments and to some extent even 
the officialdom in the ILO. In the 
ILO, this controversy is generally 
termed-! should say mistermed­
technical assistance versus standard 
setting. 

Traditionally, the most important 
activity of the ILO has been adoption 
and promotion of international labor 
standards. These standards take the 
form of international instruments 
which are either conventions or recom­
mendations. A convention is similar 
to a treaty which, if ratified, imposes 
a binding international obligation on 
the country concerned. A recom­
mendation is not binding but it is a 
guide to national action which has a 
strong moral force because it represents 
an international consensus on the 
matters it covers. 

The ILO has adopted 116 conven­
tions and 115 recommendations cover­
ing a wide range of subjects. These 
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include the right of workers and em­
ployers to belong to organizations of 
their own choosing, freedom from 
forced labor, protection of women 
and young workers, industrial safety 
and hygiene, hours of work, social 
security, minimum wage machinery, 
labor-management relations and elimi­
nation of racial discrimination. In the 
United States the subjects they cover 
may be handled either in federal or 
state legislation or through collective 
bargaining. 

The fLO's conventions and recom­
mendations have had to be flexible to 
take account of the widely varying 
conditions in member countries. They 
have been adopted only after a great 
deal of research, thought and discus­
sion both within, and sometimes out­
side, the ILO. To secure final action, 
they must first be considered and ap­
proved at two successive annual ses­
sions of the ILO Conference. Thus, 
they are well-considered actions which 
reflect the · views and conditions in 
countries all over the wo!l"ld. 

In recent years, a large part of the 
ILO's resources as well as funds it 
receives through United Nations 
channels have been devoted to techni­
cal assistance. ILO technical assistance 
projects include manpower organiza­
tion, vocational training, productivity 
and management development, co­
operatives and handicrafts, social 
security and labor conditions and 
administration. 

I would be the last to deprecate 
the significance of the ILO's techni­
cal assistance activities. Indeed, they 
are doing much to help raise the 
living and working standards of large 
numbers of people in the less de­
veloped areas. But in no sense do 
they replace the ILO's standard-setting 
job. Instead, these two phases of the 
ILO's work should be regarded as 
mutually reinforcing. Generally, when 
an ILO expert goes into a country 
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to provide assistance, it is the stand­
ard set forth in the appropriate con­
ventions and recommendations of the 
ILO which guides him in his work. 
The other side of the coin is that 
technical cooperation can lay the 
foundation for the kind of improve­
ments which will permit the developing 
countries to obtain the kind of standards 
contemplated in ILO instruments. 

Unfortunately, the United States 
has had a very poor record of ratifica­
tion of ILO conventions. If the 
representatives of United States em­
ployer organizations have their way, 
there is little chance that the United 
States will ratify any more ILO 
conventions. 

One excuse given for our failure 
to ratify conventions is the federal 
character of our government. How­
ever, we are not unique in that re­
spect. Indeed, because a number of 
countries have federal-state types of 
government, there is a special pro­
vision in the ILO Constitution which 
recognizes that there may be matters 
on which ILO has acted which may 
be in the jurisdiction of states, prov­
inces or cantons rather than the fed­
eral government. In that case, 
ratification is not expected unless all 
the local laws substantially meet all 
the standards in the ILO convention. 

Admittedly, federal countries like 
the United States find it hard to ratify 
ILO conventions, but I deeply regret 
that our record in this respect is 
much worse than other federal coun­
tries in the ILO, such as Switzerland, 
Australia and Canada. 

United States Has Poor Record 
The extremely poor record of United 

States ratifications of ILO conven­
tions does great harm to our position 
in the organization. Other members, 
especially the newly independent de­
veloping countries, tend to question 
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the sincerity of United States support 
for the ILO and its principles when 
they see how few conventions the 
United States has ratified. More­
over, they are also skeptical as to 
whether, in the absence of ratifica­
tions, United States standards really 
measure up to those in ILO conven­
tions even though the United States 
frequently boasts that in many fields 
it exceeds them. 

Unless the United States improves 
its record of ratification of ILO con­
ventions, its prestige and effectiveness 
in the organization will inevitably be 
diminished. Fortunately, it would be 
altogether possible for the United 
States to ratify more conventions if 
it pressed such a policy. 

This can be done if the United 
States will ratify those ILO conven­
tions dealing with matters (1) which 
come substantially, even if not entirely, 
within the purview of the federal 
government and (2) in which federal 
legislation, or other national practices, 
substantially measure up to ILO 
standards. Where the first require­
ment is met, namely substantial fed­
eral jurisdiction, but where standards 
do not measure up to the ILO's, an 
immediate investigation should be made 
as to whether a revision of legislation 
or practices will meet ILO .standards 
and thereby permit ratification of the 
appropriate ILO conventions. 

What I have tried to suggest in 
these remarks is that participation of 
the democratic countries, and particu­
larly the United States, in the ILO 
represents both a challenge and an 
opportunity. But to take advantage 
of the opportunity-not only to im­
prove the welfare of workers but also 
to win acceptance for the fundamental 
ideals of freedom, democracy and social 
justice-we must first face up to the 
challenge. 

Many people have said: "The Rus­
sians are not 10 feet tall." I have 
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found this out in the ILO. They not 
only have all the human failings of 
the rest of us, in addition, their rigid 
dogma and the obvious contradictions 
between what they say in international 
forums and what they do at home 
handicaps them still further in the 
ILO. Therefore, we should enter the 
.struggle with the Communists in the 
ILO with every confidence of success 
provided we are true to our own 
ideals and do not fail to put our best 
foot forward. 

Here, I find a paradox. The Rus­
sians preach lofty ideas in the ILO 
which they do not practice at home. 
We, on the other hand, all too often 
fail to espouse in the ILO what we 
do and have accomplished at home. 
Why should the United States which 
has built its economy on the highest 
wages and on the highest living stand­
ards in the world be afraid to advo­
cate and adhere to the standards 
established in the ILO? It just doesn't 
make sense. Yet, it is just such in­
consistencies that weaken our posi­
tion in the ILO. 

I would like to see a fundamental 
reappraisal of the role of the United 
States in the ILO by the government, 
employer organizations and the trade 
unions. Such a fresh look at the ILO 
would not result in tofal agreement 
among these three groups. Indeed, 
it is just because there is not' and 
ought not to be such unanimity that 
the tripartite structure of the ILO 
must be maintained. 

But if total agreement is neither 
likely nor desirable, some accommo­
dation can and should be reached. 
In that way, each group-govern­
ment, employers and workers-in its 
own way can advance the fundamental 
interests of the United States in the 
world today while strengthen~ng the 
ILO in its time-tested role of ad­
vancing the welfare and freedom of 
workers. [The End] 
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What United States Labor 

and Management Can 

Contribute Abroad 
By CLARK R. MOLLENHOFF 

The author IS m the Washington 
bureau of Cowles Publications, 

T ODAY WE HAVE one big chal­
lenge. We are faced with the 

task of demonstrating that the United 
States has the best practical political 
system and the best practical eco­
nomic system in the world. 

We are faced with the job of mak­
ing it clear to the world that the 
American system is not only the best 
today, but that it can and will be the 
best for the future. Our major ob­
jective must be to convince the great 
masses of poor people in the under­
developed nations that the American 
democracy is the pattern that is best 
for them. 

In some ways it would seem easy 
to make this point. It would seem 
simple enough to call attention to our 
high standard of living, the job-creating 
capacity of our business enterprises, 
our high wages and our work force 
of highly skilled and educated men 
and women. But, as simple as it 
seems, we have somehow failed to get 
our message across. In too many 
parts of the world the people carry 
an image of American business as it 
was 50 or 75 years ago. The term 
"capitalism" is viewed as an antisocial 
philosophy. There is no recognition of 
the many great social programs­
social security, unemployment bene­
fits and wage and hour legislation­
that have been woven into the fabric 
of our free enterprise system. 

5~0 

Americdn Economic System Distorted 
In travel through 19 African 

countries and through the Middle 
East I found a consistent distortion 
of the picture of the American eco­
nomic system. It was a picture of 
business leaders paying low wages, 
working employees long hours and 
firing with no regard for the employee. 
It was a picture that did not take 
into account the comprehensive free 
educational system in the United 
States or the great social programs. 

On his recent trip around the world, 
Attorney General Robert F. Kennedy 
found some of these same misconcep­
tions of what America is today. We 
saw the films or read the accounts of 
the way he was challenged on this 
score by young people and university 
students in a number of countries. 

There could be no doubt that there 
were many young Communists among 
those who were doing the question­
ing and drawing the picture of the 
American economic system as if it 
were the most predatory and ruthless 
in dealing with a downtrodden work­
ing man. There can be no doubt that 
the Communist Party does everything 
in its power to paint the American 
economic system in the worst light. 

However, I do not believe that all 
of the credit for this widespread mis­
conception of our economic system 
should be given to the Communists. 
There is no doubt in by mind that 
American business and American 
labor make an unwitting contribution 
to this Communist propaganda abroad. 
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Labor and Business Leaders 
Aid in Distortion 

Unfortunately, American labor and 
American business have too often 
viewed their work abroad as an exten­
sion of the political or industrial dis­
putes they may have in Detroit, San 
Francisco, Boston or Cleveland. In­
stead of presenting a balanced picture 
of the American industrial system, 
the American labor leader is likely to 
give a most dramatic, one-sided dis­
cussion of all that he believes is wrong · 
with the thinking of the business 
community in the United States. 

At the same time, the American 
business executive can often be found 
to be presenting our labor unions as 
dominated by men who are without 
exception, either corrupt or so mad with 
a desire for political power that they 
are going to ruin the country. 

There is no doubt that it is pos­
sible to find plenty of examples of 
unwise and even ruthless action by 
American business or American labor. 
But, it is a great disservice for such 
incidents to be circulated abroad with 
no real effort to put them in perspective. 

Certainly, I would not suggest that 
either American labor or American 
business representatives abroad seek 
to give a picture of totally harmonious 
industrial relations. This would be 
a falsehood that would catch up with 
us in a hurry. But, isn't it just as 
much a falsehood to give a one-sided 
picture of the problems in American 
industrial relations? 

I would not suggest that there is 
any intent on the part of representa­
tives of United States labor or man­
agement to give a distorted picture 
of our industrial relations scene. How­
ever I am afraid there is too· little 
thodght given to the difference in 
addressing an American audience that 
has the whole picture in perspective, 
and the foreign audience that has 
little background in the over-all area. 
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A dramatic speech with some o\i'eii­
drawn conclusions and an ugly picture 
of a ,profit-greedy boss may be ta~en 
in its stride when given by a umon 
leader in Michigan or Pennsylvania. 
It may even be rationalized as nec.es­
sary to stir the rank-and-file umon 
members out of the natural lethargy 
brought on by a good life. 

However a similar speech can be a 
grave disse;vice if given by an Ameri­
can labor leader to a group of half­
employed or unemployed ~fri:ans 
who are trying to make up the1r mmds 
as to whether they want to follow 
the American democracy or the Soviet 
communism. 

Likewise, it may be regarded as 
essential to paint with. a broad brush 
when an American business leader 
addresses a convention of American 
businessmen on the problems for busi­
ness that might arise from some new 
law or some new decision of the Na­
tional Labor Relations Board. It is 
pointed out that it is necessary to 
over-simplify and dramatize the cor­
ruption, the political power or the 
legal aims of labor to get any atten­
tion from businessmen who are suc­
cessful and too comfortable. 

However, it is no service to the 
United States if business leaders 
abroad-whether ·in speeches or in 
private conversations-stress the view 
that the American economic system 
has been destroyed or will be de­
stroyed by the power of labor, If 
American business representatives 
present the idea that the power of 
labor or the expansion of social pro:. 
grams have undermined our hope for 
survival, then we have only added to 
the Communist prediction that we 
will eventually collapse. Emphasis 
of our weaknesses can only create 
more problems for us in a world that 
is .Peopled by nations intent on trying 
to end up on the winning side. . 
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Labor and Business 
Could Make Contributions 

There is no doubt in my mind that 
American labor and American busi­
ness can make a great contribution 
abroad. Both groups can be helpful in 
selling an accurate picture of America. 
Both groups can be helpful in develop­
ing better industries, more jobs, and 
better working conditions in the un­
derdeveloped areas. 

But, first it is essential that our 
labor and management agree to end 
their bickering at the nation's border. 
It is quite acceptable for them to con­
tinue their fueding on labor contracts 
in Detroit, Chicago or any other 
United States locality. But, it must 
be regarded as unacceptable for either 
labor or management to treat the un­
derdeveloped nations of Africa, Asia, 
South America or the Middle East as 
simply another forum for continuing 
the same old harangue. 

I have no doubt that we have the 
best practical political and economic 
system in the world today. I have 
no doubt that it will continue to repre­
sent the best chance for political 
justice and economic betterment if we 
are only reasonably intelligent in mak­
ing minor modifications to meet chang­
ing times. I have no doubt that this 
picture of a strong American system 
can be conveyed to the masses of the 
world if we can only put a proper 
emphasis on our strengths. 

Business may have problems with 
outmoded work rules, featherbedding 
and some corrupt and arbitrary union 
officials. But, as a whole our busi­
ness is blessed with a fine work force 
of skilled people, responsible people 
and educated people who can be 
trained quickly. The high wages paid 
to the mass of the working men pro­
vides a huge market for business. 

Labor may face some arbitrary 
business leaders, and may have prob­
lems in a few areas in getting fair 
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hours, wages and working conditions. 
But, as a whole our work force is 
well paid, has good working condi­
tions, and reasonable hours and fringe 
benefits. The disputes that cause 
strikes center on relatively insignificant 
items-a few cents an hour for wages, 
a few dollars a week in fringe bene­
fits. It is seldom that the facts will 
justify characterizing labor as bent on 
irresponsible demands that will bank­
rupt the business. It is seldom that 
the facts will justify characterizing 
business leaders as heartless men in­
tent upon keeping the labor force in 
a state of poverty or oppression. 

Business and labor have the op­
portunity, as well as the responsi­
bility, to put the best foot forward. 
They cannot do it by going abroad 
and panning each other. 

Only business and labor can do the 
effective job of demonstrating those 
things that are best in the American 
economic system. Our political repre­
sentatives can do some effective work 
in this area, but largely it must rest 
on the shoulders of those representa­
tives of labor and management who 
go abroad. 

Certainly, we can't expect our 
cultural, agricultural or scientific ex­
change groups to be our best am­
bassadors on the crucial field of 
industrial development. 

Suggestions for 
BeHer Representation 

Here are my suggestions as to what 
is essential if labor and management 
are to make a significant contribution 
overseas: 

(1) Both labor and management 
should seek to avoid sending anyone 
overseas who is not an ardent be-. 
liever in our political and economic 
system. Those who have serious 
doubts about our system cannot be 
effective in selling it. 
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(2) Only the highest type personnel 
should be sent abroad by labor or 
management or by the government 
in selecting persons for the labor or 
management field. It is better to have 
a few first rate ambassadors than to 
have a great many inarticulate fumb­
lers. Unfortunately, I found a great 
number of labor representatives who 
appeared to be cast-offs from their 
local unions or the national unions. 
The international programs-gov­
ernment or private-should not be 
considered a dumping ground for in­
competent people national unions want 
to get rid of. 

(3) There must be some coordina­
tion and cooperation between labor 
and management representatives sent 
overseas. This would call for some 
program of indoctrination so they will 
recognize the difference between giv­
ing an inflammatory speech in Detroit 
or in Nairobi. 

( 4) A meeting should be arranged 
-probably under White House 
auspices-of a few top representa­
tives of labor and management to 
discuss the problems and the objec­
tives. I believe this is essential to 
any broad program of coordination, 
and I believe it can be effective. 

Long Range View Is Essential 
The slow and patient work of repre­

sentatives of American business and 
labor can serve as an example for 
labor and management in the under­
developed nations. Every effort should 
be made to avoid the pressure for 
some spectacular program or stunt 
that merely draws brief attention, but 
has few long-range benefits. 

There should be a specific effort to 
eliminate any firebrand orators or 
extremists. Such people do not help 
solve problems, but are more likely 
to create new problems. Certainly 
the labor, political and management 
leaders of Africa and the Middle East 
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do not need any schooling in irre­
sponsible firebrand oratory. What 
they need is a guiding hand on the 
basic dull chores that are an essential 
part of organizing either a business 
or a good trade union. 

It is best not to fall into the error 
of being tied too closely to any single 
political group, for it is difficult to 
tell how long any of them will last. 
We are not playing for temporary 
good will or a year or two of good 
business. we should be trying to set 
an example that over a period of 
many years will make it obvious th~t 
ours is the best political and econom1c 
pattern. 

In the past there has been coopera­
tion between labor and management 
in England through the British Colonial 
Office. It did not eliminate all the 
friction between labor and manage­
ment in the colonial territories but it 
did a great deal to modify the views 
so labor and management were not 
working against the best interests 
of the government. I would think 
that there is much that we can learn 
from the British, French and Swedes 
in this area. 

Despite weaknesses, and even failures, 
in the past efforts abroad, United 
States labor and management can 
make a real contribution in selling 
our system in far off lands. 

In fact, I do not believe it would 
be much of an over-simplification to 
state that representatives of these 
groups are the only people who can 
demonstrate how well our system 
works. At this stage, too much time 
has been wasted with bickering. Too 
much time has been spent on unwit­
ting distortions of the picture. of in­
dustrial relations in America. 

The United States is not one big 
gangster movie. It is not a perpetual 
cowboy and Indian chase. It is not 
Hollywood. 
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Neither is American management 
the worst of our business barons of 
1890 and American labor is something 
besides the top management of the 
Teamsters union. It is time that a 

great deal of thought be given to 
selling Arn.erica for what it is, and 
not as the Communists picture it. 

[The End] 

The Impact of Western Trade 

Unionism on Africa 
By ARNOLD ZACK 

The author is an attorney 
and has offices in Boston. 

0 UR DAILY newspaper reading 
has made us all experts on Africa. 

We know of bloodbaths in Angola, 
Roy W elensky and his federation, 
the Volta River project, and Katanga's 
fights with Leopoldville. The incred­
ible pace of political events in Africa, 
and the enormous contrasts that are 
inherent in the continent itself, seem 
to lead to the frustrating conclusion 
that nothing is going well. 

Is there anything happening beyond 
the troubling headlines to justify 
confidence in the future? 

There is probably no field of Afri­
can studies that is more important, 
or more dynamic or further removed 
from the public eye than our own 
area of interest-industrial relations. 
Although everyone may know that 
Sekou Toure of Guinea, Cyril Adoula 
of the Congo, Rachidi Kawawa of 
Tanganyika came to be heads of gov­
ernment in their countries from their 
positions as trade union officials, this 
is con~idered only in passing. Yet it 
is strong evidence of the increasingly 
important role played by the trade 
unions in the continent and reflects 
their influential position in the eco­
nomic, educational, political and cultural 
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development of the newly emerging 
countries of Africa. 

It is the purpose of this paper to 
examine the impact of Western trade 
unionism in Africa with particular 
reference to the role being played at 
present to stimulate democratic trade 
union development. But first, let us 
turn to a brief historical view of trade 
union development in Africa. We 
shall then look at current programs 
of Western assistance, and finally, 
examine the impact, if any, that has 
resulted from these contracts. 

Historical View 
Historically, it is well known that 

Africa's early economic role was as 
a supplier of the raw and extractive 
materials that did so much to stimu­
late the economic development and 
industrialization of her colonial masters 
in Europe. Somewhat later, Africa 
came to be viewed as an Adam Smith­
like market for absorbing the surplus 
production of European industry. 
Throughout this period, which lasted 
until the Second World War, the 
labor scene in Africa was quite differ­
ent from anything which we had ex­
perienced in our labor history. Three 
main areas of employment were being 
developed: agriculture, mining and ad­
ministration. 

Agricultural raw materials, needed 
in Europe for human consumption or 
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for .industrial use, were usually grown 
by subsistence methods and harvested 
by local labor at the request of, or 
under pressure from, tribal chieftains, 
African middlemen or European pur­
chasing agents. The local labor force 
for agricultural work was seasonal, 
called in for land clearing and har­
vesting, and usually performed its 
work in the context of the indigenous 
or tribal society rather than as part 
of any cash economy. 

The situation was somewhat dif­
ferent in the extractive industries 
bent on mining the ores and minerals 
increasingly essential to the indus­
trialization of the Western world. 
These industries usually required 
personnel skilled in machine and 
equipment operation, working on a 
full time, 12 month basis. It was 
difficult, therefore, to induce Africans 
to abandon their often idyllic agri­
cultural lives in the rural society, 
for longer periods of the year, even 
if they had somehow mastered the 
skills required for handling tools and 
machines of the industrialized world. 
Accordingly, it became common prac­
tice to bring in large numbers of 
white miners to staff the growing 
operations of the extractive indus­
tries. Some African labor was lured 
into employment on a full time basis 
but only to perform the more menial 
tasks in the mines. Due to the strong 
family ties, the demands of their 
agricultural economy and the lack of 
appeal of full time wage earning, 
these workers were largely short term 
migratory employees, and properly 
classified as target laborers. 

In the third sector, administration, 
employment was entirely confined to 
expatriates skilled in government or 
business administration who had come 
to the colonies as career officials. Due 
to the paucity of educated Africans 
prior to the war, almost all work was 
performed by Europeans from policy 

JRRA 1962 Spring Meeting 

makers down to typists, bank clerks 
and sales personnel. 

Such was the employment context 
in Africa prior to the Second World 
War. All skilled jobs, of either manual 
or intellectual variety were held by 
Europeans, while those Africans who 
had undertaken the break from tra­
ditional societies were working on a 
short term and/ or unskilled basis. 

Early Trade Unions Not Strong 
The trade unions at this juncture 

were very feeble. Some local unions 
had developed in the British and 
French colonies in West Africa, and 
among the white mine workers brought 
in to work in the Copperbelt of North­
ern Rhodesia and Katanga. Unions 
on the whole were isolated, poorly 
organized, ineffective in dues colle~­
tion and insignificant as a force m 
the political or economic sphere. 
British and French administrators did 
make efforts to stimulate the unions 
as a protective force for the Africans 
against exploiting white employers, 
but their efforts were minimal. There 
was at this time very little contact 
with European unions. The latter 
were occupied with their own national 
interests, and, like the rest of the 
world viewed Africa as a backward 
area ~ith few economic, social or 
skill ties to the west. 

World War II Makes Great Changes 
It was the Second World War 

which made the single greatest change 
in the role that Africans were to play 
in their own continent. Military serv­
ice on the battle-fronts of Asia, North 
Africa and Europe opened the eyes 
of the hitherto passive Africans to 
the dynamic role played by laborers 
in other parts of the world and instilled 
in them the desire for more consumer 
goods, a more vocal role in determin­
ing their own destinies. and a more 
just share of the wealth that was being 

525 



taken from their lands for the enrich­
ment of the Western world. In addi­
tion, the United Nations Charter had 
committed the world to the principle 
of self-determination and self-govern­
ment, and had awakened the colonial 
powers to their responsibilities to 
Africans as human beings. It became 
necessary to train them for the positions 
of leadership which would inevitably 
become theirs. This was heightened 
by the increased awareness that Afri­
cans would have to be brought into 
the cash economy and into govern­
ment and commerce to meet the in­
creased demands of the growing 
economies of these territories. 

Inspired by their prospects of self­
government, by the increasing recog­
nition given them as contributors to 
society and economic development, 
and by the leadership of their edu­
cated elites, the Africans turned to 
trade unionism as a means of ex­
pressing their hopes, and attaining 
their goals. European government 
officials actively stimulated trade union 
development as a means of training 
leaders and a means of giving the 
African workers a greater share and 
voice in their own futures. They 
brought trade union officials from Bel­
gium, Britain and France to work as 
government labor officers. 

The growth of African trade unions 
during this initial post-war period 
was attributable to the efforts of the 
Africans themselves, the efforts of 
sympathetic government officials, and 
the interest of local managements 
in creating a channel of communica­
tion to bridge the color gap with their 
workers. Western European and 
American trade unions actually took 
very little interest in this emerging 
labor tide until they themselves be­
came wrapped up in the growing 
ideological struggle which was mak­
ing itself felt throughout the labor 
world. They were soon faced with 
the fact that the workers' international 
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body, the World Federation of Trade 
Unions, was being used by the Com­
munists as a means of spreading their 
ideology and gaini_ng political control 
over independent trade union move­
ments. Western trade unions, stimu­
lated into international activity by 
the war and the membership of their 
respective countries in the United 
Nations, became more and more in­
terested in the responsibilities of the 
trade unions in advanced countries 
for the development of similar or­
ganizations in the lesser developed 
areas of the world. In 1949 as we 
know, they withdrew from the WFTU, 
which by this time was well under 
the control of the Communists, and 
established the International Confed­
eration of Free Trade Unions, with 
headquarters in Brussels. At the same 
time they undertook programs to stim­
ulate the growth of democratic trade 
unions throughout the free world, 
endeavoring to instill in these organiza­
tions those traditions of functional 
democracy, self-expression and inde­
pendence which would enable them to 
withstand the attacks of Communist 
bloc propagandists and political ma­
nipulators. With strong democratic 
organizations, the founders of the 
ICFTU reasoned, the world's workers 
would be able to undertake a common 
effort at raising standards of living 
and working conditions in the lesser 
developed areas of the globe. 

Governmental Programs 
The activities of the ICFrU in this 

field encouraged individual national 
trade union centers from the Western 
world, the International Federation 
of Christian Trade Unions, and the 
International Trade Secretariats to also 
undertake programs of assistance to 
the newly developing trade union 
movements. Individual governments, 
notably European countries and the 
United States through its Leader 
Grant Program, also sought to enter 
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this field by training trade union 
leaders and exposing them to trade 
union operations and practices in their 
respective countries. There was gen­
eral trade union mistrust of govern­
mental activities in the labor field, 
particularly activities of those gov­
ernments which only a few years 
earlier had served as colonial masters 
in Africa, and of those countries 
identified as their allies. Because of 
this, governmental programs were not 
always as successful as they might 
have been. The full burden of devel­
oping trade unions therefore fell upon 
the shoulders and the limited pocket­
books of the workers organizations 
themselves-internationally and in 
individual countries. The extent and 
depth of trade union involvement is 
little known outside of Africa, but is 
widely accepted and I believe, wel­
comed within the continent itself. 

Educational Programs 
The ICFTU has been conducting 

programs of education and trade union 
leadership development in Africa since 
the early 1950's. It has enlisted two 
dozen national trade union centers 
in its membership, and elected anum­
ber of Africans to leadership on its 
Executive Board, such as Cyril Adoula, 
Tom Mboya and Ahmed Tlili. As 
early as 1951, it began holding trade 
union conferences in Africa on a 
regional, intercountry basis, first in 
west and then in east and central 
Africa and more recently on a con­
tinent-wide basis. It has provided 
short term courses of instruction in 
trade union organization and struc­
ture, collective bargaining negotiation 
techniques, labor law and the like for 
trade unionists from all affiliated na­
tional centers either in their own 
country or on a regional basis, with 
such courses running from three days 
to two months. At present there are 
one month courses being taught in 
Ivory Coast, Senegal, Congo (Braz-
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zaville and Leopoldville) and Gabon. 
Two other one week courses for 
female workers have just been com­
pleted in Abidjan and Leopoldville. 

Among the most thrilling educa­
tional projects undertaken by the 
ICFTU have been the establishment 
of labor colleges. The first in Africa, 
opened in '1958, in Kampala, Uganda, 
for English speaking Africans, has 
recently moved into its own newly 
built college buildings, while the 
second, to begin operations in Abidjan 
for French speaking trade unionists, 
will open in January. The Kampala 
College brings together 40 Africans 
from 18 affiliated countries for resi­
dent training lasting four months. 
The course covers the following sub­
jects : trade union organization and 
administration, industrial relations 
and collective bargaining, labor statis­
tics and economics, labor laws and 
legislation, African economic and 
social problems, as well as techniques 
of workers' education and communica­
tion. The present teaching staff of 
the college comes from the United 
States, Canada, United Kingdom and 
Sweden and is under the directorship 
of Joseph Odero-Jowi, a Kenyan eco­
nomist trained in India. In addition 
to its resident curriculum, the college 
has been active in establishing an 
extramural department which has been 
developing short courses for trade 
unionists throughout English speak­
ing Mrica, utilizing the services of 
the staff of the college, and the gradu­
ates from the respective countries in 
which the courses are taught. The 
college· has also undertaken an exten­
sive publication program providing 
graduates with study guides for their 
teaching convenience at home and 
bulletins keeping them informed of 
current events in the labor field. 
Finally, the college has just inaugurated 
a new statistical and research depart­
ment endeavoring to overcome the 
great lack of statistical information 
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on wage ra.tes, living_ costs, contract 
provisions . in use, etc. This last 
activity will be a help to management 
and government as well as the trade 
union movement. 

International Trade Secretariat 
The ICFTU has not operated alone 

in its educational activities. The In­
ternational Trade Secretariats have 
taken a very active role in educating 
the workers in their respective in­
dustries as to the problems encountered 
in their organizational drives, the 
techniques of administration of unions 
and other areas of general trade union 
interest. These courses are usually 
held on a country by country basis, 
but on occasion have been operated 

· on a regional or continental basis 
with simultaneous translations m 
French, English and Swahili. 

The International Federation of 
Christian Trade Unions, or IFCTU 
with 19 affiliates in 18 primarily 
French speaking countries has con­
tributed to educational development 
by sponsoring seminars in Africa and 
by providing apprenticeships to the 
headquarters of their affiliated na­
tional centers in Europe, notably in 
France and Belgium. 

Other individual national centers 
have offered educational assistance 
either through training opportunities 
offered in the host country, the African 
country or in third countries. For 
instance ·the British TUC has for 
many years offered educational op­
portunities at Ruskin College at 
Oxford for aspiring trade unionists. 
The AFL-CIO did similarly in a pro­
gram worked out with Harvard Uni­
versity beginning in 1958. Last year 
the AFL-CIO in collaboration with 
the ILGWU had a group of six Afri­
cans from the clothing industry serving 
a type of union and skill apprentice­
ship at their New York headquarters. 
The AFL-CIO has also been instru-
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mental in the support of the Afro­
Asian Institute established by Histadrut 
in Tel-Aviv where a considerable num­
ber of Africans and Asians are train­
ing in labor and cooperative subjects. 
The AFL-CIO has supplied funds for 
scholarships to match the Israeli funds 
for up to 60 accepted enrolees per 
year. Similar educational opportuni­
ties are provided by the Scandanavian 
countries, by Germany, Switzerland 
and Austria. 

As important, and as widespread 
as educational assistance may be, it 
is not the only area of Western labor 
interest in Africa. 

Probably of even greater impact, 
at least on the short term, has been 
the program of providing on the spot 
advisors to the newly developing trade 
unions. The ICFTU, together with 
the ITS now have 15 such advisors 
or representatives serving in nine 
countries, as follows: 

Nigeria ................ 5 
Mauritius . . . . . . . . . . . . . . 1 
Kenya ................. 2 
Congo-Brazzaville ....... 1 
Upper Volta ............ 1 
Cameroons . . . . . . . . . . . . . 2 
Malagasy ............... 1 
Uganda ................ 1 
Northern Rhodesia . . . . . . 1 

The IFCTU has provided French 
and Belgian trade union officials as 
advisors throughout French speaking 
Africa. These representatives have 
all served for upwards of one year, 
gaining acceptance in the community, 
learning the local problems, and assist­
ing in developing the trade unions to 
become viable institutions. They 
have also done a great deal of good 
in· demonstrating that the citizens 
of former colonial (or neo-colonial) 
countries, particularly in the labor 
field, are not "lackeys of imperialism," 
but rather fellow trade unionists in­
terested in attaining the same goals 
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as the Africans themselves, and often 
fighting the same enemies. Experts 
of the International Labor Organiza­
'tion, who while still strictly in the 
government sphere, are generally more 
welcome than advisors sent directly 
by individual Western countries be­
cause of their United Nations identi­
fication. They have made marked 
contributions in workers' education, 
in advancing protective legislation for 
workers and in promoting minimum 
standards of wages and improved 
working conditions. 

Financial Assistance 
Financial assistance has also been 

extended by both international labor 
groups and national centers to the 
new trade unions of Africa. Hampered 
by lack of effective dues collecting 
machinery, the African trade union 
centers are frequently unable to sup­
port themselves. Grants to provide 
salaries for the full time union officials, 
vehicles to permit contact and visits 
to their far-flung members and office 
equipment to facilitate union adminis­
tration are offered in an attempt to 
overcome the initial lack of revenue 
in union organizing. For instance, the 
AFL-CIO granted $56,000 to the 
Kenya Federation of Labor in 1958 
for the construction of its Solidarity 
House headquarters in Nairobi. 

These programs of technical, man­
power and financial assistance typify 
the extent to which Western trade 
unionism has attempted to help in the 
development of African trade unions. 
But they do not tell the full story of 
Western unionism's impact on Africa. 
This .is perhaps best explained by in­
dicating the reaction of these same 
unions when faced with the ideologi­
cal challenge of WFTU activity in 
Africa. 

Throughout this post war period of 
technical assistance by the trade unions 
of the free world, the Communist 
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'c6ntrolled WFTU had ·been ·relatively 
quiet and inactive. The AfriCan 
affiliates· of the British colonies had 
switched from WFTU to ICFTU in 
1949, but the African affiliates in 
French colonies remained in the WFTU 
until 1955 and 1956 when they trans­
ferred their allegiance to the· General 
Union of Black African Workers 
known as UGT AN in an attempt to 
raise the banner of African unity. 
Personal relationships with WFTU 
continued by UGT AN participants at 
WFTU congresses, even as recently 
as 1961 in Peking. Nonetheless, 
except for travel grants to political 
trade unionists to East Europe and 
political training of union leaders at 
schools in Prague, Budapest and 
Conakry, WFTU activities were 
minimal in seeking to undermine the 
activities of the West in Africa. 

All African Trade Union Federation 
In 1958, at the first All African Peo­

ples Conference led by Ghana, Guinea, 
Mali, Morocco and the UAR, the 
Communists attempted to achieve the 
political di!?ruption through the trade 
unions that they had been unable to 
achieve through political parties di­
rectly. They called for the creation of 
an All African Trade Union Federa­
tion. On October 6, 1959, while the 
ICFTU was holding its Second African 
Regional Conference, this Casablanca­
based group called a rump meeting in 
Accra, and began preparing for the 
establishment of AATUF which was 
to be the sole African trade union 
movement. In order to assure its suc­
cess, WFTU began to sponsor local 
rivals to ICFTU affiliates in those 
countries where the ICFTU was func­
tioning unchalle.nged to thus detract 
them from their unionizing activities 
and plunge the workers into internal 
conflict. Financed by acknowledged 
funds from the Communist bloc. and 
by ·gifts from ·a: surprisingly affluent 
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Ghanaian TUC treasury, these rump 
national centers sounded the call for 
an All African Trade Union Federa­
tion indigenous to Africa and without 
outside interference from foreign 
shores. Holding a meeting in Casa­
blanca in May, 1961, the Federation 
reluctantly opened its sessions to the 
ICFTU affiliates. They had been all 
but barred from the Casablanca power 
controlled preparatory meetings, had 
been limited in their share of program 
participation at Casablanca itself and 
even had been assigned reduced voting 
rights. Throughout the sessions, 
speeches extolled the virtues of Afri­
can solidarity and the need for a 
stronger trade union movement (al­
though the sponsoring countries had 
largely seen to it that their own trade 
unions worked as vehicles for the 
state rather than as spokesmen for 
their workers). At the last session, 
when one-third of the delegates had 
left a resolution was introduced call­
ing' for disaffiliation of all African 
trade unions from international or­
ganizations within ten months. No 
counted vote was taken; the resolu­
tion won by acclamation. The WFTU 
had little to lose by this action since 
it could continue to work effectively 
through the AA TUF. It endorsed this 
move which was blatantly aimed at 
curtailing the effective program of 
the ICFTU, IFCTU, ITS and per­
haps even the ILO in Africa. 

WFTU Hails AATUF 
In Moscow, December 4-16, 1961, 

the fifth WFTU Congress hailed the 
AATUF as anticolonial and against 
imperialism, feudalism and reaction. 
It stated: "The AA TUF and the Af­
rican workers have in this field sincere 
friends-the WFTU." The challenge 
was there, and the western tr~de 
unionists in Europe and Amenca 
were powerless to act, if indeed 
they wished to, on this q.uestion 
which was properly to be decided by 
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the Africans themselves. John Tettegah, 
General Secretary of Ghanaian TUC 
said : ". . . the AA TUF will wage 
total war on African unions refusing 
to disaffiliate from other international 
organizations. We shall isolate them, 
and enter their countries and form 
AA TUF unions there. It is as simple 
as that ... total war." 

The appeal of the Casablanca powers 
was clear: a single trade union body 
for all Africa, isolated from the East­
West struggle, with prospects of 
African solutions for African prob­
lems. The months rolled on and the 
free world watched in this crucial battle 
for democratic versus authoritarian 
trade unionism. One by one the I CFTU 
affiliates in Africa succeeded in 
strengthening their internal positions 
by crushing the phony unions which 
had been set up in each of the coun­
tries. In this they benefited from the 
WFTU's selection of castoffs and dis­
sidents without following and the 
blatant overuse of Eastern funds. The 
six month period set for the next 
AA TUF meeting arrived and passed 
without mention by the Casablanca 
powers, due no doubt to inte~nal d.if­
ficulties within their own family ans­
ing from suppression of strikes in 
Ghana and Guinea. 

In January, 1962, a new, all African 
meeting was called in Dakar by 
Tunisia, a strong ICFTU affiliate, at 
which a new African-wide trade un­
ion body, the African Trade U~ion 
Confederation was called into bemg. 
Unlike the AATUF, the constitution 
of this organization permitted con­
tinued national affiliation to interna­
tional groups for all desiring them. 

The ten month period for disaffilia­
tion had passed on March 31, 1962. 
By that date not one national center 
had disaffiliated from the ICFTU. 
The Communist effort to. exclude the 
democratic trade unions of the free 
world from their educational and or-
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· ganizational efforts in Africa had lost 
-at least this battle. They were 
halted in their attempt to invade the 
trade unions and use them as a device 
for spreading confusion and captur­
ing political leadership of the new 
nations. 

The true impact of Western trade 
unionism had begun to make its mark 
. . . the introduction of free and 
democratic trade unions, dedicated to 
the championing of the rights of the 
members in a free society, and oblivi­
ous to attempts to warp the minds of 
men by asserting authoritarian con­
trol over their once free institutions. 
This initial victory for the free and 
democratic trade unions of Africa is a 
significant one, but not a final one. It 
is quite certain that the Communists 
will renew the attack. Awareness of 
this has stimulated the ICFTU, the 
IFCTU, the ITS and the various na­
tional centers affiliated to these or­
ganizations, to a renewed program of 
education and union building. The 
prospects are encouraging. There is 
evidence the African trade union leaders 
have seen through the front of AATUF. 
As Laurence Bocha of the TUC of 
Nigeria stated at the Dakar ATUC 
meeting: "Those men who call them­
selves neutralists and condemn only 
one side are not neutralists but tools 
in the service of an ideological ma­
chine which feeds them, not bread 
and butter, not social justice, but 
empty slogans." Similarly trade un­
ion assistance from the West has been 
welcomed. As Alphose Kithima o£ 
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the Congo said, also at Dakar: "The 
AATUF leadership regards it as un­
desirable for the young African trade 
unions to get to know that other un­
ionism which keeps itself free from 
all governmental pressure and which 
has made it possible for workers, 
even in certain western countries with 
a heavy record of imperialism, to sup­
port us, the colonized, againt their 
own governments, the colonizers." 
The ICFTU affiliates must show their 
desire to contribute to the develop­
ment of their respective countries 
while at the same time protecting 
the workers' rights. In this way they 
will come to be looked upon by busi­
ness and government as an equal but 
friendly force in the movement to­
ward democracy and as a valuable 
partner in the economic development 
of their countries. 

The impact of Western trade un­
ionism has indeed made its mark on 
the trade unions of Africa, by stimu­
lating them toward the democratic 
tradition. But the victory of last year 
and the burdens of the future are 
upon the African workers themselves 
and must be borne without our uni­
lateral interference into their affairs, 
but with understanding and educa­
tional assistance and support when 
we are asked. The African unions de­
serve our understanding and respect 
in the dynamic role they are playing 
in preserving democratic institutions 
for all of us in the free world. 

[The End] 
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Dinner Address 
By ARTHUR J. GOLDBERG 

Secretary of Labor 

I WAS DELIGHTED to accept 
Bill Gomberg's invitation to speak 

to you tonight, especially in view of 
the importance of the subject you are 
examining at this spring meeting. 

In your experience and in your re­
search, as teachers, businessmen, or 
trade union leaders, you are fully 
aware of labor's influence on the na­
tion's political and .economic affairs. 

On the world stage, you are also 
aware of the impact international 
trade unionism makes in the affairs 
of nations. I hope you will find the 
time andthe inspiration to communi­
cate your knowledge, for I suspect 
that most Americans have underesti­
mated both the importance and the 
nature of labor leadership abroad. 

Once this is fully understood, we 
can also appreciate the contributions 
of our own trade union movement in 
its efforts to assist other free countries 
in realizing their national aspirations. 

I need not go over the history of 
the trade union movement in this 
country in order to remind this 
audience that labor was in the front 
rank of the American advance toward 
social and economic institutions that 
gave this nation the strength to lead 
the free world. 

Since the war, scores of new na­
tions have set out to achieve in a few 
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decades what the United States and 
American labor has achieved in two 
centuries. In numerous cases the in­
struments of economic and political 
action are being forged or are influenced 
by political leaders who were or still 
are labor leaders. 

You know their names. In Africa: 
John Tettegah of Ghana, Tom Mboya 
of Kenya, Sekou Toure of Guinea; 
in Asia : Ghandi and Nehru; in Latin 
America: President Mateos of Mexi­
co, Luis Alberto Monge of Costa Rica, 
and Juan Lechin of Bolivia. Among 
the nations in which labor plays a 
decided and often decisive role are 
Colombia, Peru and Venezuela, Tunisia, 
and Morocco, and India and Indonesia. 

Labor's Ideals 
in International Field 

In the international field, labor's 
ideals are often related to national 
ideals. The explosive forces behind 
social revolutions that have created 
so many new nations since the · Second 
World War are not only similar to 
the forces that created the American 
labor movement, they are also those 
with which American policy has to 
deal. They are : 

The desire to be free from exploita­
tion, economically as well as politically; 

The desire for equality of oppor­
tunity--opportunity for education, 
medical care, an adequate diet and a 
satisfying, remunerative job with 
decent and safe working conditions; 
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The desire to attain individual dig­
nity-to become a person in the high­
est sense of the word. 

President Kennedy, addressing South 
American business leaders in Bogota, 
said: "Unless all of :us are willing to 
contribute resources to national de­
velopment, unless all of us are pre­
pared not merely to accept, but to 
initiate, basic reforms, unless all of 
us take the lead in improving the wel­
fare of our people, then leadership . 
will be taken from us and the heritage 
of centuries of Western civilization 
will be consumed in a few months of 
violence." 

So we must take the lead. We are 
summoned not only because part of 
the world strains under the dialectic 
of materialism, but because human 
experience tells us that men want to 
be free, not after the instruments of 
a social experiment are perfected, not 
in the future, but now. 

In the same manner that the ide­
ological contest has affected so many 
areas of our life, it has also affected 
the American trade union move­
ment's international activities. 

We cannot underestimate the threat 
that communism poses with its ef­
forts to penetrate the trade unions of 
developing nations. 

One of the most disturbing aspects 
of the communist activity in these 
areas of the world has been their 
focus on the young labor leaders. Each 
year, large numbers of promising 
young unionists-men who can be 
expected to grow in influence as in­
dustrializatio~ progresses in their 
countries-are invited to Moscow ~or 
courses in communist ideology and 
methods. 

lnternati.onal Exchange Programs 
For many years this government 

h~s pa·rticipated in a number of inter­
national exchal;lge programs, but:l dp 
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not · believe that the challenge can 
be met by matching the Soviets with 
equal numbers. I would be the last 
to underestimate the value of our 
exchange program, for I am sure that 
most of the 1,000 visitors to this 
country who came to observe our 
unions, our industries, and our methods 
of free collective bargaining carried 
back a favorable impression. 

Trade unions in this country are 
helping to meet this challenge by 
participating in and developing specific 
programs to create a better under­
standing of what a free trade union 
movement means. Government must 
also step up its activities in this area. 

I believe it is imperative to acceler­
ate our labor attache and labor in­
formation services around the world. 
In Latin America a number of new 
information officers have been ap­
pointed. In Mexico, for instance, Joe 
Glazer of the United Rubber Workers, 
whom many of you know, will as­
sume this delicate assignment. 

Many men who have been closely 
associated with the American labor 
movement now hold high diplomatic 
posts. Ben Stephansky is our Am:. 
bassador to Bolivia; Phil Kaiser is 
Ambassador to Senegal; William J. 
Handley is Ambassador to Mali; and, 
of course, you all know our Assistant 
Secretary of Labor, George Weaver, 
who directs the Labor· Department's 
international activities and makes 
important contributions to our na­
tion's policies abroad. 

Contributions of the ILO 
Next month, it will be my privilege 

to he.ad .the .Unite<!. States delegation. 
to the International Labor Confer:­
~ce~a .delegation . which . will com:. 
prise ·leaders of · American labor and 
ind,ustry, :.a~ :well as govern~ent repr~­
sep.ta,tives. ·.I will carry with me tq 
Geneva .the'. pledg~ of .our gov~rq-
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ment to continue its support of the 
ILO. 

The ILO makes a direct contribu­
tion to economic and social stability 
throughout the world by promoting 
improved labor conditions and living 
standards. 

ILO technical personnel are active 
abroad. Advisors are regularly sent 
out to help member states prepare 
labor laws and establish social serv­
ices. Missions of inquiry are sent 
out to investigate charges of sub­
standard labor conditions. Its field 
missions are available for advice on 
manpower, migration and technical 
training. 

The technical assistance programs 
of the ILO have been an effective 
means of reducing poverty and rais­
ing hopes for long-forgotten peoples. 
Let me give you a specific example 
of what I mean. 

There are about 7,000,000 Indians 
scattered along the Andes Mountains 
in South America. In 1953, the ILO, in 
cooperation with four other specialized 
agencies of the United Nations, 
launched the Andean Indian Program 
under the United Nations Expanded 
Technical Assistance Program. 

A whole series of action bases have 
been set up to meet local and regional 
needs. They stretch for 1,800 miles 
from Ecuador to Northern Argentina. 
Each base is staffed with United Na­
tions employees and nationals of the 
country. 

You can see how realistically this 
grass roots program is pitched and 
how desperate is the need when you 
look at a base team. You find an 
agronomist, a veterinarian, a doctor, 
a nurse, a midwife, a social worker, 
a teacher and handicraft and vocational 
training instructors. Each base reaches 
out for the Indians in its area to teach 
carpentry, reading, writing, how to de­
liver babies and simple sanitation. 
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International Confederation 
of Free Trade Unions 

An extremely vital role in the de­
velopment of the rising nations is 
being played by American labor 
especially through the International 
Confederation of Free Trade Unions 
and the 19 International Trade 
Secretariats. 

These organizations perform a num­
ber of important services, making the 
ICFTU, in effect, free labor's spoke­
man at the international level on a 
wide range of issues of direct concern 
to their members. 

In one of its major functions it 
provides financial and technical as­
sistance to unions in all parts of the 
free world. In the newly developing 
nations, especially, experienced trade 
unionists work closely with local union 
officials in administering leadership 
training programs, in conducting or­
ganizing drives, in collective bargain­
ing negotiations and countless other 
ways to build soundly administered, 
effective labor unions. 

The activities of the international 
free trade union movement-which 
altogether comprises almost 60 mil­
lion members in more than 100 coun­
tries of the free world-represent a 
considerable investment in manpower 
and money. American labor can be 
justly proud of the part it has played 
in this great movement and of the 
significant contribution it has made 
to progress of mankind around the 
world. 

It is a highly important fact that 
President Meany of the AFL-CIO 
has always ranked as a first priority 
American labor's participation in the 
international labor movement and is 
one of the outstanding leaders who 
supports the ICFTU and the ILO in 
their important activities. 

I have no doubt that American 
trade unions will continue to play a 
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vital role in preventing communist 
penetration of the international labor 
movement. We will win the struggle 
on this front, not because of superior 
salesmanship but because of a funda­
mentally sound concept of trade union­
ism. Our unions have been free to 
bargain, and they have won recogni­
tion of the fact that labor is more 
than another means of production. 
Their strength lies in their progres­
sive tradition and in the respect and 
recognition they have earned in pro­
viding economic opportunities, better 
living standards and dignity to our 
working men and women. 

The prospects for the free world 
depend on each of the diverse institu­
tions in our society. What govern­
ment can do to secure the peace and 
preserve free institutions, the trade 
union movement can also do, and 
sometimes do better. 

Free World Labor Fund 
i\ further evidence that a mature 

labor movement is preparing to meet 
the nation's increasing responsibili­
ties also came in an announcement 
from the Executive Board of the 
United i\utomobile Workers this week. 

The Board announced that it would 
recommend a UAW contribution of 
more than $1,500,000 to what it will 
call the Free World Labor Fund. 
One of the fund's primary objectives 
is to promote higher wages and im­
proved labor standards for workers 
in foreign countries. 

I believe this action by the Ui\ W 
leadership is a further example of 
enlightened self-interest. It answers 
the President's injunction: i\sk what 
you can do for your country. 

Labor's responsibility to foreign 
trade unionism was met also with the 
establishment of a Labor i\dvisory 
Committee for the Alliance for Prog-
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ress to advise the government on 
inter-i\merican efforts to promote a 
sound program of labor action for 
Latin i\merica. 

This Labor Advisory Committee is 
made up of ten labor leaders and is 
chaired by George Meany, President 
ofAFL-CIO. 

President Kennedy has emphasized 
that in order for the i\lliance for 
Progress to develop a meaningful 
and progressive labor program for 
Latin i\merica, it must be all-i\merican 
with full participation of the people 
of the countries concerned. Also, it 
must assume more the nature of a 
"movement," than a program, with 
active actual worker participation. 
The i\lliance for Progress is based on 
the acceptance of mutual responsi­
bility for reforms in taxation, land use, 
employment, housing and education. 

It is essential, now, more than ever, 
that the government receive the bene­
fit of the advice and cooperation of 
the i\merican labor movement. 

The newly formed Friendship Of­
fice of the i\FL-CIO Committee for 
the United Nations is another illus­
tration that i\merican trade unions 
are alert to the prospects for the free 
world. Its function is to introduce 
United Nations delegates from foreign 
countries to the United States labor 
movement, particularly those dele­
gates with a trade union background. 
It will help achieve a fundamental 
purpose for the United Nations, which 
is to foster greater understanding and 
personal contact among peoples of 
all countries. 

I believe that American labor has 
subscribed to the provision of the 
United Nations charter calling for 
self-determination of all peoples. To 
paraphrase the President, our trade 
union movement has pledged its best 
efforts to help the people of the world 
help themselves. [The ~nd] 
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The Puerto Rican Labor Movement 
By WILLIAM H. KNOWLES 1 

Inter-American University of Puerto Rico 

A. LTHOUGH Puerto R~co has 
. been closely associated with the 

United States since the Spanish Ameri­
~an War, the cultural environment 
being distinct has produced its own 
particular labor movement. Sixty 
years of union association with the 
AFL has not yet produced, in dupli­
cate, American style trade unionism. 
In these times of concern about aid 
and technical assistance programs for 
unions in emerging areas, it is ap­
propriate to briefly review the history 
of the Puerto Rican labor movement 
where American unions have had the 
longest experience with a technical 
assistance program. 

Puerto Rican Labor History 
For our purposes, Puerto Rican 

labor history may be divided into 
three periods: the period of the 
Federacion de Trabajadores Libres 
(FTL), 1901 to 1939; of the Con­
federacion de Trabajadores General 
( CTG), 1940 to 1954; and the influx 
of international unions from 1954 on­
ward. Unionism in Puerto Rico be­
gins with its founding father, Santiago 
Iglesias Pantin. Iglesias was born in 
Spain, influenced by socialist and 
union ideas in Spain, was an active 
trade unionist in Cuba from 1887-
1896, and left Cuba because of police 
troubles regarding union activities.2 

1 The material presented in the paper is 
based primarily on interviews with govern­
ment, business and labor leaders. Space 
limitations reduce it to a broad general 
outline. The author plans a book length 
history. 
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Arriving in Puerto Rico he found 
that the island was without unions 
and without civil liberties as well. 
His organizing activities resulted in 
his imprisonment (at the time of the 
landing of American troops). Under 
military occupation, attitudes towards 
union activities varied from friendly 
encouragement to harassment and 
denial of civil liberties. 

The Federacion Trabajadores Libre 
was founded in 1899 after existing 
political parties infiltrated into the 
one year old Federacion de Trabaja­
dores Regional. The Socialist Labor 
Party, with a charter from Daniel 
De Leon, was formed by Iglesias in 
the same year with the idea that this 
would prevent political interference 
by outsiders into unionism. (The 
same group led both the party and 
the union for almost 40 years.) Thus 
unionism and politics have been closely 
associated from the very inception 
of unionism. 

Association with AFL 
Iglesias' association with the AFL 

began in 1901 when he first met 
Gompers in Washington D. C. At 
that time he was made an AFL repre­
sentative. The FTL was affiliated 
with the AFL in 1904. The AFL 
rendered a major service to the Puerto 
Rican labor movement through its 
political influence in Washington. 
The AFL, through political pressure, 
helped to assure civil rights for Puerto 
Rican unionists, without which, union 
organizing would have been much 

• Iglesias Pantin, Santiago, Luchas Eman­
cipadorcs, ·Cantero Fernandez & Compania, 
1929. See also Bolivar Pagan, Historia de 
los Partidos Politicos Pucrtoriquenos, San 
Juan, Libreria Campos, 1959. · 
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more difficult.3 For example, Iglesias 
was saved from a three year prison 
sentence growing out of his leader­
ship in a general strike. 

Although the achievements of the 
FTL were not. spectacular, most ob­
servers agree that an important con­
tribution was made to the welfare of 
working men. The crafts were or­
ganized, but only the cigar makers 
were a trade of any substantial size. 
The great bulk of workers were sugar 
workers who were very poor, semi­
literate, without job tenure, and at 
the mercy of the employer for hous­
ing and for credit at the company 
store. Akin to the sugar workers of 
most of the world, the FTL's sugar 
worker membership paid no dues 
and were involved in many sporadic 
short-lived strikes. Formal collective 
bargaining on an island-wide basis 
was not achieved until 1933. As in 
other parts of the world, these years 
of agitation did improve working con­
ditions, even if collective agreements 
and efficient union administration were 
not secured. 

The Socialist Labor P~ty, under 
universal adult sufferage, was a limited 
success winning some legislative 
seats but never winning a majority. 
The reason for this was simple: the 
workers sold their votes to other 
parties which had the money to pay. 
An informal alliance between the 
Socialist Labor Party and the Re­
publican Party (both were pro-United 
States and pro-statehood) beginning 
in 1924 became a formal coalition 
which won the 1932 elections. Labor 
leaders took their share of govern­
ment offices and Iglesias became 
Resident Commissioner in Washing­
ton D. C. (an office which he held 
until he died in 1939), and Prudincio 

e The contribution of the AFL to the 
Puerto Rican labor movement is the sub­
ject of a PhD dissertation now being writ­
ten by Professor Julia Rivera de Vincinte, 
University of Puerto Rico. 
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Rivera Martinez became commissioner 
of labor. 

Critics of these labor.:.political leaders 
charge that they neglected their unions 
and also were ineffective in politics. 
They are accused of passing liberal 
social legislation without enforcing 
that legislation; of joining an unholy 
alliance with their enemies for per­
sonal gain. The supporters of the 
FTL-SLP point out that Gompers 
himself defended the union-party al­
liance in Puerto Rico, and argue that 
pure and simple unionism was impos­
sible under the circumstances. They 
hold that the coalition was the only 
political alternative at the time, and 
are proud of the progressive social 
legislation which, they argue, pro­
vided the foundation for the era of 
social and economic reform under the 
Popular Democratic Party. 

Decline of the FTL 
The FTL began its decline in the 

late 1930's. The leaders were deep 
in political activity and were holders 
of government offices. Iglesias' death 
resulted in a struggle for leadership. 
The Socialist Labor Party split into 
rival factions, forming rival unions. 
The Popular Democratic Party, which 
was then the dominant party, helped 
to discredit the FTL by championing 
the enforcement of the Federal Wage 
and Hour Law in Puerto Rico-an 
action that the FTL leaders con­
sidered irresponsible. The AFL lifted 
the FTL's charter in 1952, and the 
union remains as one of the many 
small splinter unions in Puerto Rico. 

The Confederacion General de 
Trabajadores 4 

The CGT was formed in 1940 by 
federating a small group of unaffili-

• Album VI Congresso, Conferedacion 
General de Trabajadores, 1941; Francisco 
Verdiales, Agentes Sobre el Dessarrollo 
Obrero en Puerto Rico, Departmento del 
Trabajo de Puerto Rico, 1945. 

537 



ated unions, some of which had been 
communist dominated. The chauf­
feurs union (truck drivers) led the 
unaffiliated unions. Prominent in the 
new federation were leaders of the Pop­
ular Democratic Party, such as 
Ramos Antonini. The CGT repre­
sented a revitalized labor movement. 
It swept the island, organizing many 
unorganized plants and taking the 
greater part of the sugar industry 
away from the FTL. Critics of the 
CGT see it as an alliance of weak 
communist unions and the dominant 
political party, using the power of the 
government to destroy a rival labor 
movement, as well as a rival political' 
party. Supporters of the CGT answer 
that by 1940 there was little left of 
the FTL to destroy. On the con­
trary, the CGT filled the need for a 
dynamic organization to serve the 
workers. The CGT became affiliated 
with the CIO in 1949. 

In spite of the support of the workers 
and of a friendly go~ernment, the 
CGT found that gains for the workers 
were difficult to achieve. The sugar 
industry, for example, stood pat on 
an eighth of a cent an hour wage 
increase in 1950. The union found 
that it did not have the economic re­
sources to support strikes-the basis 
of bargaining power. Although the 
union played an important role in 
grievance handling, wage increases 
were won in the hearings of wage 
boards. As in many developing areas, 
conditions of employment were deter­
mined by political power, because 
workers had more political power 
than economic power. 

The CGT did not last long as a 
strong federation. A personality and 
political conflict developed in 1945 
causing Colon Gordiani, an independ­
ista, to take his faction into CGT 
Autentica. It remains one of the 
many splinters of Puerto Rico's frac­
tured labor movement. The CGT 
split again in 1950, largely on dif-

538 

ferences in opinion over Public Law 
600 (giving Puerto Rico Common­
wealth status). The supporters of 
Public Law 600, who were also Popu­
lars, held the larger membership, while 
the others, who tended to be excom­
munists and independistas formed an­
other splinter group. 

The main body of the CGT became 
the Puerto Rican branch of the Pack­
inghouse union under the leadership 
of Armando Sanchez, a Popular Party 
Leader and Chairman of the House 
Labor Committee. Although the bulk 
of Packinghouse membership was in 
the sugar industry, it also represented 
the workers of distilleries, foundries 
and factories. As the dominant union 
growing out of a former federation, 
and as the only significant interna­
tional union in Puerto Rico, it claimed 
all workers within its jurisdiction. 
This claim created jurisdictional dif­
ficulties when other international 
unions began to arrive on the island. 

The Arrival of International Unions 
As indicated above, Puerto Rican 

unionism followed the pattern typical 
of unions in emergent areas: it was 
an underemployed, low wage, agri­
cultural economy. With the success 
of Operation Bootstrap, however, 
individual factories grew into indus­
trial groupings. American unions 
began to take new interest in Puerto 
Rico. Although a few craft unions 
and the Dockworkers union (ten­
uously affiliated with the International 
Longshoremans Association) have 
had affiliation with American inter­
nationals for many years, and the 
sugar workers have been affiliated 
with the Packinghouse workers since 
1952, the large influx of American 
international unions dates from ap­
proximately 1955. The ILGWU and 
the Amalgamated Clothing Workers 
Union followed the clothing industry 
to Puerto Rico. In rapid succession, 
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representatives of steel, rubber, elec­
tric, and state, county and municipal 
employees arrived to establish locals 
of their internationals. When the 
Teamsters came in 1958 Governor 
Mufioz Marin appealed to the AFL­
CIO to keep them out. The AFL­
CIO obliged by granting Teamster 
jurisdiction to the Seafarers Inter­
national union. The Seafarers are, for 
the moment, ahead of the Teamsters 
in organizing trucks, although the 
Teamsters are making progress in 
other fields, especially in organizing 
hotel workers. 

Reasons for Failure to Organize 
There are now 23 international 

unions in Puerto Rico. Most of them 
have a small membership. Govern­
ment promoted industry (Fomento) 
is 70 per cent unorganized. The 
reasons for failure to organize are as 
follows: 

(1.) Most of the plants are small-
25 to 50 employees-and many are 
in rural areas. 

(2.) For the moment the employees 
are satisfied. . Factory work is more 
appealing than farm work or than 
unemployment. Year round employ­
ment represents a substantial increase 
in take-home pay. 

(3.) Employers tend to be anti­
union and workers are easily intimi­
dated. Sophisticated employer tactics 
make protective labor legislation in­
effective. 

(4.) Workers lack union tradition. 
They are quick to strike in anger and 
are equally ready to return to work. 
They change union loyalties with 
ease. It should be noted that repre­
sentation elections and the check-off, 
frequently recommended for stabiliz­
ing industrial relations in emerging 
areas, has not brought much stability 
to Puerto Rico. Some argue, however, 
that instability would be greater in 
the absence of these laws. 
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(5.) Many representatives of inter­
national unions have not been quali­
fied for their work. A few have been 
alcoholics. Puerto Rico has been used 
as a tropical Siberia for unionists who 
are in disfavor with their international 
officers. Some international representa­
tives do not .speak Spanish. These rep­
resentatives of American unionism have 
not won the admiration of Puerto 
Rican workers. 

(6.) A multitude of independent 
unions challenge the organizing efforts 
of international unions. There are ten 
independent federations and 149 un­
affiliated local unions. Of the 150,000 
to 170,000 union members in Puerto 
Rico (exact number not known) 
about 75,000 belong to AFL-CIO 
unions. The leadership of many of 
these independent unions is intensely 
nationalistic, anti-United States and 
some are pro-Castro. While their 
appeal to nationalist feelings has not 
been effective, their activities have 
been troublesome and disruptive. 
Only a few of the independents are 
strong, stable unions. 

(7.) Some Puerto Ricans are frus­
trated by their lack of autonomy in 
collective bargaining, charging that 
the international unions tend to dom­
inate them-"a new form of colonial­
ism." As a rule, there is autonomy 
in bargaining in local markets and 
little autonomy when dealing with 
branch plants of American corpora­
tions. The complaint, with a nationalist 
twist, is the same heard in California 
-that contracts are signed in Detroit 
and Pittsburgh. 

(8.) There is also dissatisfaction as 
to the degree of autonomy of local 
unions and of the Puerto Rican Fed­
eration of Labor. There is a nationalist 
feeling similar to that found in the 
Canadian labor movement. There is 
now a trend to adjust to this nation­
alist sentiment. 
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(9.) The Packinghouse, Teamsters, 
and Seafarers unions claim jurisdic­
tion over all workers and spend much 
time raiding each other and other 
unions. Their tactics have not made 
employers, the government or work­
ers enthusiastic about American style 
unionism. Under the leadership of 
Augustin Benitez, the AFL-CIO re­
gional director appointed in 1961, the 
jurisdictional problems are beginning 
to improve. 

In spite of these handicaps, AFL­
CIO international unions are making 
progress and most observers expect 
them eventually to dominate the labor 
movement. The internationals have 
the money and the professional ad­
ministration. As the country indus­
trializes there is a growing number of 
workers who need the services of job 
oriented business unionism. Where 
there are dedicated Spanish speaking 
union leaders who are close to the 
workers and give on-the-job service 
the international unions are making 
steady progress. It appears that the 
close identity between unions and 
political parties that has characterized 
Puerto Rican union history is begin­
ning to weaken. 

The present relationship between 
the international unions and the Popu­
lar Party is a complex and confusing 
one. The heads of several unions and 
the President of the Puerto Rican 
Federation of Labor are also leaders 
in the Popular Democratic Party and 
members of the legislature. They are 
criticized for putting politics ahead of 
unionism, looking to legislation rather 
than collective bargaining to resolve 
the problems of workers, and putting 
economic development above worker 
welfare. It is clear that workers are 
more· loyal to the party as a source 
of benefit and security than they are 
to their un:ions. Critics charge that a 
competition exists in which the Popu-

• Daniel Bell, The E~d of Ideology, Coilier 
Book, New York, 1961, pp. 214-218. 
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lars go beyond normal social legisla­
tion to win worker support. Extreme 
critics go further, accusing the Popu­
lars with purposeful divide-and-rule 
policy, favoring one union and then 
another, in order that a unified labor 
movement will pose no threat to the 
entrenched political party. All of these 
charges are, of course, denied by the 
Populars. The fact remains that poli­
ticians are becoming less enthusiastic 
about unions as they are faced with 
jurisdictional squabbles and with 
reconciling wage pressure and job 
protection to the problems of eco­
nomic development. Meanwhile, the 
international unions are growing and 
developing a union leadership with­
out close contact to politics that here­
tofore existed. These unionists are 
coming to view political action from a 
market-oriented viewpoint. 

Conclusions 
(1.) In spite of 60 years of asso­

ciation between American and Puerto 
Rican unions, the history of union 
development in Puerto Rico has tended 
to follow the pattern of unionism in 
other emerging areas. Only with in­
dustrialization has there been a start 
toward the development of stable, 
job-oriented unionism. Although there 
is good reason to be optimistic about 
the future· of Puerto Rican unionism, 
the present situation is far from being 
a model one. Operation Bootstrap 
may be our showcase to the world, 
but the present state of unionism 
leaves much to be desired. 

(2.) Using Daniel Bell's classifica­
tion of unionism as a social movement 
and/or a market-oriented institution,5 

we may conclude that the FTL was 
a social movement because market 
oriented unionism was impossible. 
Sine~ 1940, the social movement func­
tion. has been jealously. guarded mo-
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nopoly of the Popular Democratic 
Party. The present international unions 
share the market function of unions 
with the government, but as industry 
develops, this may change. The present 
unions are not effective "managers 
of discontent," but are moving in this 
direction. 

(3.) Using the Kerr, Myers, Dun­
lop, Harbison classification of unions,6 

three of their five categories now exist 
in Puerto Rico. The remnants of the 
CGT factions-weak, confused in 
ideology, anti-United States-are still 

fighting colonialism. Those AFL­
CIO leaders who are also leaders in 
the Popular Democratic Party fit in 
the nationalist category- viewing 
unionism and party as partners in 
building a new nation but are faced 
with conflicts over roles and goals. 
The more recent international unions 
in Puerto Rico, responding to middle 
class management find their style of 
unionism increasingly better suited to 
the evolving Puerto Rican scene. 

[The End] 

Present Dilemmas of the 

Japanese Labor Movement 
By BERNARD KARSH and SOLOMON B. LEVINE 

University of Illinois 

T HE JAPANESE labor movement 
is approaching a new stage in its 

short history. Though its roots 
extend almost as far back as the AFL, 
not until the end of World War II 
did it emerge as a major force. Until 
1945, unions in Japan existed largely 
in name only and hardly at all dur­
ing the late 1930's. From a member­
ship of zero at the war's end, the 
Japanese labor movement has emerged 
as the ·fourth largest in the world 
with a membership of more than 
8,000,000. Its legal existence having 
been secured by both constitutional 
and statutory right, it now faces a 
set of· major dilemmas which may 

.• "Industrialism and .World Society/' 
Harvard Business Review, January-February 
1961 p, ~6. 
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mean the difference between continued 
growth and stagnation or decline as 
they are solved. The dilemmas may 
be summed up by a single major 
quandary. The Japanese labor move­
ment is at one and the same time 
probably the most political and 
apolitical major labor movement in 
the world. We propose here to 
examine the elements of trade unionism 
in Japan which give rise to this 
quandary. 

Essential Characteristics 
of the Japanese Labor Movement 1 

(1) The Japanese "labor movement 
at the national level is essentially 
political rather than economic. Split 
into "right" and "left" socialists, its 
leadership at all levels, national and 

1. For a comprehensive discussion in Eng­
lish of the Japanese labor movement,· see 
S. B. Levine, Industrial Relations in Postwar 
Japan, Univer&ity of Illinois: Press, .1:/rb~n~ 
1958. . .. · ': 
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local, deeply distrusts the conserva­
tive government and is opposed to 
the capitalist system as a whole. 
Though there is a pro-Communist 
minority with in the left wing, the 
controlling leadership of that wing 
and of the entire movement strongly 
opposes the Japanese Communist 
Party, which it views as an agent of 
the Russian state and party rather 
than representative of the Japanese 
workers. 

(2) In general, the split results 
from differing emphases upon politics 
and party affiliation. The General 
Council of Trade Unions (Sohyo) 
with 3,968,000 members is the dominant 
center.2 It is characterized as the 
"left" socialist federation and func­
tions as the main organizational arm 
of the Japan Socialist Party. The 
newly formed Japanese Confederation 
of Labor (Domei Kaigi), with a mem­
bership of 1,408,000, is the "right" 
socialist federation tied closely to the 
Democratic Socialist Party.3 A much 
smaller federation, the National Fed­
eration of Industrial Organizations 
(Shin Sanbetsu), with a membership 
of about 43,000 is the third national 
center. Unlike Sohyo and Zenro it 
emphasizes "pure" trade unionism. 
It is not tied to either socialist party 
but supports one or the other or both,· 
as issues arise. In addition to these 
three national centers, slightly over 
one million workers (1,124,000) be­
long to about 1,500 national unions 
which are very loosely federated in 
a "neutral" center 4 and another two 
million (2,133,000) workers are mem­
bers of about 22,000 totally inde­
pendent local enterprise unions. 

In spite of the split on the national 
level, the leadership of the national 
organizations often join in common 
fronts. 

• "A Monthly Survey of Labor Conditions 
in Japan," Nihon Rodo Kyokai Zassi (Monthly 
Journal of Japan Institute of Labor), Vol. 4, 
No.4, p. 78. 

542 

(3) Unions of government em­
ployees constitute the largest single 
block of organized workers. Nearly 
one-third of the organized workers 
are either national or local government 
employees-teachers, postal workers 
and employees of nationalized in­
dustries and public corporations, such 
as railroads, communication, tobacco, 
alcohol, public power and others. 
These trade union members have 
either limited or no legal rights to 
organize, bargain collectively, or strike. 
This is a central factor in evaluating 
the Japanese unions as largely political 
instruments rather than bargaining 
agencies. The enormous weight and 
leading role of the unions of govern­
ment employees virtually dominates 
the largest national center, Sohyo, and 
largely explains its militantly political 
role. Approximately one-half of the 
Sohyo affiliated members are govern­
ment employees. 

(4) The basic form of organization 
is at the plant · or enterprise level 
covering all blue-collar workers and 
white-collar as well, regardless of 
craft, occupation, job, or any of the 
other work-differentiating character­
istics typical of American and European 
unions. Only those with supervisory 
authority are legally excluded from 
membership eligibility. These unions 
are legally independent of employers 
though often easily dominated by 
them. Except for the more than two 
million workers who belong to the 
totally independent local enterprise 
units, the enterprise unions affiliate 
to national federations along indus­
trial lines and through the national 
industrial federations to the national 
centers (that is, Sohyo, Domei Kaigi, 
etc.), though an affiliated enterprise 
union retains a major share of power 
over financing and bargaining. The 

• "J. T. U. C. Report," Japan Trade Union 
Congress (Zenro Kaigi), Vol. VHI, No. 9, 
May 1, 1962, p. 3. 

• Work cited at footnote 2, at p. 78. · 
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very high degree of local (enterprise) 
union autonomy and independence 
makes it all but impossible for na­
tional unions to develop programs 
and provide assistance in collective 
bargaining functions. 

(5) Union organization has de­
veloped primarily in the approxi­
mately 2,000 firms or government 
agencies having 300 or more em­
ployees. Such firms are about 90 
per cent organized. Workers in the 
approximately 4,000,000 firms with 
less than 300 are left far behind in 
their rate of organization. Though 
the over-all national rate of organiza­
tion is roughly similar to the United 
States (about one-third of those con­
sidered eligible in both countries), 
the differences between organized 
workers in large-scale Japanese in­
dustry and the small-scale unorganized 
Japanese workers on the one hand, 
and their counterparts in the United 
States on the other, is more real than 
apparent. While the unorganized 
American worker in small firms is 
often protected by labor market stand­
ards if not by government-imposed 
minimum conditions, neither protec­
tion is available to unorganized Japanese 
workers. In the absence of horizontal 
labor markets, wages and conditions 
are set largely through the power of 
workers' organizations where that 
power exists. Japanese minimum wage 
laws presently cover only about 12 
per cent of all workers in small and 
medium size firms. 5 

Worker economic benefits in large­
scale firms (over 500) are approxi­
mately three times, on the average, 
those in small-scale firms. The ap­
proximately 65 per cent of the eligible 
Japanese labor force which is unor-

• Japan Labor Bulletin, Japan Institute of 
Labor, Vol. 4, No. 3, April, 1962, p. 3. 

• We italicized "assumed" class conscious­
ness since it is not at all clear that class 
identification is the principal source of loyalty 
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ganized lives very close to a basic 
m1mmum subsistence level. The 
Japanese refer to this as their "dual 
economy." Since labor markets are 
organized vertically within plants or 
companies, rather than either vertically 
or horizontally by job or occupation 
within geographical areas, the union's 
influence upon labor market behavior 
is restricted primarily to the local 
enterprise alone. Thus, collective 
bargaining on wages is carried on . 
mainly at the enterprise level. This 
means that the range of issues dealt 
with is narrow indeed. The excep­
tion to this is among unions of gov­
ernment workers where wages are 
usually set by government appointed 
mediation commissions subject to the 
approval of the Cabinet or the Diet. 

In substance, then, the Japanese 
labor movement is split not only 
organizationally but also by dominant 
function. At all levels above the 
local enterprise union, and especially 
at the levels of the national centers, 
the union is essentially a political 
organization committed to national 
programs involving workers as citizens 
primarily rather than as employees 
and union members. Given the re­
stricted role of the industry-wide 
federation or national center in col­
lective bargaining functions or benefit 
services (low dues, meager treasuries 
and relatively pigh expenses required 
for maintaining headquarters, hold­
ing conferences and conventions, etc., 
leave little resources for providing 
benefit services), the basic appeal of 
the national unions and the centers 
to the rank and file union member is 
based upon an assumed class con­
sciousness and the relative success 
the unions may have in frequent 
struggles for wage increases.6 Thus, 

of the rank and file worker to his u~ions. 
"Enterprise consciousness" may more ap­
propriately describe the union psychology of 
the membership. 
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at the national levels, unions are es­
sentially political organizations. At 
'the local levels they are essentially 
·nonpolitical, bargaining organizations. 

These, then, are the basic character­
'istics of the Japanese trade union 
movement. Our concern here is to 
examine the impact of rapid social, 
political, technological and economic 
change upon these basic characteristics. 

New Influences 

We noted at the outset that Japanese 
unions are approaching a new stage 
in their history. This stage is being 
ushered in by a number of develop­
ments, which, to one degree or an­
other, are occurring at an accelerating 
rate. The most important single 
factor in the long run is the fact that 
after more than a centry of burgeon­
ing population, Japan is the first 
major Asian country which appears 
to have successfully begun to stabilize 
this growth. 

Coupled with the decline in the 
birth rate (about one-half of 1947 
level), has been an economic growth 
rate almost unprecedented among all 
industrial nations. In the past decade, 
Japan has averaged an annual GNP 
increase of about 7 per cent, probably 
the highest in the world. In 1959 
alone, the GNP increased over 20 per 
cent, and in 1960 about 1!1 per cent. 7 

Indeed, a major problem now facing 
the present government is how to 
slow down this rate of increase be­
cause of the imbalances which it has 
created among various components 
of the economy. The spectacular 
growth is being fed by the emergence 
of large-scale industries devoted to 
satisfying an unprecedented domestic 
consumer's market. For th~ first 
time since the early part of this 
century, Japan has experienced a 
shortage of young workers, particu-

• Work cited at footnote 5, at p. 6. 
8 Between 1955 and 1960, the farm popula­

tion decreased more than 8 per cent, to· an 
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larly in the high-growth industries 
which have adopted technologies fully 
as modern as those found in · the 
United States or Western Europe'­
notably the steel and engineering in­
dustries, textile, large-scale consumer 
durable industries, and the synthetic 
chemical industry. The skilled man­
power required to man these facili­
ties, however, is in very short supply. 

The traditional practice of employ­
ment for life enjoined by a strategic 
minority of the most skilled workers 
and a reward system based upon age, 
tenure of employment, family size, 
etc., is undergoing the strain of the 
development of a market for wokers 
and skills in short supply. In sub­
stance, interfirm mobility, though far 
from common in large-scale industry, 
is no longer unknown among skilled 
workers. 

A third major post-war develop­
ment is the increasing movement of 
people away from traditional agri­
cultural pursuits into economic activi­
ties in urban centers.8 In substance, 
"localism" with all of its traditional 
values is yielding to urbanism and a 
concomitant universalistic or cosmo­
politan outlook. This may have a 
profound effect upon the sources of 
traditional Japanese social solidarity 
-the extended family, the hamlet, 
and the local economic enterprise 
which have produced an intense 
"groupism" rather than individualism. 
With the decline in the viability of 
the sources of traditional social solid­
arity, Japan may be in the process of 
producing a new kind of person who 
confronts his environment as an 
individual. 

Changes in Postwar Era 
The postwar era has seen a num­

ber of major changes in traditional 
Japanese institutions: primogeniture 

all-time low of about 35 per cent. Work 
cited at footnote 5, at p. 4. 
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was abolished; land was virtually 
given to the tenants and the landlord 
class reduced to relative impotence; 
the professional military caste was 
virtually abolished ; unions were created 
and legalized; the Emperor was de­
deified; the educational system was 
substantially changed from a principal 
support for nationalistic and mili­
taristic values to universal secularism; 
a political party system which has its 
roots in universal suffrage was created. 
On top of these changes, Japan has 
been the recipient of Western popular 
culture on a massive scale: dress, 
recreation, modes of leisure consump­
tion, western mu~ic and the rest of 
it. In effect, the postwar generation 
is increasingly bombarded with cultural 
elements which have few or no roots 
in Japanese tradition. 

The most significant aspect of such 
changes is the pace at which they have 
and are continuing to occur. The 
changes have the combined effect of 
generating a number of sharp dilemmas 
which now confront the trade union 
movement. 

Dilemmas 
Like elsewhere, unorganized workers 

present a major problem for Japanese 
unions. We have already noted that 
the Japanese economy is characterized 
by its "dual" nature. Japanese union 
leaders consider the leveling up of 
the wage differential to be one of the 
prime tasks which they face. In the 
absence of an effective labor market 
mechanism for determining worker 
income, the trade union in Japan has 
a special role in trying to increase 
real living standards. Two-thirds of 
the wage earners are unorganized 
and are a substantial drag on the 
unions in playing this role. This 
situation, of source, is faced by trade 
union movements in other industrial 

• For detailed break-down of Japanese 
industry by size of finn, see Ministry of In­
dustry and Trade, "Medium and SmaB Size 
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countries. . But the problem is enor­
mously complicated in Japan because 
of the great plethora of small enter­
prises,9 which are particularly adept 
at disguising underemployment. 

The problem of organizing the enor­
mous proportion of small and medium 
sized firms, one-third consisting of 
family workers only and another third 
of self-employed owners, is indeed 
staggering. The failure to organize 
at least some significant proportion of 
them means a continuing drag on the 
economic strength of the entire work­
ing class. However, a serious organiz­
ing effort requires the financial and 
other support of the existing major 
constituents, the enterprise unions. 
There is no evidence that these con­
stituents are willing to give such sup­
port because of their particularistic 
interests. Yet, if there is any hope 
at all, the national union leaders must 
continue to cater to the narrow par­
ticularistic interests of the enterprise 
unions; and this, in the longer run, 
may be self-defeating for the national 
unions in the task of organizing. 
Confronted by this dilemma, the na­
tional union leaders see a way out by 
transforming the entire structure into 
"industrial" rather than "enterprise" 
unionism. But immediately a new 
dilemma is posed. This is related to 
the traditional cultural values which 
tie the worker and the employer to­
gether into a common plant com­
munity and provide that the worker 
is rewarded for his loyalty over the 
span of his working life. This system, 
though not universal in Japan, is 
known as "life-time employment," and 
reward on the basis of nonjob criteria. 

Worker Shortage 
However, the shortage of young, 

skilled workers and the standardiza­
tion of technologies, among other 

Industry Basic Survey, as of December 31, 
1957." 
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things, has put a severe strain upon 
this traditional loyalty-reward obliga­
tion system. But unions oppose 
changes in this system even though 
the changes go in the direction of the 
development of a horizontal labor 
market which is the only mechanism 
available to unions other than their 
struggle strength for increasing liv­
ing standards. Given the relative 
weakness of unions as collective bar­
gaining agencies, it would appear that 
they might be in the leadership of 
moves to abandon the traditional hir­
ing and pay systems. But the national 
unions are in no position to do this 
since these traditional values are a 
fundamental support for the whole 
structure of unionism which is based 
upon traditional attachments to the 
employer rather than a union or class 
consciousness. Given the fact that 
the basic link between the labor move­
ment as a whole and the worker is 
through the enterprise union, what 
would replace this source of attach­
ment of the worker to the union move­
ment if the enterprise structure is 
abandoned? At the very least, a 
dangerous transition period would 
occur during which communication 
nets to the workers would be dis­
rupted and the present ability of the 
national unions to mobilize workers 
in support of political and economic 
movements would be jeopardized. 
For example, the national leaders have 
for several years been pushing the 
government to ratify I. L. 0. Conven­
tion Number 87 which would give 
the national leadership the right to 
represent enterprise union members 
in collective bargaining. Initially, of 
course, this right would extend only 
to unions of government workers 
where it is now denied. But it would 
also be a large wedge in increasing 
the bargaining role of national leaders 
among the enterprise unions in the 
private economic sector. However, 
there is reason to believe that leaders 
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of enterprise unions do not welcome 
the intervention of "outsiders" in 
those matters which have been tradi­
tionally related to the system of 
culturally determined worker-employer 
reciprocal obligations. Indeed, it may 
even be true that enterprise leaders 
use the threat of "outside" national 
union intervention as a weapon in 
their own limited bargaining. And 
this, in turn, strengthens their willing­
ness to preserve the political functions 
of the national unions which are based 
upon a class struggle ideology. Again, 
another dilemma is introduced. 

The recent strike of the coal miners 
at Miike, the most serious of all 
Japanese postwar strikes, demonstrated 
to all but the most obdurate Marxists 
that all of the combined strength of 
the union movement and its allied 
political parties cannot withstand a 
determined effort by large-scale man­
agement to weaken unions. The 
strike further demonstrated conclu­
sively that the Marxist road to power 
through "workshop struggles" will 
not bring down a determined govern­
ment but only result in the splitting 
of unions and the subsequent disap­
pearance of the most militant Marxist 
cadres within them. Further, it has 
become abundantly clear that the all­
encompassing enterprise union which 
includes all nonsupervisory workers 
within a single unit has an increas­
ingly serious defect, whatever advan­
tages it may afford. The defect results 
from the growing differing interests 
of the white-collar workers and their 
blue-collar cohorts. The white-collar 
workers, typically more skilled and 
better paid, are beginning to emerge 
as a new middle class in Japan. They 
are less willing to sustain the hard­
ships of protracted strikes since they 
have, on the whole, less to gain and 
more to lose regardless of the out­
come. Thus, in case after case, pro­
tracted strikes result in the splitting 
of the white-collar workers first and 
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their taking the lead in orgamzmg 
"second unions" which lead back-to­
work movements. And since pro­
tracted strikes are typically nurtured 
by the moral and financial support 
of national union leaders in their pur­
suit of the class struggle, there is 
growing pressure to dilute this classical 
Marxist ideology specifically and de­
emphasize political activity generally, 
since the white-collar workers view 
it to be not only sterile but also un­
related to the present developments 
within both the workplace and the 
larger society. 

For example, in the general elec­
tions of 1960, the conservative party 
(Liberal Democrats) substantially 
stole the program of the socialists by 
spelling out in detail the conserva­
tive's promise to double the national 
income in ten years by a whole series 
of social and economic programs. The 
Liberal Democrats presented them­
selves to the electorate as the party 
of progress and forced the opposition 
socialist parties into the position of 
claiming that the conservatives really 
did not mean what they promised and 
in any case, the socialists could do 
it better and quicker. Thus, unable 
to distinguish itself as the only party 
of progress, the Socialist Party is 
forced to emphasize traditional Marxist 
slogans particularly as they relate to 
international affairs. Anti-imperialism, 
neutralism, international working class 
~olidarity, anti-bomb and peace move­
ments, and claims to being the "true 
defenders of democracy," characterize 
the distinctive appeal of the Socialists. 

However, this kind of appeal for 
support is increasingly further re­
moved from the central core of interests 
of the workers as union members. 
But the national union centers, as we 
have noted, are the principal source 
of support for the socialist opposi-

•• Robert Scalapino, and J unnosuke· Ma­
sumi, Parties and Polit-ics in Conte•mporary 
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tion and may have no other choice 
but to continue to be predominantly 
involved in national politics if the 
sociali~ts are to become a mass rather 
than class party and avoid the stagna­
tion of a permanent one-third minority 
status in the Diet. Indeed, the Japanese 
party system has been characterized 
as "one-and-a-half" parties rather than 
two because of the relative absence 
of a party organizatiqn among either 
of the two socialist groups.10 Hence, 
with no other choice, the Socialist 
party and therefore Sohyo, the dominant 
national union center, will probably 
continue to emphasize present themes 
particularly on international questions. 
To do otherwise would be to sur­
render to the conservatives their claims 
to progressivism and defenders of 
democracy. But to continue as a 
predominantly political labor move­
ment runs the risk of further isolating 
themselves from a rank and file whose 
immediate material interests are rela­
tively unrelated to the politics of the 
opposition parties. 

Conclusions 
It would appear that the risks of ex­

perimenting with different structural 
forms and shifting from predominantly 
political to collective bargaining activity, 
even if the national unions and centers 
could do so, runs the risk of jeopardiz­
ing the whole political and economic 
structure of Japan. 

Japan has entered a new stage in 
its history which requires that workers 
be fully represented in the decisions 
of government and for the first time 
permits such representation. Indeed, 
the task of the unions is to increase 
their representation in the governmental 
process through their political parties. 
For, despite the postwar establish­
ment of a poltical democracy with 
substantial checks on the former 
power of big business, the Japanese 

Japa:n, University of California Press, Ber­
keley, 1962. 
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system is still no more than a one­
and-a-half party system. Thus, the 
union movement has the fort:pidable 
task of not only organizing for col­
lective bargaining but also of organiz­
ing a stable and rooted political party 
structure which has the possibility 
of achieving power. These dilemmas 
arise from the fact that the Japanese 

labor movement developed character­
istics which were derived from a 
period of Japanese traditionalism that 
is now bombarded on all sides by 
tensions generated by the emergence 
of new political, social and economic 
forms. Adaptation to the new stage 
of development will not come easily. 

[The End] 

The Italian Past 

and the 

Future of Impoverished Nations 

Sy MAURICE F. NEUFELD* 

Cornell University 

FOR 5,000 YEARS of recorded 
history, ignorance, disease, war, 

tyranny and hunger have dogged the 
human race. Against the assaults of 
adversity, mankind created diverse 
economic arrangements, political struc­
tures, social institutions, patterns of 
thought and pathetic as well as ex­
alted creeds for divine intercession 
and spiritual deliverance. These ven­
tures ranged across time from the en­
during stone-age villages of tribal 
life, the Sumerian civil code, the irri­
gation system of Egypt, the religions 
of universal salvation, the Greek city­
state, the Delian League and the em­
pires of Rome and China, to the caste 
order of Diocletian, the hierarchical 
culture of Medieval Europe, the na­
tional state, mercantilism, laissez­
faire, democracy, imperialism and the 

*This paper serves as tli.e introduction to 
a long essay, now in preparation, on the 
same subject. 
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socialist and communist orders of the 
modern era. 

Since World War II, the doctrine 
of economic growth has occupied the 
newest niche in the world's pantheon 
of heroic enterprises. With the ad­
vent of the Marshall Plan in 1947, 
public policy steadily heralded the 
virtues of economic development. Once 
prosperity and the Common Market 
emerged out of European reconstruc­
tion, attention turned from the West 
and focused more closely upon Asia, 
Africa and Latin America. Grim eco­
nomic facts then exposed the serious 
limitations of industrial growth. They 
also compel the present to face the 
experience of the past. 

Post 1750 
After 1750, revolutionary economic 

changes began to transform the con­
dition of ·western man. It is still al­
most impossible to grasp the full 
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import of that deep metamorphosis. 
Before 1750, real per capita income 
moved upward very slightly as cen­
tury followed upon century. Subse­
quent to the sharp turn of human 
fortune merely 200 years ago, the 
production of industrial nations rose 
at a rate 30 or 40 times the pace 
achieved in earlier periods. Although 
population also expanded at unprece­
dented scales, real per capita income 
still doubled or trebled in each century 
since 1750. But these benefits accrued 
to only scattered patches of the globe: 
Western Europe, North America, 
Australia and New Zealand. The 
peoples of Asia, Africa and Latin 
America were left standing outside 
the show-case of these blessings, look­
ing in, empty-handed. Now, year by 
year, the large gap between their per 
capita earnings and those of rich 
countries has stretched even wider.1 

Today, two-thirds of the 3,000,000,000 
human beings on earth struggle on at 
lowest levels of subsistence. Their 
savings, sparse at best, cannot provide 
the necessary capital investment for 
domestic economic growth. The re­
tarded nations must therefore rely 
upon imported finanical aid and tech­
nical assistance. They also receive 
from abroad the benefits of medical 
science, but these humane services 
arrive at a more advanced state and 
during an earlier phase of economic 
development than they did in the 
countries of the West. As public 

1 C. A. R. Crosland, "Towards a Welfare 
World," Encounter, 90, March, 1961, pp. 
56-59. D. W. Fryer estimated that highly 
developed economies, predominantly indus­
trial and commercial, where less than 20 per 
cent of the workforce engages in agriculture, 
comprise about 8 per cent of the world's 
population. Semideveloped economies, pri­
marily industrial and agricultural, where 35 
per cent to 55 per cent of the workforce 
depends upon agriculture, account for ap­
proximately 12 per cent of the world's popu­
lation. The undeveloped economies, where 
60 per cent to 90 per cent of the population 
follow pastoral and agricultural pursuits, 
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health improves, the span of life leng­
thens. Heavy breeding turns into 
more and more surviving mouths to 
feed. Already plagued by malnutri­
tion, these traditional societies ex­
perience but slight assuagement of 
poverty through the modest economic 
gains they can manage to achieve. 
Increased population immediately ab­
sorbs the slow advance of agricul­
tural productivity which normally 
lags behind industrial progress in re­
tarded and semideveloped countries. 
The tendency of prices of primary 
products to fall behind those of manu­
factured goods in world trade further 
depresses the economies of Asia, 
Africa and Latin America. This chain 
of circumstances links timely economic 
growth to massive capital imports. 
But even the most prosperous nations 
hesitate to guarantee a scale of aid 
and investments high enough to 
eradicate want from most parts of the 
globe within a generation.2 

Historical Analysis 
This historical approach to this im­

passe lays bare, even more cruelly 
than economic analysis alone, the 
severely limited choices open to men 
now or in the past. Seemingly in­
evitable cultural, political and social 
impediments to progress stubbornly 
reinforce the economic deterrents to 
industrial growth. Advanced countries 
have already experienced kindred ob­
stacles in the course of their develop-

account for almost 45 per cent of the 
world's population. The planned economies, 
largely semideveloped or underdeveloped, 
share some characteristics of highly indus­
trialized economies and also display special 
features of their own. They embrace nearly 
30 per cent of the population of the world. 
"World Income and Types of Economies: 
The Pattern of World Economic Develop­
ment," Economic Geography, Vol. 34, No. 4, 
October, 1958, pp. 283-303. 

• David Horowitz, World Economic· Dis­
parities. The Center for the Study of Demo­
cratic Institutions, Santa Barbara, Califor­
nia, 1962. 
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ment. The historical approach serves 
to array these similarities. By lend­
ing perspective to current travail, it 
also helps to assess trends in the 
troubled areas of the world. It may 
still see through a glass, perhaps, 
but less darkly, and often clarifies 
the past as well as the present. Karl 
Polyani illustrated this twin faculty 
of the historical approach when he 
insisted that the poorer classes of 
England a century ago must be pic­
tured "as what they were-the de­
tribalized, degraded natives of their 
time." For those who dispute the fit 
of Polyani's insight, Benjamin Dis­
raeli supplied prior evidence in 1845. 
In Sybil Or: The Two Nations, he 
described English girls of twelve, 
naked to the waist, chained to tubs 
of coal, as they hauled their loads 
on hands and feet up steep and dark 
mine passages for 16 hours a day. He 
remarked that these scenes "escaped 
the notice of the Society for the Abo­
lition of Negro Slavery." 3 The ample 
history of industrial growth in the 
advanced countries of the West can 
furnish numerous episodes of equal 
pertinence to the more recent ex­
periences of retarded nations. They 
cannot provide, however, either singly 
or together, counterparts of such tell­
ing match as Italy alone affords to 
the pattern of events which has been 
unfolding in Asia, Africa and Latin 
America. 

Revolution and Its Aftermath 

On the three poor continents today, 
nationalist passion supplies the driv­
ing force of new .states, colonies headed 
toward self-rule, and long-established 
countries periodically reborn through 
military coups and dictatorships. 
Leaders spring mostly from the slim 

• Karl Polyani, The Great Transformation 
Farrar and Rinehart, New York, Toronto, 
1944, p. 290; Benjamin Disraeli, Sybil Or: 
The Two Nations Penguin Books, London, 
1954, p. 141. 
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ranks of teachers, professors, lawyers, 
doctors and civil servants-all trained 
by foreign systems of education, at 
home or abroad, and deeply influenced 
by vV estern ideas. During the strug­
gle for liberation and the early period 
of independence, they appeal to the 
utopian hopes of the illiterate agri­
cultural masses in violent rhetoric. 
They espouse aims more revolutionary 
than the vague visions of their own 
followers. They embellish the simple 
idea of nationhood with heady notions 
about the singular qualities which 
only their people possess and the 
unique contributions which their na­
tion can alone make to the world. 
Once the euphoria of conflict and 
victory evaporates and freedom fails 
to create prosperity overnight, the 
persistence of local allegiances and 
hardening of economic predicaments 
slowly dispel earlier illusions among 
leaders still reluctant to shed them. 
The chaos which preceded self-rule 
continues to buffet independence. 
Agricultural production, normally 
crude and inefficient, lags and becomes 
the Achilles heel of economic growth. 
Desperate rural workers seek employ­
ment, however meager, in urban areas 
already glutted, restive and afflicted 
with Hogarthian alcoholism and pros­
titution. Widespread social unrest 
augments political instability, never 
absent from the scene. Nationalist 
leaders, intent upon keeping the state 
intact and their own revolution under 
control, must again hawk absolutes, 
freshen mystiques and arouse n~w 
patriotic fervor. Economic difficulties 
increase nevertheless and idealism 
occupies the same golden bed with 
corruption and privilege in public 
life. 4 Nationalist chiefs, adept at the 
tactics of opposition which they often 
learned under colonial rule as leaders 

• Massive migration into African cities 
has become so serious that the UN Econo­
mic Commission for Africa, the World 
Health Organization, UNESCO, and the 
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of politically oriented labor movements, 
find the prosy tasks of administration 
and economic growth both uncon­
genial and beyond the scope of their 
training. They must therefore rely 
more and more upon slogans, devise 
grandiose schemes of public works 
to shore up national prestige and re­
sort to expensive displays of author­
ity, including military adventures. 
With the enthusiastic consent of 
unions under their control, they enact 
sweeping economic and social legis­
lation and thus initiate their countries 
into the confusion of statutes with 
the results desired. Political sleight 
of hand becomes the rule of national 
life. All too often, the time gained 
through these ancient devices of state­
craft fails to stimulate production and 
foreign trade, but produces, instead, 
increased taxation, even lower living 
conditions and rising discontent. At 
this juncture, desperate leaders backed 
by military force, or young colonels who 
move in to replace politicians as the 
crisis deepens, institute alternatives 
to popular government, like guided 
democracy or candidly admitted dic­
tatorship. Labor movements then be­
come adjuncts of government. 

Struggle in Italy 
This run of events emerged earlier 

in Italy. As late as 1861, after six 
decades of struggle kindled by the 
ardor of transmontane doctrines, Italy 
achieved independence through the 
sacrificial energy of educated lead­
ers from the nobility and the pro­
fessions. After the proclamation of 
the United Kingdom, Italy's illiter­
ate, impoverished and largely rural 
masses saw their aroused millennia! 

(Footnote 4 continued.) 
ILO called a special conference at Africa 
House in Addis Ababa, during May, 1962, 
where representatives of 24 African coun­
tries met for ten days to discuss the com­
plex problems, so difficult of solution, en­
gendered by this development. See, The 
New York Times, May 13, 1962, p. 13. 
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hopes vanish into armed repression 
by their own government when they 
protested against hunger. Patriots 
who had dreamed during the Risorgi­
mento that Mazzini's cherished repub­
lic would regenerate Europe as well, 
lived to witness a highly restricted 
electorate place men in power who 
devised a form of political control, 
trasformismo. That system subdued 
regional loyalties and parochial forces 
by converting Parliament into a market 
place for the exchange of votes for 
favors. When martial law in Sicily, 
the suppression of the Socialist Party 
and the imprisonment of Socialist 
deputies could not cure economic ills 
or control social umrest, the states­
men of trasformismo did not hesitate 
to distract the public mind from the 
deterioration of home affairs by em­
barking upon disastrous campaigns 
of African conquest. 

Giovanni Giolitti 

At the start of the twentieth cen­
tury, Giovanni Giolitti, Italy's great­
est premier, attempted consciously to 
modernize the nation-a country 
which lacked democratic traditions, a 
literate population, a standard of liv­
ing at least bordering upon minimum 
comforts, articulate and civic-minded 
middle classes of influential size and 
broadly based acceptance of the politi­
cal, social and economic system. He 
extended the franchise, favored the 
socialists and gradually domesticated 
them. While neglecting the agricul­
tural south, as much as the socialists 
did, he enacted pioneering measures 
of welfare legislation and brought 
Italy at last to recognize the indus­
trial workers of the north as citizens. 

The New York Times, 'April 5, 1962, p. 13, 
reported on the protest march by women in 
Ghana, then in the midst of a drive to pro­
mote austerity among officials, against the 
purchase of a gold-plated bed for $8,400 in 
London by the wife of Ghana's Minister of 
Industries. Ghanian newspapers also criti­
cized the purchase. 
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Unlike his predecessors, Gioli tti tol­
erated trade unions, strikes and even 
the proclivity of Italy's weak and 
essentially communal and provincial 
labor movement, oriented as it was 
toward class-conscious political ac­
tivity rather than mere collective 
bargaining, to use the general strike 
more frequently than the French syn­
dicalists themselves. He had world 
enough, but not time. Patient and 
eminently sane, he sought to avert 
Italy's entry into World War I, but 
underestimated the forces of irra­
tionality set loose by D'Annunzio and 
his followers. In 1922, Giolitti's al­
most successful experiment in liberal 
democracy fell victim first to internal 
socialist strife and paralysis, then to 
communist excesses, and finally to 
the truncheons of Mussolini's Black 
Shirts. Its regeneration and survival 
after World War II required Allied 
conquest, three years of military gov­
ernment, and $3,544,000,000 in net for­
eign aid between 1943 and 1952. The 
healthy endurance of republican govern-:­
ment still remains far from assured. 

Italy's march from independence to 
state control required two generations. 
In the second half of the twentieth 
century, most of the new countries 
will probably enact the main stages 
of that journey. The time needed 
for each period of this march, how­
ever, will undoubtedly contract. 

Italy Today 
Of all the countries in Western 

Europe with extended experience of 
industrial change, Italy, in the char­
acter of its past and even present 
economic, cultural, political and social 
development, most closely resembles 
the emerging nations of the world. 
Although only Germany and Japan 
have excelled Italy in the rate of 
economic growth since World VI ar 

• Rassegna del Lavoro, July~August, 1961, 
Rome, Ministry of Labor and Social Insur­
ance, p. 967. 
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II, the · proportjon · of its employed 
population classified as industrial sur­
passed the ratio engaged in agricul­
tural pursuits for the first time in 
Italy's long history as recently as 
May 8, 1957. Even so, the lead was 
slight: 36.3 per cent against 33.8 per 
cent. In the midst of unparalleled 
prosperity, unemployment has re­
mained a persistent threat to stable 
political life. In 1954, the average 
number of registered unemployed 
stood at 1,958,000. By 1959, the num­
ber had declined by only 269,000 and 
represented 8 per cent of the civilian 
labor force. During the same period, 
675,000 people in the labor force had 
emigrated. Even with this boon, the 
expansion of employment between 
1954 and 1959 had served merely to 
balance the new annual additions to 
the labor market.5 Although estimates 
of economic growth predict that Italy 
will attain the living standard of the 
other five countries in the Common 
Market within a decade, a recent 
report by the F. A. 0. indicated that 
Italians still consume only 2,776 cal­
ories a day against the accepted 
normal required rate of 3,100 to 3,500 
calories. Residents of the other five 
countries of the Common Market ex­
pend one-third of their incomes for 
food. In North Italy, this proportion 
comes to 45 per cent, rising to 48 per 
cent in Central Italy and 53 per cent 
in South Italy.6 These figures not 
only reflect the lower level of Italian 
wages as compared with wages in the 
other five nations of the Common 
Market, but they also testify to the 
persistence of Italy's uneven regional 
development. 

The shortcomings of Italian economic 
growth since 1950 lead clearly back 
to Italy's unyielding poverty and slug­
gish rate of industrial advance after 
independence in 1861. The experience 

• The New York Times, AprilS, 1962, p. 23. 
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emerges out of the past like an an­
cestral image of the probable plight 
of retarded nations in the near future. 
The proportion of the active popula­
tion of Italy engaged in agriculture, 
fishing, forestry and hunting stood at 
59.2 per· cent in 1861, never fell below 
56 per cent from that time until 1931, 
and dropped below SO per cent, to 
48.2 per cent, only as recently as 1936. 
The goods-producing industries claimed 
but 24.1 per cent of the active popu­
lation in 1861, nor did this ratio ex­
ceed 28 per cent from that year until 
1936 when it passed the .mark by 0.1 
per cent.7 By 1936, Mussolini had 
already committed an economy which 
derived 30 per cent of its gross in.:. 
ternal product from agriculture and 
30.7 per cent from industry to vast 
military expenditures in Ethiopia and 
Spain. When Italy entered World 
War II in 1940, goods-producing in­
dustries were contributing 34.2 per 
cent to the gross national product, 
but agriculture still maintained its 
peacetime ratio since its share declined 
by only 0.4 per cent.8 

Index of Real Wages 
Between 1899 and 1926, with 1913 

serving as the base year, the index 
of real wages of Italian industrial 
workers advanced from 76 to 111. In 
1921, it reached the highest peak 
before 1949 by climbing to 127, after 
the revolutionary turmoil of 1919 and . 
1920 succeeded in wresting large con­
cessions from intimidated employers. 

'Maurice F. Neufeld, Italy: School for 
Awakening Countries, New York State School 
of Industrial and Labor Relations, Ithaca, 
New York, 1961, p. 528, Table 13. 

8 See footnote 7, at p. 528, Table 14. 
• See footnote 7, at p. 540, Table 33. 
•• See footnote 7, at p. 538, Table 30. In 

1938, the lira was worth 5.26 cents. See 
also, Gastone Miconi, "Short Cycles in Italy 
(1860-1959)," Review of Economic Conditions 
in Italy, Vol. XVI, No. 2, March, 1962, 
Rome: Banco di Roma, pp. 87-100, espe­
cially p. 89: "In the twenty-eight years 
between 1866 and 1904 Italy's weak econ-
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By 1936, it had fallen to 109; it sank 
back to the '1913 level in 1941.9 Be­
tween 1861 and 1900, crucial years in 
the economic destiny of modern Italy, 
per capita national income, adjusted 
to 1938 prices, rose by 87 lire, from 
1,851 lire to 1,938 lire, a gain equiv­
alent to $4.58, or an average of 11~ 
cents a year. During the Giolittian 
era, it went up from 2,169lire in 1901-
1905 to 2,478 lire in 1911-1915. By 
1926.:.1930, it reached 2,948 lire; by 
1936-1940,. 3,191 lire. Thus, in the 
course of 80 years, including two 
decades when almost 10,000,000 Italians 
emigrated, and two succeeding decades 
when fascist progress prevailed, per 
capita national income improved by 
1,340 lire, or an average of not quite 
17 lire a year, less than 90 cents.10 

Italy's real per capita income, when 
expressed in terms of Colin Clark's 
"international units," advanced 36 
points during 35 years, from 132 in 
1901 to 168 in 1936. Comparable figures 
for the United States were 411 to 
679; for Great Britain, 490 to 627; 
for Germany, 285 to 430; for France, 
231 to 361; for Switzerland, 246 to 
416; for Belgium, 219 to 358; and for 
Sweden, 193 to 413. By 1936, the 
index for Greece topped Italy's by 
25 points; Japan's excelled Italy's by 
55 points.11 

The demands of Italy's participation 
in World vVar II placed its weak 
economy under the severest strain. 
Devastation and defeat left it helpless. 
Reconstruction began while the Allied 

omy was therefore upset by seven recessive 
phases of considerable size, five of which 
were determined with particular violence of 
farming, the sector which at that time made 
the largest contribution-about 50 per cent 
-to the formation of. the national income. 
Especially the years from 1888 to 1893-
which also felt the effects of a particularly 
s~rious building crisis-caused the com­
munity great hardships and were defined 
by Luzzatto as 'the most critical years of 
the Italian economy'." 

· 11 See footnote 7, at p." 538, Table 29. 
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forces still occupied the peninsula and 
required average net foreign aid of 
over $3,500,000 each year for an entire 
decade. That assistance, however, as 
compared to funds offered in the 1960's 
to spur the primative economic sys­
tems of new states, worked upon a 
nation, which, for all its shortcomings 
when contrasted to the accomplish­
ments of other Western countries, had 
reached forward stages of industrial 
development. Another less apparent 
fact requires even greater emphasis: 
Italy's postwar prosperity, still un­
even and limited, took hold after · 
almost a century of independence. 
Should future fortune, peace and a 
constant flow of prodigious capital 
resources combine to telescope this 
interval of time in newly developing 
economies, the Italian odyssey would 
still provide a salutary note of caution 
to expectations about poor nations 
among their rich benefactors. 

Beyond the trials of economic de­
velopment, the experience of Italyr 
both before and after it achieved na­
tional independence, offers partial as 
well as close parallels to later cultural, 
political and social trends in India, 
Indonesia, Africa and Latin America. 
The Italian experience also presents 
historical warnings about policies and 
programs which count too heavily 
upon the wonder-working powers of 
economic and technical aid and con­
sequently minimize cultural, political 
and social obstacles to the industrial 
progress of a viable state unGler the 
institutions of democracy as defined 
by the West. 

Cultural, Political 
and Social Experience 

The succeeding sections of this essay 
will therefore deal with pertinent phases 
of Italy's cultural, political and social 
experience in the order of their de­
velopment. They are identified in the 
following enumeration and will be 
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related, in turn, to their historical 
counterparts in India, Indonesia, Africa 
and Latin America. 

(1) Cultural nationalism preceded 
organized political movements for free­
dom. Literary in expression, it drew 
upon a remote but glorious past for 
inspiration. 

(2) Foreign rule established the 
tangible measure of the nation since 
it enlarged and maintained extensive 
political boundaries never before 
achieved except by an ancient empire 
lost in time until cultural nationalism 
revived and broadcast its memory. 

(3) Alien power not only defined 
the precise geography of nationalism, 
but at the same time evoked feelings 
of humiliation and discontent among 
an educated minority hemmed in by 
mass ignorance and apathy. The 
desire for independence then quickened 
as England and Western Europe, not 
content with their singular scientific 
and technological fecundity, also gen­
erated with lavish energy scores of 
economic, political and social doctrines. 
These revolutionary ideas from abroad 
fathered political nationalism. Societies 
for reform, independence movements 
and conspiratorial groups sprang up. 
The slow march toward freedom en­
compassed agitation, radical rhetoric, 
doctrinal disputes and schisms, abor­
tive uprisings, police repression, im­
prisonment or exile of leaders, 
clandestine revival of activities, re­
alignment of forces, new parties and 
the constant procession of heroic 
sacrifices by dedicated patriots. 

( 4) As if oppressed by the in tel­
lectual debt owed to Western Europe, 
nationalist leaders insisted upon the 
distinctive character of their own 
people and the unique contribution 
which their particular national culture 
could make to the world. 

(S) For the ultimate achievement 
of freedom, nationalist activities 
counted for less than war, the balance 
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of world power, military alignments 
and diplomatic skill. 

(6) With the establishment of in­
dependence, ancient weaknesses, seem­
ingly surmounted during the euphoric 
days of revolutionary struggle, reas­
serted themselves: illiteracy, paro­
chialism and poverty. 

(7) Sensitive to these dangers to 
national solidarity, statesmen sought 
insurance against disunity through 
highly centralized government. They 
disregarded local loyalties by extend­
ing the authority of the state into 
every province and commune and 
created an elaborate and necessarily 
inexperienced bureaucracy to manage 
the transformation of contiguous 
regions into a united nation. They 
also embarked upon lavish programs 
of public works in the name of na­
tional prestige and set aside dispro­
portionate shares of the budget-at 
the expense of education, public health 
and housing-for the Army, Navy, 
and Merchant Marine in the name 
of national defense. 

(8) These large nationalistic ex­
penditures strained the financial 
capacity of the country, already 
weakened by the demands of the 
patriotic war for liberation and by the 
drastic economic adjustments forced 
upon once protected regions when 
suddenly exposed to the hazards of a 
national market. High regressive 
taxation intensified the hunger and 
misery of peasants and workers dur­
ing the crucial first generation after 
independence when economic develop­
ment moved very slowly and may 
have even declined in some parts of 
the country. 

(9) As discontent mounted in the 
cities and countryside, the millennia} 
hopes of the people aroused during 
the struggle for freedom, suffered 
military and police repression. Long­
standing popular grievances festered 
while ministries embarked upon fool-
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hardy adventures of foreign conquest. 
Meanwhile, radical solutions, grounded 
in foreign doctrines of anarchism and 
Marxian socialism, had been circulat­
ing among the intellectual aristocracy 
long before the beginning of effective 
economic growth. This circumstance 
froze the answers to the challenges 
of industrial life when they actually 
appeared. The new generation of 
thoughtful patriots, who chafed un­
der their country's system of political 
trafficking for favors and regarded 
that arrangement as a betrayal of the 
heroic fight for national independence, 
seized upon Marxian socialism in the 
spirit of moral purification. It not 
only explained the injustices they 
abhorred, but also revealed a program 
of revolutionary action to which they 
could dedicate their entire energies 
without reservation. 

(10) The most important institu­
tion within the emerging Italian labor 
movement also came from abroad: 
the local and provincial chambers of 
labor. In an economically backward 
country where even · modest indus­
trialization had touched only one area, 
the north, national category unions 
were rare. Collective action extended 
only infrequently beyond local com­
munities to embrace whole regions. 
Thus, city and provincial groupings 
of all unions, regardless of craft or 
industry, offered the ideal form of 
labor organization. They could be 
readily converted into centers for 
radical political activity which seemed 
to offer the sole method of confront­
ing the economic and social problems 
of the nation's ignorant, poor, apathetic 
and voteless workers and peasants. 

( 11) Illiteracy, poverty, sluggish 
economic growth, inexperience in 
parliamentary democracy, inherited 
class hatreds, the absence of suf­
ficiently large mediatory elements 
within the nation to serve as civic­
minded repositories of implicit prin­
ciples generally believed by all elements 

555 



of society, the political balkanization 
of the labor movement, and the in­
ternecine strife of socialists and com­
munists after World War I prepared 
the way for the easy triumph of 
fascism. The revival of liberal 
democracy after World War II, the 
price of its maintenance, and the 

difficulty of preserving stable party 
government even under conditions of 
unexampled prosperity have emphasized 
the severe limitations of economic 
growth set by the stubborn continuity 
of cultural, political and social bar­
riers inherited from the past. 

[The End] 

The Histadrut-

Adiustment to National lndepend~nce 
and Economic Change 

By IRVING SOBEL 

Washington University 

I N NO OTHER NATION of the 
world with the possible exception 

of Sweden has the labor movement 
played as important and even as domi­
nant a role as in Israel. In fact, Israel's 
very existence as a society and in­
dependent state has been attributed 
by many authorities to its labor move­
ment, the Histadrut. Termed a "wonder 
child" by the late Professor Selig 
Perlman, and a huge monopoly and 
octopus by its ideological detractors, 
the Histadrut has been a highly con­
troversial entity during its history. 
The problems and adjustments cur­
rently faced by the Histadrut, which 
constitute the main focus of this 
paper, can only be understood in the 
context of the organization's unique 
role, structure and functional orienta­
tion, as these are affected by a chang­
ing society and population. 

The Histadrut is a result of the 
confluence of two forces which domi-
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nated the thinking of Eastern European 
Jewry at the turn of this century. 
These were Zionism, aimed at the 
establishment of a national Jewish 
state, and Socialism as interpreted, 
adapted and modified by the Eastern 
European intellectuals who were both 
early immigrants to Palestine and the 
first leaders of the organization. These 
two forces produced not only a national­
istically oriented labor movement but 
one modeled along certain basic lines 
which might be described as equali­
tarian and cooperative, in which pri­
vate enterprise would, at best, have 
a limited role. 

Before the State of Israel existed 
there was a need to establish an eco­
nomic basis for its eventual function­
ing, to intensify the rate of economic 
development after independence. This 
economic need was related to the 
basic goal of attraction and absorp­
tion of immigrants. This need brought 
about what seemingly is a basic con­
tradiction, namely a socialistically 
oriented labor movement which is a 

July, 1962 • Labor Law Journal 



major entrepreneur and owner of in­
dustry headed by a determined man­
agerial wing.1 The trade unions and 
industrial sectors are intertwined with 
a broad network of consumer and pro­
ducer co-operatives and collective farms 
(Kibbutzim), the latter constituting 
the original focal point of organiza­
tional strength and basic ideology.2 

Unlike other Western labor organ­
izations which developed after the 
industrialization process had been set 
in motion and the labor force com­
rr.itted, recruited and structured, the 
Histadrut had its roots in a preindus­
trial era and early assumed these func­
tions, as a basic prerequisite of its 
role as an industrializer and economic 
developer. 

Histadrut History 
The Histadrut evolved under differ­

ent circumstances than other labor 
movements. There existed both prior 
to its formation and even until quite 
recently no entrenched, powerful em­
ployer class. Employers and workers 
were both drawn from the same 
economic, religious and intellectual 
environments. There existed no well 
articulated laboring class; in fact, the 
early Israeli "working class" were 
essentially middle class intellectuals 
in their native countries who emigrated 
to Palestine to participate in building 
a new society. In order to create 
what was termed a "normalized" 
population it was believed necessary 
to transform this essentially middle 
class population of intellectuals, pro­
fessionals, tradesmen and highly skilled 
artisans to one of farmers, builders 

1 Almost 30 per cent of Israel's GNP is 
generated in the so-called labor or coop­
erative sector. Thirty-five· to 40 per cent 
of Histadrut membership is employed with­
in the organization's own undertakings. 

• One authority Ferdinand Zweig calls 
Israel's social ideology "Kibbutz Socialism/' 

• Currently about 80-85 per cent o'f the 
total wage earning labor force, comprising 
with dependents about 60 per cent of the 
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and workers. These latter elements 
then mainly nonexistent in the East­
ern European Jewish population were 
idealized until what almost amounted 
to a "theology glorifying physical 
labor" began to emerge. 

In order to further this labor force 
transformation the Histadrut, which 
from its beginnings in 1920 embraced 
a large proportion of the total labor 
force and population,8 felt impelled to 
assume educational and training func­
tions, many of these outside of Israel, 
through affiliated Labor-Zionist groups. 
This training was: first designed to 
create the ideological frame of mind 
necessary for the drastic personal 
transformations necessary for immi­
gration to Palestine (Israel) and then 
to provide the technical competence 
for performance in what was essen­
tially a new cultural environment. 

In fact, the Histadrut was the only 
entity large or universal enough to 
assume many functions, such as edu­
cation and the provision of health 
services, normally assumed by a modern 
national state. 

Pragmatism Animates Organization 
Despi'te the apparently rigid ideo­

logical convictions of its founders 
pragmatism animated the organiza­
tion from its very inception. Ideology 
generally gave way to national de­
velopmental needs and certain forms 
and methods perhaps more ideologi­
cally compatible to the original founders 
have been constantly replaced or com­
plemented by institutions which while 
less desirable philosophically were 
perhaps more operationally feasible. 4 

population belongs to the Histadrut. This 
proportion is sufficiently large so that most 
of the professionals in the country also 
belong to the organization. 

4 The producers cooperative was un­
doubtedly philosophically favored in early 
ideology. However the organization em­
phasized ec<>nomic units owned and managed 
by the Histadrut itself. 
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Early cooperation which started a 
decade before the foundit:!g of the 
Histadrut in 1920 and which lead, for 
instance, to the Sick Fund (Kupat 
H a lim), the wholesale cooperative 
(Hamashbir), and the Kibbutzim, de­
veloped simply out of the existing 
poverty of the early pioneers and 
pioneering organizations and their 
need to pool what limited amount of 
capital, fertile land, operational knowl­
edge, medical resources and even de­
fensive strength they had available in 
order to survive. 

Collective Bargaining 

The traditional trade union func­
tions and activities, while significant, 
never constituted either the central 
core of the organization or its raison 
d'etre. There was a very early demon­
strated need through collective bar­
gaining to assume that whatever 
employment opportunities existed in 
the non-Arab sector went solely to 
Jewish labor. Without such employ­
ment immigration, the lifeblood of 
the future state, would have been 
impossible. In the absence of any 
governmental force willing to estab­
lish those social conditions and that 
type of social legislation deemed com­
patible with the norms of the pre­
state Jewish population, collective 
bargaining was seen as necessary to 
establish the desired conditions. Thus, 
by the time the State of Israel was 
established in 1948, the Histadrut 
through its collective agreements had 
achieved virtually all those conditions 
generally obtained through social 
legislation m advanced industrial 

• Many critics of the Histadrut argue that 
the imposition of these costs retarded the 
development of the private sector and 
therefore necessitated the Histadrut's 
ownership activity. 

• Even currently the member belongs to 
the Histadrut and is assigned to his Na­
tional Trade Union which is solely an ad­
ministrative unit of the central organization 
and has no separate existence. There are 
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societies.5 Notwithstanding this strong 
reJiance upon bargaining, the Hista­
drut did not deem it necessary to 
organize national, functionally oriented 
trade unions until after statehood.6 

Despite these attainments the 
Histadrut, not unexpectedly, given the 
ideological intensity of its pre-state 
membership, had from its outset been 
characterized by political factional­
ism and a preponderance of its mem­
bers are affiliated with the three major 
labor oriented political parties in 
Israel.7 

This relatively brief and selective 
description of a highly complex and 
diverse organization has at best hinted 
at its basic problems which have and 
will continue to require basic adjust­
ment, adaptations and change. 

Rapid Growth 
and Eclectic Structure 

The Histadrut is currently confronted 
with the consequences of rapid growth 
in both membership and in the mag­
nitude of its economic undertakings. 
A second basic source of difficulty 
and tension is the Histadrut' s diverse 
and basically eclectic organiza:tional 
structure with its many contradictory 
facets and divergent functionally 
oriented interest groups. These can 
no longer be cemented over by the 
unifying tendencies of that all per­
vasive nationalistic spirit which gen­
erally prevails prior to national 
independence. The third and perhaps 
most fundamental types of situations 
to which the organization must now 
adapt are those arising out of the 
increasing strength of the private 

exceptions in the three groups who had 
organized before the Histadrut, notably the 
Agricultural Workers. 

'Mapai (Right Wing Social Democratic 
Party), Achdut Avodah and Mapam (Marx­
ist) are the three groups concerned. These 
account for 55-60 per cent of the total voting 
strength in the country and about 90 per 
cent of Histadrut membership. 
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sector and the increasing power of a 
more universal organization than the 
Histadrut, namely the state itself. 

Specific problems arise from the di­
verse goals of different groups in the 
organization. For instance there is 
the inevitable conflict between the 
efficiency norms of the managerial 
wing generally M apai oriented, and the 
economic and social goals of the trade 
union oriented sectors of the organi­
zation generally supported by Mapam 
and Achdut Avodah leadership. The 
diverse and contradictory interests of 
professional, administrative and salaried 
personnel who would like to widen 
wage and salaried differentials and 
the manual workers who would like 
to maintain the relatively equalitarian 
status quo, also necessitates some 
juggling by Histadrut leadership. 

Given the desire for higher living 
standards which pervades the mem­
bership and which frequently clashes 
with Mapai 8 desires for wage restraint 
in the interest of achieving national 
economic independence,9 the leader­
ship of the trade union movement 
must constantly exercise caution.10 

Problems of major importance have 
arisen in regard to the large number 
of more recent immigrants, a large 
proportion either illiterate or at best 
semiliterate predominantly drawn from 
preindustrial Asiatic and North Afri­
can countries. These Sephardic ele­
ments now constitute a large proportion 
of the unskilled and semiskilled labor 
force. These groups lack not only 
the strong ideological commitment 

8 Mapai is the leading party in Israel 
(35--40 per cent) and has been the dominant 
element of every coalition government since 
statehood. 

• Israel has requested some accommodation 
with the Common Market and therefore is 
vitally concerned with making its industry 
competitive. 

10 About 25 per cent (approximately 500,000) 
of the total population emigrated from 
Asiatic or North African countries since 
statehood. 
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·toward Labor-Zionist ideals but fre­
quently have come to Israel unwill­
ingly as a result of forced expulsion 
from their own countries. The Hista­
drut must not only integrate these 
groups into the organization but ulti­
mately must bring some of them to 
leadership positions. This need is 
especially important because the Kib­
butz movement, once the basic source 
of leadership, idealism and ideology, 
is no longer an expanding one. 

Development of Power Centers 
The development and expansion of 

large power centers in the Histadrut 
economic sector also raises questions 
of importance to the organization's 
continued growth. These frequently 
have been operated as though they 
were the private empires of their 
managerial leaders and organizers. 
While the apparenl reorganization of 
both H evrat Ovdim, (the Histadrut' s 
holding company for its economic en­
terprises) and the larger companies 
paved the way for the elimination of 
empire building and the beginning of 
central planning based on national 
economic needs, the forced resigna­
tion of Pinhas Lavon left this re­
organization only partially implemented. 
Ideologically the problem of the hired 
worker in the Histadrut plants and the 
parochial position taken by the Bus­
Cooperative 11 disturbs many of the 
Histadrut' s idealists. 

Relationships with the state and 
with Mapai are also undergoing re­
vision, not always in a manner reassur-

u The 3,000 members of the cooperative 
are frequently accused of acting like private 
owners in trying to increase their own 
incomes at the expense of the public and 
the 3,000 drivers who have been admitted 
to the cooperative. The Histadrut has 
advocated modified nationalization plan 
despite the fact that Egged (the bus co­
operative) has always been a part of the 
organization. 
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ing to Histadrut. Histadrut leadership 
obviously recognized that. the state 
would ultimately assume many of the 
functions performed by the organiza­
tion in the preindependence era 12 but 
they were unprepared for the growth 
of new centers of power within Mapai 
or that Mapai leaders, who had origi­
nally attained their important posi­
tions from their Histadrut base, would 
then either disregard the organization's 
position or take a point of view more 
favorable to non-Histadrut groupsP 

Certainly the state's interest in and 
possible absorption of such functions 
which the movement's leadership 
considered as basic to the maintenance 
of membership loyalty as Kupat Halim 
was never contemplated. Many leaders 
who have spent their lives in the 
organization have not yet adjusted to 
an era in which it is no longer the 
predominant power center in the 
political process.14 

This all too brief description and 
analysis of the Histadrttt and its emer­
gent problems undoubtedly oversimpli­
fies causal sequences at the expense 
of more complete analysis. Limita­
tions of time and space make it im­
possible to analyze in sufficient detail 
all of the numerous problems already 
indicated. vVhile no claim is in­
tended that those to be more fully 
treated are necessarily the most signifi­
cant ones, the remainder of this paper 
will be devoted to an analysis of 
three major problem areas in Hista­
drut policy. These are the problems 
of organizational wage policy, the 

12 In the first instance the Histadrut was 
quite happy to transfer its school system 
or trend to the state. 

13 David Ben-Gurion, Y. Ben-Zwi, Golda 
Meir, and Levi Eshkol are just a few. of 
the present state leaders who were origi­
nally leaders of the Histadrut. 

•• In fact some Histadrut leaders -com­
plained very vocally that whereas ~here 
previously had been a movement back- and 
forth from the Histadrut to Mapai and the 
party maintained its first line leadership 
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need to vitalize the trade union sector, 
and the changing pattern of r~lations 
within the Histadrut and between it 
and the national political organizations. 

Wage Policy 
Histadrut wage policy has always 

been geared to providing the lowest 
paid worker a Western European 
standard of living. This goal plus 
the incorporation of social benefits re­
sults in high minimum wages which 
are well above productivity for the 
lesser skilled elements of the labor 
force and a highly compressed wage 
and salary structure which is set forth 
as the realization of the movement's 
basic equalitarianism. Wage differ­
entials such as in construction, where 
the lowest daily base wage in 1958 was 
1£ 7.590 and the highest/£ 9.140, are 
undoubtedly among the narrowest in 
the world. 

Wage equality was deeply rooted 
in the nature of Israel's development 
prior to independence. Early immi­
gration attracted an oversupply of 
doctors, lawyers engineers and an un­
dersupply of industrial and building 
workers, taxi drivers and even ditch 
diggers. Thu.s the normal wage struc­
ture, assuming this reconversion were 
to be attained, had to be modified if 
not reversed in favor of what in other 
societies would have been the lesser 
skilled elements. However, since 
statehood the need for widening wage 
and salary differentials consonant 
with the rapidly increasing demand 
for and scarcity of higher level man-

in Histadrut positions such as local labor 
council secretaryships currently the party 
is according to their words insisting that 
they take "third or fourth rate Mapai 
people sometimes with no previous labor 
movement contact." When the famous Ben 
Gurion-Pinhas Lavon conflictr broke out 
even though there was no question of 
Lavon's great ability and the need for his 
continuance as the head of the Histadrut, 
he had to resign when he became "Persona 
non grata" to the party. 
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power should have occasioned some 
countervailing trends, but instead the 
wage structure continued to narrow 
between 1948 and 1955. This narrow­
ing was due primarily to the opera­
tion of the cost of living allowances 
which only initially applied to the 
first I£ 80 of wages 15 and subse­
quently as inflation continued to a 
wage of I£ 125. These limits ad­
versely affected highly skilled and 
professional workers.16 

It is in interskill and occupational 
differentials that the range of differ­
ences between the lowest paid Israeli 
workers and the highest paid tech­
nical, professional or managerial per­
sonnel is perhaps the narrowest in the 
world. A professional man, doctor, 
production engineer, a top rated civil 
servant, a Histadrut leader or a uni­
versity professor rarely nets more 
than 60-80 per cent above the salary 
of a semiskilled industrial worker. 
These differences are completely at 
variance with labor market trends. 

The comparatively low salaries paid 
those more highly educated and trained 
have made these groups some of 
whom are organized in the Histadrut, 
highly volatile and the results have 
been frequent strikes of teachers, uni­
versity professors, engineers, govern­
ment clerks and Histadrut doctors and 
the creation of a special Professional 
Department in the Histadrut. While 
there is no doubt that the Histadrut 
recognizes the problem and would 
like to widen wage differentials its 
general adherence under government 
pressure to a policy of wage restraint 

'"The widespread use of an advocacy by 
the Histadrut of incentives which can be 
more easily applied to semi-skilled workers 
also tended to somewhat narrow the wage 
structure. 

•• Sharply rising progressive income tax 
rates further narrow these differences. 

" The strike of teachers, clerks and pro­
fessors in 1955-56 forced the Histadrut to 
advocate large wage increases for these 
groups but these increases when granted 
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has caused it to attempt to attain this 
goal .slowly and gradually, with neither 
the professionals or the semiskilled 
and unskilled groups satisfied.11 

This policy of walking a tight rope 
which has proven unsatisfactory to 
the professionals has caused some of 
them to advocate leaving the organi­
zation. Recently (early 1962) the 
doctors secured a 15-20 per cent wage 18 

increase and the engineers requested 
and later struck for what they deemed 
equal treatment. The strike was 
long, protracted and bitter, since 
the engineers felt they were being 
sabotaged by Histadrut leadership, 
with whom they really bargained. 
The strike settlement was expedited 
by negotiations between party (Mapai) 
headquarters and the Mapai factions 
in the engineers union. Many en­
gineers, although the strike was 
finally concluded somewhat to their 
satisfaction, are now advocating seces­
sion from the Histadrut and currently it 
is questionable how long these groups 
can be held in the organization. If a 
serious attempt were to be made to 
hold them by offering them wage and 
salary increases which would meet 
even their minimum expectations, the 
Histadrut would be faced with the 
choice of losing complete control over 
wage policy and future wage move­
ments. Since Histadrut leaders, who 
are also Mapai leaders, have adopted as 
their basic wage policy the M apai-led 
governments goals of wage restraint, 
this loss of control would be politi­
cally destabilizing. At the same time 
the leaders of the larger nonprofes-

made the industrial workers restive and 
made a substantial increase for this group 
(about 10 per cent) mandatory. This in­
crease temporarily broke the wage line and 
the policy of wage restraint. 

.. Since some terms involved adjustment 
for various groups of doctors which could 
only be inferred, varying estimates as to 
the true amount of the wage increase were 
stated. 
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sional trade union centers, as a con­
sequence of pressures from their 
members requesting adjustments some­
what equivalent to the substantial 
wage increases granted the profes­
sionals, can be expected to ask for 
wage increases of somewhat similar 
magnitude. Wage increases of this 
amount would be highly inflationary. 
Histadrut trade union leadership which 
is also primarily Mapai is.almost coerced 
to fight for these demands by the 
membership since otherwise Mapai is 
afraid it will lose its majority in the 
Histadrut to either Achdut Avodah or 
M apam, both more worker oriented 
group.s than M apai. For these reasons 
there are many groups in the Hista­
drut who advocate letting the profes­
sionals secede, with the result that 
the Histadrut would basically become 
an organization of manual workers. So 
far, however, because of its universal 
ideology, its perceived needs for 
maintaining the professional as a source 
of leadership, and to maintain the 
image of an "intellectually oriented 
labor movement," Histadrut leader­
ship currently regards this develop­
ment as unthinkable. 

Thus, currently the wage system of 
Histadrut, which has resulted from its 
historical wage policy, has the organi­
zation "in a bind." This system has 
certain basic deficiencies which, while 
recognized, at least presently cannot 
be corrected without creating political 
pressures which are either divisive or 
would cause the organization to lose 
control over its wage policy. This 
loss of control would be further dis­
ruptive to the Histadrut' s self image as 
a universal national organization large 
and strong enough to subordinate its 
own and its membership's interest to 
national goals. The resultant defici­
encies in the wage system have led 
to the following consequences which 
currently constitute forces adverse to 
economic growth : . 
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(1) The whole system of differen­
tials is haphazard and does not reflect 
current labor market conditions. 

(2) The small differential between 
the lowest and highest grade worker 
encourages the hoarding of skilled 
workers by firms who use these workers 
in less skilled work. 

(3) The high minima, although de­
signed to aid the lesser skilled and the 
new immigrants actually discourages 
their employment. 

( 4) The automatic elements, espe­
cially the cost of living bonus and 
social benefits, are too large a pro­
portion of the total wage. These are 
generally unrelated to skill and labor 
market factors. 

(5) The cost of living bonus which 
now comprises a large proportion of 
the total wage has distorted the structure 
of costs and prices and has especially 
operated against those industries and 
firms where labor costs constitute a 
large proportion of total cost. Recent 
changes however point to some ameli­
oration of this problem. 

Trade Unionism and Trade Union 
Organizational Problems 

Some trade and industries had been 
organized into country-wide unions 
even before the founding of the Hista­
drut. Agricultural Workers, the Rail­
road, Post and Telegraph Workers 
and the Clerks and Office Workers 
Unions were all founded in 1919. How­
ever, though the Histadrut constitution 
advocated the organization o.f trade 
unions, there were many ideological 
pressures and practical realities which 
assured that this was interpreted to 
mean the local groups generally or­
ganized around a given plant with its 
work council ( V aad H aovdim) affili­
ated with a local labor council. 

The failure of industry to develop 
on a large scale, which· meant that in 
many areas there were no workers of 
a given industry or only one plant, 
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and the lack of desire to build particu­
laristic and parochially oriented power 
centers whose aspirations might run 
counter to the more global orienta­
tion of the organizations were the 
major factors inhibiting the growth 
of a strong trade unions. Despite 
this and some ideological opposition 
to the use of the trade agreement as 
a basic policy, practical realities con­
nected with the need to maximize em­
ployment of Jewish labor forced the 
Histadrut to bargain collectively through 
the trade union department, the local 
labor council and the plant works 
council, and in a few cases where 
previously founded prior to the Hista­
drut through national trade unions. 

This structure produced no great 
difficulties or conflict in the essen­
tially preindustrial economy which 
existed prior to World War II. How­
ever, by 1945 these deficiencies in struc­
ture were sufficiently apparent so that 
the sixth convention which anticipated 
rapid industrialization adopted a 
resolution to establish nationwide 
unions of factory, construction, trans­
port and maritime workers on an in­
dustrial basis. In keeping with that 
decision the building workers organ­
ized on a countrywide basis in 1946. 
By the end of 1958 there were 36 
national trade unions aggregating 
330,000 19 members organized into the 
Industrial Workers Federation with 
light and heavy industry branches. 

The worker is not a direct member 
of a national trade union center. His 
primary affiliation is to the Histadrut, 
through the local labor council which 
is his basic local unit of affiliation.20 

The Histadrut in tum allocates 
him to a national trade union which 

19 The largest nine unions have about 80 
per cent of the total membership. 

•• A certain proportion of Histadrut dues 
is allocated to local labor councils. The 
national trade union has no specific budget 
from the trade union department of the 
Histadrut. 
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is an administrative creation of the 
Histadrut and a unit of the trade union 
department. Thus the individual na­
tional union has no control over what 
should be a primary consideration, 
namely, its own wage policy. 

At the local plant level the Hista­
drut members elect a worker's council 
or committee by direct personal elec­
tion. The council is recognized as 
the sole representative of workers by 
management.21 The workers com­
mittee is headed by a secretary who 
may in a large plant be a member of 
the local labor council but in any case 
is subject to its discipline. 

At the level of the local labor coun­
cil which encompasses all members 
in a locality and is the workers basic 
unit of affiliation in the Histadrut, 
there generally is a secretary repre­
senting all the workers in a particular 
industry in that local area. This local 
secretary who is generally a paid 
official of the labor council has also 
been designated as the local repre­
sentative of the national union. 

Since the local secretary of a given 
category of workers in a particular 
industry has his prime loyalty to the 
local labor council, and the council 
not only must approve any strike and 
use of strike funds but also has dis­
ciplinary power over local members, 
it is the labor council and its head 
which has the preponderance of power 
and authority over the local unit of 
the national unions. This power dis­
crepancy is intensified because the 
secretaries of the national union, al­
though nominally elected are actually 
appointees of the Histadrut trade 
union department and in many cases 
have neither a base in the given in-

21 Specific arrangements provide for rep­
resentation on the committees of special 
categories of workers such as professionals 
and clerks. 
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dustry nor have risen through the 
ranks of the particular work groups. 

When an employer is not a mem­
ber of the National Manufacturers 
Association the local labor council 
acting through its branch secretary 
negotiates the basic agreement. Even 
when a national agreement exists, the 
local council may alter them con­
siderably, especially when there is 
a strong and vigorous head who deems 
it politically desirable to modify the 
basic trade agreement. 

The local secretary who is ostensi­
bly the local head of the national 
trade union, but whose basic identity 
and loyalty is to his employer-the 
local labor council, acts in conjunc­
tion with the workers' committee in 
negotiating local details pertaining to 
specific plants and in the day by day 
administration and enforcement of 
the agreem.ent. In practice, despite 
official views to the contrary, this has 
meant that the national trade union 
and even the Histadrut trade union 
department has little or no authority 
over or even direct contact with the 
local work committees. 'vVorkers 
committees supported by the local 
secretary frequently act quite inde­
pendently and at times arbitrarily 
and trade union discipline is almost 
nonexistent in many situations, espe­
cially where workers committees are 
lead by M a pam and Achdut Avodah 
members. 

This structure and the anomalous 
position of the local secretary has led 
to a tug of war between the Organi­
zation Department of the Histadrut 
which administers the local labor 
council and the Trade Union Depart­
ment, whose primary concerns are 
with the national trade unions. How­
ever the Histadrut trade union depart­
ment is equally responsible for the 
weakness of the national trade unions 
for it refuses to allow these entities 
true autonomy, latitude in election of 
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officers, and any semblance of an in­
dependent existence. 

Until these national trade unions 
are strengthened in every context, 
trade union discipline and even the 
relative power of the trade unions, 
vis a vis the growing strength and 
vigor of the employers, not to men­
tion Histadrut management, will suf­
fer. This lack of functionally oriented 
strength is running counter to the 
current direction of industrialization 
in Israel, which has already increas­
ingly tended to differentiate functional 
groups and particularistic interests. 
Sooner or later, notwithstanding it's 
original ideology, the Histadrut will 
have to permit greater autonomy to 
the national trade union and place the 
local secretary under the control of 
the national union. 

Histcdrut Internal and External 
Political Relations 

The Histadrut was formed through 
a compromise of several workers' 
political parties each one of which 
agreed to cooperate in pursuit of the 
common workers' objective embodied 
in the constitution. Each, however, 
was to maintain its own independent 
existence and identity in the Histadrut. 
Currently four so-called working class 
parties and three more generally based 
parties have some membership' in the 
Histadrut. 

All discussions of issues in conven­
tions, councils and executive boards 
are based upon party positions and 
every individual member of these 
bodies operates as a disciplined party 
member or representative. Each 
party receives the number of dele­
gates proportionate to its national 
vote. The local labor councils are 
selected by the same proportional 
representation device. 

Since the amalgamation in 1931 of 
the then two dominant labor parties 
into Mapai, the party has enjoyed a 
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majority in all Histadrut elections 
although some splintering off and 
political realignment by 1959 had re­
duced this majority from 80 per cent 
to somewhat less than 60 per cent. This 
continuity has substantially reduced 
the danger of divisive factionalism 
and of the indecision and compromises 
indigenous to coalition government. 
However, especially before elections, 
the dominant party may have to 
modify or compromise certain posi­
tions such as its support of wage 
restraint, or its traditional opposition 
to the encouragement or sponsorship 
of religion, in order to secure its 
mandate. 

In 1959 for instance Mapc;,i lost votes 
to Achdut Avodah and M a pam in many 
established labor centers. The losses 
can be attributed in part to Mapai's 
stand against the bus cooperatives, 
its position in regard to efficiency and 
dismissals (which especially displeased 
some older workers) and to some dis­
satisfaction with the organization's 
wage policy. 

Since statehood the locus of politi­
cal decision-making has moved away 
from the Histadrut. With the estab­
lishment of the state the Histadrut has 
become less important to the parties 
as a source of power, patronage and 
prestige. Today most important de­
cisions are made outside the Histadrut 
in national party headquarters and 
the party passes the decisions along 
to its members in the Histadrut execu­
tive. Even when the party members 
in the Histadrut feel that the decision 
taken is antithetical to their labor 
movement interests, they obey. 

Today Histadrut leadership is in­
creasingly subordinate to Mapai 
leadership. Recent M apai decisions 
implemented by governmental ac­
tions which have led to greater re­
liance upon government enterprise 
rather than, as previously, on Hista­
drut enterprise, to the taking over of 
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the labor exchanges-and which now 
are looking toward the Sick Fund, 
are reducing the importance of Hista­
drut. The party apparatus as a vehi­
cle of upward mobility for it's more 
able young people is becoming more 
and more separate from its Histadrut 
counterpart. The growth of a consider~ 
able and powerful group of leaders, who, 
like Dr. Giora Josephthal, Minister of 
Development, have had no ties or con­
nections with Histadrut, or who, like 
General Moshel Dayan, Minister of 
Agriculture, have expressed some 
skepticism about the organization, 
also highlights the changing climate. 
Policy statements which have not always 
considered or have even been anti­
thetical to Histadrut "sacred cows" by 
governmental (but formerly Hista­
drut) leaders such as Ben Gurion 
and Levi Eshkol are also indications 
of the same trend. Much of this 
change was inevitable with statehood 
and the assumption of national re­
sponsibility by the party and its leaders. 

However, Histadrut with its mem­
bership is still a major political power 
center and if Mapai or any other party 
were to lose its mass base in the 
labor federation it would experience 
great difficulty. This alone will con­
tinue to make the Histadrut and its 
leadership important political entities. 

There is a danger in a paper of this 
sort oriented around problems and 
difficulties of national trade union 
centers to accentuate the negative 
and eliminate the positive. The prob­
lems which have been chosen were 
therefore, in this sense, overempha­
sized and assigned much more space 
and relative importance than would 
have been assigned in a general essay 
on the Histadrut. In fact these prob­
lems and difficulties when put in 
proper perspective, do not stem from 
weakness and failure but instead 
stem from the unprecedented growth, 
diversity and strength of the organi­
zation and its willingness to assume 
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functions which other trade union 
centers have traditionally shied away 
from. In a comparative sense the 
Histadrut is still manifesting great 
vitality and vigor and its current ac­
tivities in providing technical assistance 
and training through its various insti­
tutions and in the developing coun­
tries themselves attests to this 
continued willingness to assume new 

challenges and responsibilities which 
are basic to Israel's national inter­
ests. Given its long historical record 
of pragmatic adaptation, these prob­
lems and difficulties not only do not 
seem insurmountable but in a com­
parative sense appear much less pro­
ductive of future decline or trouble 
than in other national labor move­
ments. [The End] 

Job Protection 1n France and Britain 
By FREDERIC MEYERS 

Professor of Industrial Relations, 
University of California 

at Los Angeles 

I T HAS often been observed that 
industrial societies pose a conflict 

of values-between the social neces­
sities of mobility and the individual 
drive for security. Advancing indus­
trialism destroyed a whole system 
of institutions whose object was to 
provide some element of security­
the obligation of lord to serf, the 
mutually protective guilds, the whole 
hierarchical system of the Middle 
Ages which provided permanent mu­
tuality of obligation. To be sure, 
interstices always existed within these 
institutions. But the predominant 
values of Western European society 
before the Industrial Revolution em­
phasized stability and security in a 
foreordained order in man's social 
and economic position in life and 
livelihood. 

In contrast, the predominant values 
of nineteenth-century European (and 
American) society were those of 
change, of growth, of risk and of a 
beneficent instability. The "enter­
priser" who initiated change, who 
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challenged stability and security, who 
destroyed old ways of making a live­
lihood while creating new ones was 
the hero of nineteenth-century eco­
nomic growth. 

A whole logic of a society has been 
built upon the values of change, in­
stability and· insecurity. The neat 
proofs of the advantages of a freely 
competitive society assume that men 
can be induced willingly to accept 
the inherent risks in return for pro­
spective rewards. But the risks are 
personal and the rewards often gen­
eral. Consequently, it frequently ap­
pears that greater personal rewards 
can be achieved by devising means of 
avoiding risk. In a society whose 
social values depend upon insecurity, 
men seek to build shelters for them-
selves. 

Security in Employment 
This study examines a very lim­

ited aspect of this conflict in values. 
Its basic assumption is that men seek 
security in their employment; that 
they strive to protect themselves in 
some way from the vicissitudes in­
herent in competitive labor markets. 
Most particularly they strive to free 
themselves as far as possible from 
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dependence on external forces in their 
very incumbency in a job. While 
they may, for the right price, be will­
ing voluntarily to assume the risk 
in changes of employment, they avoid 
having it thrust upon them. 

Given this assumption, it is hypoth­
esized that one way in which this 
search for security displays itself is 
in institutions which remove from 
arbitrary employer control the power 
to decide who shall have a job and 
who shall not. A job comes to be con­
ceived of as a kind of property which 
belongs to someone, rather than being 
merely the incidental result of an 
entrepreneurial decision and a con­
tract of service. Once jobs are con­
ceived as property, rights in that 
property begin to be vested in indi­
vidual employees or employees col­
lectively. Correlatively, institutions 
develop for the purpose of allocating 
these rights, of providing orderly 
means for their assignment and depri­
vation. There tends to be a shift in 
the locus of control over incumbency 
in jobs. The contemporary industrial 
world reflects a change from a sym­
metrical contractual relationship be­
tween employer and employee to a 
complex system of relationships be­
tween the individual employee and a 
family of jobs and between the indi­
vidual and other employees, in which 
the employer becomes a bystander 
whose major function is to decide 
how many jobs there shall be-though 
there may be important limitations on 
his exercise even of this function. 

This study does not examine the 
whole complex of situations out of 
which such institutions and arrange­
ments have grown. It is limited to an 
examination of such protections as 
have been built against arbitrary 
separation of the employee for non­
economic or disciplinary reasons. It 
looks at these problems principally 
in France and Britain, against the 
backdrop of the United States. 
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Nineteenth Century 
In the nineteenth century these 

three countries displayed basically 
similar concepts as to the relations 
between the worker, the job and his 
employer. Each represented in large 
measure liberal capitalism with insti­
tutions of private property and free 
enterprise. Each built a legal system 
on the concept of contract and its 
corollary of reciprocity. As to the 
contracts of service, as well as others, 
the law required, mutually, the ca­
pacity to contract, legal consent free 
of force, fraud, or material mistake, 
and reciprocal consideration. Given 
these conditions, and so long as the 
contract did not amount to perpetual 
servitude or peonage, employers and 
employees were free reciprocally to 
enter into contracts for the purchase 
and sale of labor services. 

In these systems an employer agreed 
to pay wages periodically for the 
rendering of services that he required 
or that were described in the contract. 
And there was a symmetry to the 
rights and obligations that appeared 
superficially perfect: furnishing of 
services for payment of wages, re­
ciprocal rights unilaterally to termi­
nate the contract upon reciprocally 
equal terms of notice (or, in the case 
of contracts of definite term, reciprocal 
and automatic termination of all rights 
and obligations at the end of the term). 

In fact, only one distinction of im­
portance was made between contracts 
of service and other contractual forms. 
Since the former did involve personal 
service, and since that service is in­
separable from the person of the servant, 
tenets of personal freedom forbade 
the enforcement of contracts of per­
sonal service by requiring specific 
performance on the part of the em­
ployee. But, consistent with doctrines 
of mutuality and reciprocity, not only 
could employees not be required to 
work, but employers could not. be 
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required to continue unwanted persons 
in their employ. Breaches by either 
party of the contract were remediable 
only by damages. And, at least for 
the ordinary industrial worker em­
ployed on a contract of indefinite 
term, damages were limited to pay­
ment of wages for the period of notice, 
if any. Reciprocally, the employer might 
hold the employee for a sum equal to 
the wages he would have earned had 
he worked out his notice in the case 
of a quit in violation o.f any notice 
provisions of the contract. In general, 
in all three countries, nineteenth­
century legal views expressed a con­
ception of the enterprise as the sum 
of atomistic and entirely unrelated 
individual contractual relationships 
between an employer and each of 
his employees. 

Discipline 
Under the law of contracts for 

personal service, discipline was re­
garded as an election by the employer 
to rescind the contract for nonfulfill­
ment of its terms by the employee. 
In Britain and in France, where pro­
vision for notice was customary in 
many kinds of industrial employment, 
misconduct on the part of the em­
ployee entitled the employer to dismiss 
without notice. Technically he might 
be called upon to show the breach; 
but since the only remedy was pay­
ment of wages for the period of notice, 
cases of suits by industrial workers 
were rare. In the United States, 
where contracts terminable at will and 
without notice were customary, no prob­
lem existed. 

1 Article 1781 of the Civil Code, repealed 
by the Law of August 2, 1868. It is worth 
observing that this, and Article 1780 re­
quiring that contracts for personal service 
could be entered into only for a limited 
time and a specified enterprise, were the 
only references to employment contracts 
in the original Civil Code. The Penal 
Code, of course, contained penal sanctions 
against combinations. 
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Symmetry in the reciprocal rela­
tionship was achieved surprisingly 
late both in Britain and in France. 
In Britain, until the Master and Servant 
Act of 1867 and the Employer and 
Workmen's Act of 1875, workers could 
be imprisoned for breach of contract 
and could not testify in their own 
behalf when charged. In France, un­
til 1868, the employer was, according 
to the law, to be believed on his own 
affirmation as to disputes involving 
the amounts of wages agreed to and 
amounts paid.1 Historically, in Britain, 
France and the United States, a worker 
could be dismissed summarily with 
cause and after notice or payment in 
lieu of notice with or without cause. 
He had no continuing right to em­
ployment or to protection against 
arbitrary dismissal. 

"Abus de Droit" 
The first breaches in this purely 

contractual concept of the employ­
ment relationship were made in France. 
Interpreting Article 1382 of the Civil 
Code, which established a rough 
equivalent of the tort, French courts 
had early held that injury committed 
even in the exercise of a right might 
be compensable in damages if done 
maliciously or capriciously.2 From 
1859 to 1890, there was a series of 
cases in which dismissed workers 
were awarded damages for their dis­
missal. 3 The reasoning of the courts 
is not clear-whether they were simply 
awarding pay in lieu of notice, or 
true damages. At least it seems clear 
that in establishing the period of 
notice, which often depended upon 

2 See Da/loz, 1859, I, 57; Andre Rouast, 
"Chronique," Dal/oz, 1928, 5. 

• Work cited at footnote 2. See also 
Rapport Poincare, J ottrnal 0 Jjiciel, Chambre 
Documents, annex 3272, pp. 811-826, Seance 
29 December 1888; Dalloz, 1861, II, 52 and 
following; Dalloz, 1865, I, 40, and II, 105; 
Dal/oz, 1878, II, 16; also, Law of 17 De­
cember 1890. 
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custom, they were granting pay for 
longer periods than they might have 
permitted had the employers served 
notice rather than dismissing the 
plaintiffs summarily. In 1890, a stat­
ute specifically provided for damages 
when a contract was ended by one 
party, presumably in accordance with 
the historic doctrine of uabus de droit." 
The right to damages, however, de­
pended upon the ability of the plain­
tiff to prove the malicious intent or 
capriciousness of the defendant. 

The law of December 17, 1890, was 
strengthened by another statute in 
1928. But, to the ordinary worker, 
the doctrine of "abus de droit" afforded 
little protection. It was quite difficult 
for him to prove the illegal motiva­
tion of the employer. It was not 
enough to show that the reason given 
for the dismissal was unsupportable 
or insufficient. He had to show affirma­
tively the illegal "faute" of the employer. 

Nevertheless, the doctrine of "abus 
de droit" ,served as a foundation upon 
which further impairment of the purely 
contractual view of the employer-em- · 
ployee relationship could be based. The 
first steps involved the reversal of 
the usual burden of proof in particu­
lar cases. In 1909 and 1913, laws 
were passed which provided (1) that 
suspension of work on the part of 
pregnant women was not good cause 
for dismissal (in effect, then, the em­
ployer had to show affirmatively other 
good cause before dismissing preg­
nant women absent from work) and 
(2) that pregnant women could ter­
minate their employment without 

• See A. Brun and H. Galland, Droit du 
Travail, Paris, Sirey, 1958, p. 603 and 
following. 

• Work cited at footnote 4, at p. 904 and 
following. See also P. Durand and A. Vitu, 
Traite du Droit du Travail, Vol. III, Paris, 
Dalloz, 1956, p. 832; Cour de Cassation, 
Chambre Civile, Section Sociale, 16 Decem­
ber 19'54. 
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notice and without obligation to pay 
indemnity in lieu of notice. 

In subsequent years, the courts, 
without statutory mandate, developed 
similar doctrines with respect to ill 
and injured workers.4 Holding that 
their contracts were merely suspended 
by their justified temporary absence 
from work, they required employers 
to show affirmatively other good cause 
for a dismissal. Here, then, were two 
causes which were held not to justify 
dismissal and which entitled the 
worker to daniages not necessarily 
related to the period of notice if they 
gave rise to separation. 

Beginning in 1936,5 related doctrines 
were developed with respect to strik­
ers by arbitration boards established 
under the compulsory arbitration stat-. 
ute, and by the courts independently. 
This jurisprudence was strengthened 
by the provisions of the Constitution 
of 1946 protecting the right to strike, 
and affirmed by the law of February 
11, 1950, which provided specifically 
that the strike did not break the 
contract of employment, but only sus­
pended it. Complex issues have de­
veloped over what kinds of strikes 
and strike tactics are protected by the 
law. But for the nonpolitical and 
nonviolent strike,S the striker cannot 
be dismissed simply because of his 
participation in the strike, except at 
cost of damages, and the employer 
must affirmatively show good cause 
other than mere participation in a 
lawful strike when dismissing a striker. 

Though it interrupts the course of 
the narrative somewhat, it is worth 
inserting at this point a brief com-

• French jurisprudence on the legality of 
strikes is extraordinarily complex, and this 
statement is over simple. Some tactics of 
French unions-slowdowns, certain kinds of 
very short stoppages undertaken without 
warning to the employer-have been held 
not to be protected strikes. In conse­
quence, their participants may be dismissed 
summarily without liability for damages for 
abuse of right. 
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parison with the status ~f strikers 
under British and United States law. 
In Britain, a striker breaches his con­
tract of employment by the act of 
striking and, of course, may be dis­
missed. If he has not served any 
notice contractually required, not 
only may he be dismissed but he may 
be sued for damages. This happens 
rarely, though the National Coal 
Board has sued strikers for damages 
for breaches of their contracts. 

In the United States, until the 
National Labor Relations Act, strikers 
could, of course, be dismissed at will. 
Thereafter, however, an employee 
participating in a lawful strike did 
not thereby sever his employment 
relationship. The employment rela­
tionship continues, in a state of sus­
pension analogous in many ways to 
its status under French law.7 

Postwar Legislation 
Postwar French legislation protect­

ing elected works committeemen and 
shop stewards opened a new era of 
job protection. The earlier reversal 
of the usual burden of proof in dam­
age suits under the law of "abus de 
droit" benefited only employees who 
were absent from their accustomed 
places of work, and therefore pre­
sumptively innocent of any offense 
that might warrant discipline. More­
over, up to this time, any, worker's con­
tract might be terminated, though 
possibly at the cost of damages. But 
the legislation of 1946 and 1958 re­
quired that an employer wishing to 
dismiss a shop steward or works com­
mitteeman had first to seek the con­
sent of the works committee. Failing 
this, he could appeal to the Govern­
ment Labor Inspector. Finally, he 
could go to the courts for judicial 
dissolution of the contract. The worker 

• See NLRB v. MacKay Radio and Tele­
graph Co., 304 U. S. 333 (1938). 

8 Civil Code, Art. 1142. 
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involved might be suspended at the 
time of commission of the alleged 
offense, but, after the legislation of 
1958, his contract was reinstated with 
full retroactive effect if and when 
the Labor Inspector denied permis­
sion to dismiss. Thus, for these spe­
cial categories of workers, not only 
was the usual burden of proof re­
versed, but the right of the employer 
to end the contractual relationship 
was itself impaired. 

The legislation left certain impor­
tant questions unanswered. French 
employers were perhaps more re­
luctant than their American counter­
parts to readmit to the place of work 
persons whom they had attempted to 
dismiss. Furthermore, French law 
forbids specific enforcement of an 
"obligation to do or not to do" ;8 

such can only be resolved by damages. 
Consequently, thus far the maximum 
remedy an unlawfully dismissed 
steward or committeeman can obtain 
is continuing wages, and procedurally 
it is sometimes difficult for him to get 
his case before the courts in such fashion 
as to get more than a lump sum damage 
award. Nevertheless, the break with the 
tradition that "contracts for the hire of 
services can be terminated at the will 
of either party" 9 is most significant. 

Collective Bargaining in France 
', French collective bargaining adds 
little1 either substantively or proc'~ 
dnrally to the protechUiiS providt;:d b:r 
law. The typical "just cause" provi­
sion cliaracteristic of Umted States 
collective agteemenrs is unknO\'\rn in 
cr_ance _The law does provide that 
most employers must establish writ­
ten work rules.10 The works com­
mittee must be consulted about them, 
but it has no authority to demand 
changes, inclusions, or deletions. The 

• Civil Code, Art. 1780. 
' 0 Labor Code, Book I, Art. 22:(a). 
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rules must be approved by the labor 
inspector, and the works committee 
may comment to him about them. 
However, generally his authority ex­
tends only to approving or disap­
proving them on the basis of legality. 
Work rules often contain disciplinary 
provisions, listing offenses and the 
discipline which results from their 
commission. These then become, in 
effect, a part of the individual work 
contract. But work rules are really 
not a part of the collective bargaining 
process, and are enforced, insofar as 
they may afford any protection to the 
worker, by court procedures. 

French collective agreements do 
universally have provisions asserting 
the right of employees to join and 
assist unions of their choice. These, 
however, are merely reaffirmations of 
the law, and violations are remedial 
by legal process as abusive dismissals. 
Conciliation, or grievance, procedures 
are obligatory in collective agree­
ments,11 but they are compulsorily 
applicable only to general grievances 
or questions of interpretation. Indi­
vidual grievances arising out of the 
contract of work, into which category 
dismissal cases fall, lie within the ex­
clusive jurisdiction of the labor courts. 
The typical agreement gives the worker, 
assisted by his shop steward, the right 
to be heard by the responsible man­
agement officer before final dismissal 
action is taken. Occasionally it is 
specified that the conciliation process, 
which involves representatives of em­
ployer associations and the upper hier­
archy of union officials, may hear 
individual cases voluntarily submitted, 
without, of course, depriving the labor 
courts of ultimate jurisdiction. In 
rare cases, usually involving public or 
quasi-public enterprises, bipartite 
Conseils de Disciplitne have been estab­
lished,12 but even these cannot de-

11 Law of 11 February 1950, Chap. II. 
12 For example, in the national collective 

agreements for the banks, agencies admin-
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prive the courts of final power. 
Voluntary binding arbitration of indi­
vidual grievances is unknown and 
probably illegal in France. 

Great Britain 
In Britain a very different situation 

obtains. Legally, after achievement 
of at least formal symmetry in the 
reciprocal relation with the passage 
of the statutes of 1867 and 1875, the 
status of employees vis a vis their 
employers has remained unchanged. 
Either party may terminate the em­
ployment relationship simply by 
complying with the terms of the indi­
vidual contract as to notice. Dis­
ciplinary offenses permit summary 
dismissal, subject only to possible 
suit for noncompliance with the notice 
provisions. The right to sue is recip­
rocal, and if there is no question of 
libel, slander, defamation, or the like, 
recovery is limited for either party, 
to a sum equal to wages for the period 
of notice. Furthermore, since collec­
tive agreements have no standing at 
law, except as evidence of trade cus­
tom in controversies over the sub­
stantive terms of employment contracts, 
whatever provisions there may be in 
collective agreements have no legal 
force. 

British collective agreements gen­
erally contain no parallel to Ameri­
can "just cause" provisions.. The 
substantive collective agreement spe­
cifically confers not even a moral 
obligation impairing management's 
unilateral power to end the employ­
ment contract. British "procedure 
agreements," designed to provide ma­
chinery for the settlement of indus­
trial disputes, make no distinctions 
between conflicts of right and con­
flicts of interest-indeed, they are best 
designed to negotiate changes in the 

istering social security, and, as an excep­
tional i~stance of purely private enterprises, 
the Pans department stores. 
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substantive terms of national agree-
. ments. But access to them is avail­
able for any kind of dispute, including, 
theoretically, a dispute over the equity 
of a disciplinary dismissal. Though 
they are purely bilateral, typically 
they envisage appeal to regional and 
national levels of employer associa­
tions and trade unions, so that en­
tities not immediate parties to individual 
grievances might consider more than 
merely the legal and contractual rights 
involved. 

However, the procedure agreement 
really provides no protection of im­
portance to employees threatened 
with arbitrary dismissal. First, any 
action taken is purely advisory and 
has no binding force. Second, and 
much more important, individual dis­
missal cases are very rarely carried 
through the procedure. 

I have examined records of Na­
tional Joint Councils in three indus­
tries in which dismissals are at least 
occasionally submitted and have made 
some further investigation into the 
approaches taken. These industries 
are construction, retail and wholesale 
trade, and iron and steel. This ex­
amination was perhaps more enlight­
ening than if no examples at all had 
been available. 

In both construction and trade, the 
established employer principle is to 
avoid giving any reason for dismissal. 
If the employer simply dismisses a 
worker with proper notice, or pay in 
lieu of notice, the matter never gets 
into the machinery of the Joint Council. 
If, however, the employer alleges "in­
dustrial misconduct," summarily dis­
missing the worker, his case may get 
into the procedure. If it does, and if 
the employer does not sustain the 
allegation, the recommendation of the 
Joint Council is the payment of back 
wages to the date of the award, plus 

13 See various issues, Amalgamated En­
gineering Union Journal, proceedings of the 
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additional pay in lieu of contractual 
notice. It is always assumed that 
a resumption of the employer-employee 
relationship is intolerable, so that re­
instatement is never recommended. 

Arbitration 
In the trades, though not in con­

struction, the last step in the pro­
cedure is "arbitration," though the 
award has no binding effect-indeed 
the union specifically reserves the 
right to strike against an award. 
Arbitrators follow the general policies 
described above, though I did find 
one case in which an arbitrator recom­
mended reinstatement of an employee 
at a less responsible position than that 
from which he had been dismissed. 
Arbitration is also provided for in the 
iron and steel procedure. According 
to the Assistant General Secretary of 
the union, no dismissal case within 
his memory had gone to arbitration. 
One exceptional case was mentioned 
of reinstatement accomplished by 
recommendation of the National Joint 
Council. However, not only was this 
exceptional in the industry, but the 
industry itself is exceptional in being 
much more job-centered and with a 
management much less defensive about 
its prerogatives than most of British 
industry. 

Both British management and most 
of the officialdom of British trade 
unions are strongly insistent that dis­
ciplinary policy is a management 
function with which trade unions will 
not generally interfere. The excep­
tion to this general statement is the 
vigorous reaction that alleged "victim­
ization"-dismissal for reasons of union 
activity-always will provoke in the 
trade union movement. Such cases 
are indeed likely to be entered into 
the agreed procedures/3 and to pro­
voke sharp local reaction. 

Central Conference at York, for example, 
March, 1962, p. 75, "Portsmouth Reference." 
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Despite these protestations, the in­
vestigator of British industrial rela­
tions quickly becomes aware that 
disciplinary suspension and dismissal 
is an extraordinarily sensitive area. 
Examination of the reports of con­
ciliators to the Ministry of Labour, 
reports from which official strike 
statistics are compiled, for the year 
1958 disclosed large numbers of strikes 
ov~r disciplinary dismissal iss1:1es. 
Published data for 19'59 and 1960 hke­
wise show considerable unrest origi-

14 I · nating from these problems. t ts 
quickly apparent that, though formal 
institutions and arrangements to test 
the equity of disciplinary sepa~ations 
and to give the worker some kmd of 
vested protection against arbitrary 
managerial action generally do. ~ot 
exist, British workers and the Bntlsh 
industrial culture partake of the same 
values which have produced these 
formal arrangements in other countries. 

It is well known that much of the 
content of the rules of industrial be­
havior in Britain is incorporated in 
custom and unwritten understandings 
rather than in formal institutions. 
Despite the assertions from both unions 
and management that discipline re­
mains largely an unimpaired mana­
gerial prerogative, it is probably true 
that accepted codes in industry pre­
vent an employer from lightly under­
taking discipline. Should he do so, 
he may well be faced with a shop 
steward or informal committee saying 
in one of the many British accents : 
"We're not having that"-and often 
they don't. Though reinstatement is 
rarely achieved in the formal processes, 
it sometimes happens as a result of 
"unofficial" action.15 

"See Ministry of Labour Gazette, May, 
1960, p. 182 and following, and May, 1961, 
p. 18'5 and following. In each of the two 
years, numbers of the "principal stoppages" 
listed are over dismissal issues. In addition, 
in the statistical analysis of causes, it is 
apparent that many strikes are over disci-
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Indeed, after some observation, I 
concluded that in many British in­
dustrial establishments management 
was more reluctant to invoke disci­
plinary action than is the case in the 
United States, and certainly more so 
than in France. Many British man­
agers, when interviewed, frankly re­
ported that they saved disciplinary 
cases for separation at the time of a 
reduction in force. British practice 
also lacks well-established formal rules 
for order of separation in such cases. 

It seems clear that in Britain and 
France, as in the United States, in­
stitutions are developing which re­
move from management the unilateral 
power to decide who shall hold a job. 
The notion is inherent in all three 
societies, expressed most clearly in the 
"just cause" clause of the United 
States collective agreement, that while 
a worker may waive his equity by his 
own misconduct, he ought not to be 
deprived of it by an arbitrary act of the 
employer. The concept is well de­
veloped that the job is not the em­
ployer's to take away as it was given. 
Rather, it belongs to the employee, 
so long as it exists at all, until he 
abandons it voluntarily or by a demon­
strable breach of understood rules. 

Tradition and Culture 
Shape Institutions 

The· developing institutions which 
express this notion, however, are 
shaped by the traditions and culture 
of the particular country. In . the 
United States we have maintained the 
classical tradition with respect to 
unorganized workers, for whom no 
effective job protection is provided. 
But that American workers seek this 

plinary issues, though they are not clearly 
separable from strikes over separation for 
other reasons. 

"' The evidence for occasional reinstate­
ment is contained in the author's interview 
notes and his notes on conciliators' reports 
for 1958. 
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goal is indicated by its universal 
expression in collective agreements. 
And the American collective agree­
ment represents, of the three countries 
here examined, the most forthright 
abandonment of nineteenth-century 
views about control over incumbency 
in jobs. The typical agreement pre­
sumes a continuing right to employ­
ment so long as a job exists, unless 
the right to the job is waived by some 
act or some quality of incapacity by 
the individual. Further, generally 
speaking, proof that the employee has 
abandoned his right rests with the 
employer. And, via the collective 
agreement, the classical rules of 
mutuality, reciprocity, prohibition of 
specific performance on the employer, 
and the rest, have disappeared. 

We do have certain analogues to 
the French protections for special 
classes of workers or special categories 
of acts which may not legally serve 
as cause for dismissal-workers pro­
tected under the provisions of the 
Labor Management Relations Act or 
state FEPC laws. Here we have 
gone beyond the French precedent 
in providing for enforceable reinstate­
ment of workers illegally dismissed. 
But, generally, effective protection in 
the United States depends upon the 
collective agreement; the unorganized 
worker remains in the traditional 
status of dependence upon his em­
ployer, while the organized worker 
has succeeded in establishing his right 
to employment. 

In France, on the other hand, the 
notion of some kind of right to con­
tinued employment is rather older 
than in the United States. And, in 
France, it has developed as a gen­
eralized notion, that is, it does not 
depend upon the collective agreement, 

•• See Ministry of Labo·ur, Security and 
Change, London, Her Majesty's Stationery 
Office, 1961. It is believed that in an 
attempt to generalize, this study, except as 
to nationalized industries, has given an 
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but applies to all workers. Originally, 
the right to protection against arbitrary 
or malicious dismissal derived from 
the doctrine, applicable to many kinds 
of relationships, that wrong might be 
done even in the exercise of a right. 
In modem times, the development of 
this doctrine in labor relations has 
begun to achieve a distinctive character 
in that for some kinds of workers the 
presumption exists that they are in­
nocent of a charged offense-the burden 
of proof applicable in other kinds of 
cases is reversed. But, while in France 
the right to continued employment 
is recognized at law for all employees, 
organized or not, French jurisprudence 
has not yet been able to overcome 
its reluctance to force reinstatement, 
though for shop stewards and works 
committeemen it seems on the very 
brink. Damages are still, generally, 
the only sanction, and, for industrial 
workers, damage awards are still 
typically small. 

In Britain, security against arbitrary 
discipline rests upon the traditional 
and informal group solidarity of 
British industrial workers. In many 
situations, the deeply imbedded sense 
of job ownership together with the 
tradition of group action seems to 
have wrested from some British em­
ployers greater control over job in­
cumbency than in the other two 
countries.16 It is sometimes said in 
the United States that collective bar­
gaining, with its traditional grievance 
procedure, assures the employer of 
some locus of responsibility and of 
reasonable test of his rights. The 
contrast with many British plants, in 
which employers have lost more of 
the power to discipline than in their 
United States counterparts, attests to 
the validity of this observation. 

overemphasized impression of orderliness 
and rule in the selection of employees to 
be laid off-even though to an American 
it may seem even here to be beset with 
uncertainty. 
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But in all three countries-in the 
United States as the practice of col­
lective bargaining in its accustomed 
patterns grows, in France as juris­
prudence and law accommodate them­
selves to industrial civilization, and 
in Britain as group solidarity and 
sense of job ownership enforce in­
formal codes-control over job in-

cumbency by the employer consistent 
with nineteenth-century contractual 
notions is gradually being replaced 
by institutions which express the idea 
of a continuing right to employment 
in a job or family of jobs in which 
an equity has been earned. 

[The End] 

Panel Discussion 

on 

"Industrialism and Industrial M II 
an 

Russell A. Smith, Chairman 
University of Michigan 

M y PARTICIPATION in this 
particular session can be at­

tributed, I think, to an act of indis­
cretion on my part. As it happens, 
our distinguished President, Charles 
Myers, and I have had the personal 
good fortune (at least from my point 
of view) of mutual association as 
public members of the Presidential 
Railroad Commission. In the course 
of our numerous social discourses, I 
had occasion to inquire concerning 
the "Inter-University Project" de­
scribed in the appendix to Industrial­
ism and Industrial Man, and concerning 
"the book" itself. I wondered what 
kind of genius has enabled his group, 
together with their other associates, 
to publish as they have published, in 
both volume and quality. I quote 
from the Appendix to the volume 
Industrialism and Industrial Man : 

"In its first five years of existence, 
the Inter-University Study has spon-
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sored over forty projects involving 
work in thirty-five countries. A total 
of seventy-eight persons of eleven 
different nationalities have been in­
volved in some phase of the research. 
Those associated with the Inter­
University Study have published 
twelve books, and a Reprint Series 
contains twenty-one articles. A num­
ber of other articles have also ap­
peared; an additional fourteen books 
are in the press or in manuscript; and 
several other projects are at the re­
search and writing stages .... " 

My inquiries of Dr. Myers led him 
to disclose something of the nature of 
the so-called Inter-University Study, 
its methodology, and the tentative 
conclusions of the authors of "the 
book." I happen to be a lawyer, not 
a labor economist, so I was interested 
in finding out, among other things, 
whether the group and the authors 
had accorded "the law" concerning 
industrial relations ·and basic legal 
institutions a proper place in the 
spectrum of their research and thought. 
From what he told me, I gathered 
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the distinct impression-which I 
feared would be the case-since the 
principals in the group are all labor 
economists-that they ·considered the 
law to be a matter of something less 
than fundamental importance in de­
scribing and evaluating the different 
industrial systems which they sur­
veyed. I expressed shock and dismay, 
more or less facetiously, whereupon 
Dr. Myers said he thought my views 
should be given a hearing. Later, 
when I received the formal invitation 
to participate in this session, I found 
I was to be chairman. 

I consider that the chairman's role, 
in accordance with the prevailing 
"law" concerning such matters, is to 
introduce people, not to say much. 
Hence, I am relieved of the necessity 
to develop fully any reactions I may 
have concerning "the book's" virtues 
or failures. However, I will say a 
very few words, now that I have 
finally read Industrialism and Industrial 
Man, the Appendix describing the 
project, and have noted the list of 
publications which has resulted from 
it thus far. I emerge with a set of 
impressions, reactions and questions. 

('1) I am constrained to express my 
amazement at the awesome propor­
tions of the Inter-University project. 
Its dimensions are really staggering, 
encompassing as they do, much of 
the world. The highly industrialized, 
the newly industrializing and the un­
derdeveloped countries are all included, 
or at least a substantial sample of 
them. The conception, design and 
execution of the project required bold, 
imaginative and perceptive planning 
and thought, organizational skill of 
the highest order and the ability to 
translate plans into action in circum­
stances which must often have in­
volved tremendous expenditures of 
energy. Certainly, this must be one 
of the most massive and sweeping 
research and educational programs in 
industrial relations history. 
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(2) I must also express my ad­
miration for the literary qualities of 
"the book," Industrialism and Indus­
trial Man. I doubt that even the more 
articulate lawyers could do better! 
The writing is pungent, yet precise; 
colorful, yet communicative. Four 
persons are designated as authors, 
and one must presume each of them 
actively participated in the writing. 
In a collaborative undertaking of this 
kind it is not unusual to find evidence 
that the several authors each wrote 
some assigned segment of the tota~ 
product. This work, however, has 
continuity of style and an even flow 
in the development of the argument. 
I can only conclude that the authors 
did, in fact, jointly write the book. 
How they could achieve this, I do not 
know. I think I was told that much 
of the work was done in sessions held 
at Clark Kerr's California residence 
on the patio overlooking the enchant­
ing scenery of Berkeley and the bay 
area. Perhaps this congenial setting 
contributed to the ability of the au­
thors to harmonize their efforts and 
to develop the broad vistas which 
their work involves. 

"Inherent Logic of Industrialism" 
(3) To turn to substantive matters, 

I judge that .what the authors refer 
to as the "inherent logic of industrial­
ism" will, in their view, because of 
certain "universals", tend on the 
whole, as the world inevitably seeks 
to industrialize, to redound to the total 
good of mankind in terms of not only 
of the standard of living but other­
wise. There will be a reduction in 
the frictions which inhere in different 
political and social ideologies, and a 
general elevation of education, skills 
and culture. Thus, the tentative judg­
ments of the authors, as reflected in 
Industrialism and Industrial Man, are 
replete with a kind of "glow of 
industrialism". Industrialization, with 
its indispensable base in technological 
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progress, tends "to raise substantially 
and progressively the average levels 
of skills and responsibilities of a work 
force," 1 tends, in its later stages, to 
reduce "the discontent of workers," 2 

"tends to create an increasing level of 
general education for all citizens," 3 

places a "high value" on education, 
produces ''an open community en­
couraging occupational and geographic 
mobility and social mobility," 4 is 
flexible and competitive" and "against 
tradition and status based upon 
family, class, religion, race, or caste," 5 

conduces toward "realism" with at­
tendant subordination of ideological 
differences,6 tends to substitute "bu­
reaucratic gamesmanship" for "class 
war" 7 and will provide a "great new 
freedom" for the individual as he 
realizes the product of increased 
leisure, which will make this ''the 
happy hunting ground for the inde­
·pendent spirit." 8 In this great new 
order, "the world will be for the first 
time a totally literate world" in an 
"organizational society" peopled, how­
ever, not by "organization men." 

These observations and predictions, 
if sound, should give us more confi­
dence in the future than most of us, 
perhaps, now have. They seem to 
derive from an analysis of the in­
trinsic and universal characteristics 
of industrial enterprise, irrespective 
of the political, legal or other aspects 
of the particular society. The analy­
sis is naturally that of the labor 
economist, primarily. 

I do not attempt to pass judgment 
on the validity of these propositions, 
although I really wonder, for ex­
ample, whether, as technology pro­
gresses, "average skills" will tend to 
increase. Given the validity of the 

1 Industrialism and Industrial Man, p. 29. 
• See footnote 1, at p. 30. 
• See footnote 1, at p. 37. 
• See footnote 1, at p. 43. 
• See footnote 1, at p. 43. 
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authors' judgments or assertions, the 
question I would raise is whether this 
"logic of industrialism" takes suffi­
cient account of the effect of divergent 
societal factors, which the authors 
recognize exist, such as "distinctive 
cultural and economic settings,'' and, 
I would add, distinctive legal orders 
and values. Perhaps other members 
of our panel will have similar questions. 

(4) My concern with the project, 
expressed as I indicated earlier more 
or less in jest, was that the ''team" 
involved in the project included no 
lawyers and, as I had gathered from 
conversations with Charles Myers, 
paid little heed to legal structure and 
institutions. Naturally, it seemed to 
me that some member of my profes­
sion should have been present with 
the group on their world-wide pere­
grinations, not only to enjoy the per­
sonal educational dividends of such 
travel, but also to see that the study 
included appropriate attention to the 
role of government and the law in 
the industrializing process. I still 
think a lawyer should have been in­
cluded. On the other hand, I find 
on reading "the book" that our au­
thors cannot be accused of disregarding 
entirely the impact and role of law. 

The book is replete with references 
to the "web of rules" which both 
surrounds and is produced by the 
process of industrializing. Indeed, the 
"web of rules" is recognized as one 
of the "universals." 9 The authors 
describe how these rules are prescribed 
under the five types of regimes of 
"elites" "who customarily and vari­
ously take the leadership of the in­
dustrialization process." 10 and they 
make the point that ''the very idea 
of a rule and a complex set of related 

• See footnote 1, at p. 282. 
1 See footnote 1, at p. 292. 
8 See footnote 1, at p. 295. 
• See footnote 1, at p. 264. 
10 See footnote 1, at pp. 50, 240-243. 
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rules at the work place is itself a 
part of the process of economic de­
velopment." 11 

The deficiency of the authors' views 
of the role of the law if there be one 
l~es perhaps in their implicit assump~ 
tlon that the law and legal institu­
t!ons of a particular country have 
httle separable impact on the indus­
trializing process, are readily changed 
to .fit. ~he needs and concepts of the 
preva1hng order, whatever it is and 
serve simply as necessary but' con­
veniently adaptable instruments to 
enable government, management and 
workers to achieve in orderly fashion 
goals and programs motivated and in­
fluenced by more fundamental con­
siderations. This view of the law is 
probably characteristic of most social 
scientists. Naturally, we of the legal 
profession think something more 
fundamental is involved, and that the 
legal heritage of a country, the law­
making process, the philosophy of its 
legal system and its postulates con­
cerning such things as civil liberties, 
due process and property rights are 
am?ng t~e basic forces operating in a 
soc1ety m any of its evolutionary 
phases. This thesis I will not develop 
further, at least at this time. More­
over, I hope the authors will not ask 
me to state on this occasion exactly 
how this view, if accepted, might 
have changed the model of their study 
or the conclusions they have reached. 
This would take more time than is 
available, even if I were prepared to 
attempt answers to such questions. I 
simply express here a tentative re­
action for what it may be worth. 
Pe~haps sociologists, psychologists, his­
tonans and others concerned with in­
dustrial relations may likewise feel 
that their particular disciplines have 
been somewhat slighted. 

(5) Nonetheless, I am sure that 
Industrialism and Industrial Man 1s a 

uSee footnote ·1, at p. 243. 
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contribution of major significance in the 
a11;alysis of the industrializing process, 
w1th which the nations of the world 
are greatly concerned. I am sure this 
must be the general consensus. Hav­
ing spoken more than I should have 
as chairman of this session, I turn 
now to those assigned to speak, and 
who can do so with more authority. 

Frederick Harbison - Princeton Uni­
versity and Charles A. Myers -
Massachusetts Institute of Technology 

AS TWO of the four co-authors of 
the book, Industrialism and Indus­

trial Man, we can speak for our as­
sociates in saying that we appreciate 
the critical and constructive com­
ments which have been made by the 
other members of the panel in this 
session. This book was not intended 
to be the "last word" on the complex 
relationships between labor and man­
agement in economic development. 
Rather, it was seen by us as an at­
tempt, t_o sum. up and generalize upon 
the 1mtlal senes of country and cross­
cut (topical) research studies which 
constituted the Inter-University Study 
of Labor Problems in Economic De­
~elopment up to that time. We thought 
1t was more useful to generalize at 
this poi~t, as a means of suggesting 
further hnes of research and of stimu­
lating reflection upon a different ap­
proach to research in industrial 
relations. The comments here suggest 
that we have succeeded at least in part. 

The typology of "industrializing 
elites," which is a central theme of 
the book, has come under particular 
attention in these comments and in 
other critical reviews. But this typology 
should be seen in perspective. Our 
appr:oach emphasized three aspects 
of labor problems in economic develop­
ment; ( 1) the "universals" required 
by the process of industrialization 

' 
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which we discussed in terms of "the 
logic of industrialization; (2) the "re­
lated," which we discussed in terms 
of five "ideal types" of industrializing 
elites, recognizing that any particular 
country represents a mixture of several 
types and different stages of indus­
trialization, and (3) the "unique" 
features of a given country's indus­
trialization, resulting from cultural 
factors and economic constraints fac­
ing that country. If these points were 
not fully understood in our original 
book, we hope they will be somewhat 
clearer in a revised and condensed 
version which is to be published late 
this year by Oxford University Press. 

We would, however, insist that our 
typology of industrializing elites has 
been helpful to us (and to others with 
whom we have discussed our approach 
in seminars in a number of countries) 
in explaining the central differences 
between countries at different stages 
of economic development. Any gen­
eralization is bound to be an abstract 
from reality, but in understanding 
labor and management problems in 
Japan, for example, as contrasted with 
Egypt, our typology seems to us more 
useful than any other conceptual type 
of comparative analysis. 

Finally, we should mention that 
our present research is directed toward 
one important area suggested by our 
fram(;!work for understanding indus­
trialization. Investment in human 
resources, particularly in high-level 
manpower, is an important require­
ment for successful industrialization. 
Our present studies concentrate on the 
relationship between the development of 
human resources and the educational 
system, both formal and informal. 
This will also involve us in a con­
sideration of appropriate strategies 
for human resource development, in­
cluding changes in the formal educa-

1 Solomon B. Levine, "Our Future Indus­
trial Society: A Global Vision," Industrial 
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tional system, the role of educational 
administration and the nature of 
student movements. 

Solomon B. Levine-University of Illinois 

I NASMUCH AS this work has al­
ready been subjected to extensive 

critical review (including my own 1), 

to proceed further in this vein merely 
would be delving into particulars 
which the authors did not intend to 
develop in their "interim" report. 
Instead, I would like to raise the 
question of "where do we go from 
here?" Can we find in this volume 
directions for fruitful research efforts 
which will relate emergent patterns 
of industrial relations to certain proc­
esses of economic development? Rather 
than debate whether the blueprints 
of future industrial society presented 
has merit, or whether the concepts 
offered are sufficiently clear, or whether 
the approach suggested is consistent 
and analytical, I am more inclined to 
explore what we can do as reseachers 
in the industrial relations field with 
the hypotheses that have been put 
forth. I make this suggestion in the 
belief that, whatever defects Indus­
trialism and Industrial Man may con­
tain (and I believe there are a number 
of serious ones), nonetheless, it has 
been one of the most serious attempts 
-at least since the IRRA was estab­
lished-to provide the labor field with 
a unifying theme and to generate a 
"discipline" of industrial relations. As 
such, its hypotheses deserve the center 
of attention in empirical and theoretical 
research. 

As I interpret the central problem 
dealt with, fundamentally it concerns 
the shifts of power configurations in 
societies in the process of indus­
trialization. For the purpose of ap-

and Labor Relations Review, Vol. 14, No. 4, 
July, 1961, pp. 548-55. 

579 



proaching and defining this problem, 
the authors appear fundamentally 
correct in their attempt to construct 
a typology of power configurations 
through the device of industrializing 
elites. This is a methodological 
matter, for there is a need to develop 
starting points from which to trace 
and explain power shifts as indus­
trialization proceeds. Many have 
expressed doubts about the usefulness 
of the particular typology the authors 
have constructed, but for research 
purposes the contribution in this re­
gard has been to focus attention upon 
the need to construct typologies. It 
is reasonably clear that in different 
settings of emerging industrialization, 
the power configurations do vary, as 
the authors suggest, and cover a 
wider range of possibilities than the 
"traditionalists" had pictured. Ob­
viously, then, here is an important 
area for research to build upon. The 
typological model offered is admittedly 
a rough one grounded in impression­
istic interpretations of history. Much 
needs to be done not only to identify 
the characteristics of initial indus­
trializing elites but also to explain 
why different elites emerged at a 
given stage in history to undertake 
virtually the same decisions that 
propel industrialization. 

Beyond this task for research lies 
the testing of the authors' chief 
hypothesis: that regardless of the 
initial power configuration which 
emerges in the early stages of indus­
trialization, all power configurations 
eventually will converge under the 
impress of a common value system 
that industrialization imposes upon 
any society however diverse in cultural 
heritage. This is a bold assertion, 

• Harold D. Lasswell and Abraham Kap­
lan, Power and Society: A Framework for 
Political Inquiry, Yale University Press, 
New Haven, p. 75. 

• See Murray Edelman, "Concepts of 
Power," in Power in Industrial Relations: 
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which, while not new, is perhaps as 
definitively stated in Industrialism and 
Industrial Man as anywhere (includ­
ing Marx and Mayo). It raises a 
number of major research questions, 
of which I would like to mention only 
three. 

First, it suggests that power neces­
sarily shifts as value systems change 
and vice versa. This proposition re­
quires verification beyond what the 
study has offered. Granted for the 
moment that, compared to the pre­
industrial society, industrialization 
requires new valuations (the "logic" 
of industrialism), there is a need to 
ascertain whether in fact power con­
figurations shift to reflect these values. 
If we define power as Lasswell and 
Kaplan do as "participation in the 
making of decisions" so that "G has 
power over H with respect to the 
values K if G participates in the mak­
ing of decisions affecting the K policies 
of H," 2 then we are called upon in 
research to determine whether K are 
some of the emerging values asso­
ciated with industrialization and also 
to determine who participates in deci­
sions that give these values greater 
or lesser effect compared to other 
values.3 This dynamic process calls 
for far more careful definitions of 
participation and far more intensive 
analysis of participation patterns than 
the books offers. It casts doubt about 
the formulation, for example, of the 
"glacial impact" of the labor move­
ment, which implies that little of the 
critical decision-making passes to 
organized labor. Indeed, the process 
of participation is a subtle one to 
grasp, but the study certainly has 
raised this as a vital concern for 
research. 

Its Use and Abuse. Proceedings of the 
Spring Meeting, May 2-3, 1958, Industrial 
Relations Research Association, (reprinted 
from the LABOR LAw JouRNAL, September, 
1958) pp. 623-28. 
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Related to the participation ques­
tion is the second area I wish to high­
light, the problem of conflict. In my 
view, this is an area which the book 
failed to exploit. The failure is due I 
believe to the great leap that the au­
thors make from the initial power 
configurations to the final depiction 
of power diffusion in the eventually 
fully industrialized society. There 
is a great lacuna in between, which 
has been partly shunted off in the 
proposition that labor "protest" peaks 
early in industrialization and then 
tapers off. Rather than deal with 
the conflict of values that industrializa­
tion produces, the authors deal with 
the institutions of government, man­
agement and labor, without giving 
full enough emphasis to the values 
that these various institutions embody. 
For example, in Japan, none of the 
major institutions gives primary heed 
to the value of mobility despite a 
relatively advanced stage of indus­
trialization; conflicts over this value 
exist both within each institutional­
ized group as well as among them. 
As I have mentioned, power is a use­
ful concept only with respect to specific 
values, so that conflict needs to be 
viewed in its total spectrum ranging 
over a wide variety of institutions. 
It is this process that needs to be 
studied with care to ascertain whether 
the values that the authors assert will 
dominate the industrialized society 
actually do emerge and with what 
strength. Just because labor "pro­
test" declines (also a proposition that 
needs fuller substantiation), this does 
mean that conflict subsides or is re­
duced in scale; for, as Charles A. 
Merriam has pointed out, "power is 
not strongest when used in violence 
but weakest." 4 In this light, in­
vestigation of conflict will elucidate 

• Charles E. Merriam, Political Power, 
McGraw-Hill Publishing Company, New 
York and London, 1934, pp. 178-9. 
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the earlier question of power configura­
tions and shifts in these configurations. 

Finally, much more needs to be 
done in research with one of the most 
useful suggestions the authors have 
made, that is, the "web of rule" con­
cept. To some extent-and certainly 
a substantial beginning-John Dunlop 
has provided a model for such work 
in his Industrial Relations Systems. 5 

The value of this idea lies not only 
in providing a basis for comparative 
analysis but also for the identification 
of value systems and power configura­
tions. In essence, the web of rule is 
another way of describing power re­
lationships in a society, so that as the 
web is transformed, it is indicative 
of the changing power structure. In 
turn, the transformation calls for the 
explanation of underlying chang_ing 
social, economic and technologtcal 
conditions. Here the industrial rela­
tions researcher needs to turn to his 
fellow social and behavioral scientists 
whose disciplines fortunately are 
maturing to a point where such 
analysis may be done with increasing 
effectiveness. 

To conclude, I am suggesting that 
the authors have set forth a number 
of critical areas as the core for in­
dustrial relations research. Among 
these are the identification of power 
configurations, the relationship be­
tween power and values, the process 
of conflict and the evolution of webs 
of rule. I do not mean to imply at all 
that research along these dimensions 
will yield findings to support their 
central contention that value systems 
will become more and more uniform 
throughout the industrializing world 
and that, even if they do, they will be 
reflected in similarly structured power 
configurations. This is what the re­
search will attempt to find out. In-

• John T. Dunlop, Industrial Relations Sys­
tems, Henry Holt and Company, New York, 
1958. 
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deed, I am more prepared to hypothesize 
that for long stretches of time, value 
systems will continue to have dif­
ferent admixtures and undergo differ­
ing transformations and that power 
configurations will be equally diverse. 
In spite of the deceptive uniformity 
that "pluralistic industrialism" im­
plies, it actually may be congenial to 
wide varieties of value and power 
combinations. We may in the end 
need a typology of industrialisms. 

William Gomberg 
University of Pennsylvania 

T HE LATE Professor Rauten­
strauch of Columbia's industrial 

engineering department once asked 
Professor Michael Pupin after whom 
the physics laboratories at Columbia 
are named, "How do you distinguish 
between a run of the mill physicist 
and a distinguished investigator?" 
His immediate reply was, "By the 
problems he chooses." 

Industrialism and Industrial Man is 
a return to the heroic tradition of 
19th Century social studies. It at­
tempts a synthesis of social develop­
ment in the grand manner of Michels, 
Mosca and Marx. Professor Neil 
Chamberlain in his review denigrates 
the approach of the author as a "latter 
day descendant" of the 19th Century 
German school of social history. We 
can at least say that this school of 
thought dealt with real problems. It 
did not permit purity of methodology 
to confine it to trivial problems. It 
did not use sledgehammers to kill 
cockroaches. 

Unwittingly perhaps the authors 
have given the impression of indus­
trialism that the modern day liberal 
churchman gives of the city of God 
and the many roads of getting there. 
As I read through the volume, I got 
the uneasy feeling that I was listening 
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to the tolerant churchgoer whose boast 
about his tolerance concealed his loss 
of faith in a godhead. The organized 
church has become so much a part 
of his social life that it is a shame to 
give it up. The dogma defining his 
faith has become meaningless because 
the dynamism has gone out of his 
religious fervor. Thus the tolerant 
churchman talks of there being many 
roads to heaven and "many rooms 
in my father's mansion," when he 
actually means it's all so unimportant. 

The end is defined as industrialism 
and five separate paths are described, 
two of which have survival value, the 
path of middle class development and the 
path of the revolutionary intellectuals. 

Industrialism standing of and by 
itself is meaningless and neuter. 
Quite clearly a common industrial 
technology imposes the same set of 
occupational divisions . on different 
cultures that an earlier agrarian tech­
nology had imposed upon its consti­
tuents. What was significant in the 
earlier agricultural eras was not the 
sameness of social organization but 
its variety. The technology of agri­
culture in 17th Century England was 
not much different from the technology 
the '17th Century Russia. Yet some­
how, the difference in human experi­
ence between the English farmer and 
the Russian serf was of much greater 
significance than the common tools 
and technology employed by them 
both. 

There is an implicit moral nihilism 
in this treatment which separates 
means from ends. A web of rules 
conceals as much as it defines. A 
concept that embraces every relation­
ship between slavery and citizenship 
explains so much that it explains 
nothing. One can almost hear Molo­
tov's reply to the question of how 
he felt about signing the Nazi-Soviet 
nonaggression pact: "Fascism? It's a 
matter of taste." Let me hasten to 
add, lest I be misunderstood, that I 
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do not believe that Clark Kerr, Charley 
Myers, Fiz Harbison or Jack Dunlop 
are indifferent to the moral overtones 
of what happens in the world. How­
ever, by making a neuter term like 
industrialism, the anchor of their sys­
tem, they become the victims of the 
illusion of a value-free sociology. 

It seems to me that a meaningful 
theory should enable the observer to 
predict and, yes, shape the kind of 
human experience that the population 
undergoing industrialization will ex­
perience. A vague concept of a web 
of anonymous rules just isn't good 
enough. Perhaps what is needed is 
an internationalization of Hoxie's 
concept of functional unions domesti­
cally to a classification of functional 
industrial relations systems embracing 
both management and labor organi­
zations internationally. 

The web of rules is defined as an 
explanatory principle. It is not good 
enough. In explaining everything it 
explains nothing. It's the differences 
between these roads to industrialism 
that are significant because they will 
shape not only the human experience 
en route but the very nature of the 
end itself. 

The authors are to be congratulated, 
however, on having tackled a problem 
worthy of their stature. It's a pleas­
ure to be able to read significant 
research preoccupied with significant 
problems, instead of these eternal 
searches in the bush and suburbs, de­
signed to permit the investigator to 
boast "Look Ma, I'm making like a 
physicist!" 

Joseph A. Raffaele 
Drexel Institute of Technology 

M y COMMENTS derive from 
experiences in Western Europe 

and the Soviet Union and with labor 
trainees from developing areas, both 
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of which have a bearing on recent 
interpretations of industrialism and 
industrial man. 

In Italy several years ago I began 
to tinker with some interview items 
in order to learn whether national 
character arid industrial relations 
could be associated on some sort of 
quantitative basis. With four labor 
movements and an extraordinary 
degree of cultural diversity, Italy 
prov~ded an excellent opportunity for 
such probing. L~1.ter I chose Denmark 
as a unit of comparison, because of 
the cultural homogeneity of that 
country and of a system of industrial 
relations which is almost the dia­
metric opposite of Italy. While na­
tional character is statistically an 
abstraction, its study in such a country 
as Denmark proved unusually illumi­
nating. In its initial .stages my investi­
gation was concerned with differences 
in the labor movement alone. It soon 
became apparent, however, that in 
order to make the comparisons mean­
ingful the analysis would have to be 
extended to the entire system of in­
dustrial relations. 

From the findings of this investi­
gation, which are to be published 
this summer, it became clear that the 
effect of national character on the 
forms taken by industrial relations 
is considerable. The problem was one 
of measuring this influence on a 
cross-country basis. After many tenta­
tive approaches, I found a useful 
benchmark in the comparative study 
of labor leadership. By this I do not 
mean either a formal analysis of the 
characteristics of leader elites or an 
informal travelogue in the manner 
of De Tocqueville. Nor were economic 
factors excluded. Rather, the aim 
was to observe the intricate pressures 
and counter-pressures affecting the 
behavior of labor leaders and to infer 
from these certain relationships be­
tween national character and social 
change. To cite an example, the atti-
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tude of the labor leader toward con­
flict is most significant when in· one 
country it is the spice of life and in 
another a mark of social failure. 

The validity of such an undertaking 
is predicated on the possibility of 
ferreting out authentic popular leaders. 
Labor leaders are not all trade union 
officials. They may be politicians, 
priests or social idealists, such as 
Danilo Dolci in the Mafia region of 
Sicily. Such leaders are symbols of 
national character and mirrors of the 
values and pressures within a society. 
The national differences they embody 
are unmistakable and striking. A 
Danish labor leader behaving like a 
Dane in the labor movement of Italy, 
and his Italian counterpart perform­
ing in like fashion in Denmark, would 
be equal absurdities. The problem 
that remains is to take systematic 
account of these differences. 

The method relies essentially on 
depth interviews with such leaders 
and with the people upon whose loy­
alty they depend. Three kinds of 
information were sought: (1) census 
information, including that on socio­
economic origins, occupational his­
tories, age, education and organizational 
affiliations; (2) value information, 
including what constitutes success 
and attitudes toward work and toward 
social conflict; ( 3) behavior informa­
tion, showing the subject's response 
to particular situations. 

I would be the first to grant the 
danger of misinterpreting the sub­
jective information obtained from 
such a survey. Events themselves, 
of course, are the result of subjective 
reactions, and sometimes of total mis­
conceptions. This is a complicating 
but inescapable fact about the nature 
of social reality. There is the peril, 
however, that the world pictured by 
a survey may in fact exist nowhere 
outside the drafting board of the 
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social scientist. Don Quixote's mis­
taking of windmills for giants did not 
protect him from the lance-shattering 
impact of those inflexible structures 
when he came to joust with them. 
Among the tasks of the social scien­
tist is that of determining the relative 
influence on events of both subjec­
tive impressions and external realities. 

The interviewer engaged in such a 
comparative study of industrial rela­
tions has two major aims. The first is 
to educe a maximum of candor and a 
minimum of self-imposed censorship. 
The second is to determine accurately 
what produces similarities and differ­
ences in the responses. Where inter­
preters have to be employed, a further 
complication is introduced. The inter­
preters' own peculiar biases and points 
of view may be injected into the 
situation, to the extent that a com­
parative study of industrial relations 
may degenerate into a comparative 
study of interpreters. 
· I may add here that I had hoped 

to broaden the basis of comparison 
so as to include the U. S. S. R. How­
ever, my investigations there met 
with enormous, though hardly sur­
prising problems. One is confronted 
in that country with a pathological 
antipathy toward American probing, 
in which the Russians see an intent 
to undermine beliefs that give mean­
ing to their lives. An investigation of 
Soviet national character meets with 
strong resistance, as though it were 
a deliberate attempt to uncover a 
national weakness. The Russians' 
traditional sense of inferiority, dating 
back to events before the Bolshevik 
revolution, asserts itself in a show 
of solidarity. For the American ob­
server sensitive to the characteristics 
of these people, the restraints imposed 
upon him are· galling and wearisome. 
The continual effort not to succumb 
to provocations which tempt him to 
be unduly critical, but rather to de­
velop a sustained empathy, forces 
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·him into a kind of limbo of suspended 
'animation which produces a consid­
erable strain.· A principal stumbling 
block to an empathic approach is the 
unrelenting hammering away at official 
truths in ·the U. S. S. R. To the 
investigator, individualistic responses 
are a sign of integrity, but by the in­
vestigated they appear to be consid­
ered a show of weakness. The American 
considers candor a means of rapport. 
The Russian reacts to it with confusion 
and suspicion. As a result the investi­
gator finds himself caught in a series 
of distorting images which make him 
wonder what is real and what is not. 

If material is successfully gathered, 
the goal of this kind of inquiry is to 
systematize the similarities and dif­
ferences of attitudes among labor 
leaders and to correlate them with 
particular patterns of industrial rela­
tions. In this way certain associations 
can be established between national 
character in general and social sys­
tems in particular, and these asso­
ciations can then become the basis 
for a comparison between countries. 

Before any sound conclusions can 
be reached, however, there remains 
the task of a massive accumulation 
of data on national character and in­
dustrial relations. Our orientation is 
still largely Anglo-Saxon and Nordic. 
We cannot presume to construct an 
international theory of industrial re­
lations without first obtaining more 
insight into Latin a.nd Slavic societies. 
Once data concerning them have been 
accumulated, computer technology 
can be employed to ascertain which 
aspects of natiol).al character h~ve the 
greatest effect on industrial relations. 
We shall then be able to determine 
whether the assumption that all sys­
tems tend to become increasingly 
similar is/ or is not valid. And we can 
also proceed with more confidence in 
accounting for the psychological dif­
ferences in populations. 
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In such an inquiry the correlation 
of single variables will not take us 
very far. It has been suggested, for 
example, that invidious social com­
parisons play a dominant national 
role which in turn affects the course 
of industrialization. But is the ob­
servation anything more than a tau­
tology? What is needed, rather, is a 
series of cultural variables upon which 
a mutliple correlation between the 
patterns of national character and of 
industrial relations can be based. 

The prospect of such a massive 
international study for research in 
industrial relations thus far has not 
been too encouraging. It has been 
too provincial, too parochial, too hap­
hazard and prima-donnaish. Labor 
economists have gone abroad, psy­
chologists remain the handmaid of 
personnel management, and sociolo­
gists either have gone their separate 
ways in the bush or prefer to stay 
in the suburbs. Meanwhile, publica­
tions on insignificant matters accum­
ulate on library shelves and clutter 
already laden desks in appalling num­
bers. To prevent total chaos, the 
gathering and sifting of information 
has to be made more efficient. With 
the drive toward industrialism now a 
world-wide phenomenon, the need is 
urgent for some sort of clearing house 
by means of .which rapidly accumu­
lating data can be integrated and 
made available for use. The small 
institution may not be able to per­
form such a role. While having the 
advantage of an eclectic point of view 
and no vested outlook, it lacks grad­
uate students as a source of cheap 
labor and hordes of foundation dollars 
to cover massive areas in entrepre­
neurial research. Perhaps a neutr~l 
ground organization such as the In­
dustrial Relations Research Associa­
tion could perform . this function. 
Somewhere, somehow, the job lll:USt 
be dc,me. 
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At the same time, there might be 
a shift in emphasis away from the 
current preoccupation with problems 
of management. Comparative labor 
problems of industrialization are no 
less real. It is apparent, for example, 
in our own society, with its longer 
life expectancy and its emphasis on 
production, that the aged tend to be­
come a peculiarly disfranchised class, 
and that poverty acquires a new 
grotesqueness-symbolized by the in­
creasing number of rootless and dis­
turbed children, by television antennas 
thronging the roofs of dilapidated 
houses, and by shiny automobiles in 
which relief packages are transported. 
By comparison, in a rural economy 
the poor have a certain dignity, the 
aged occupy a position of prestige, 
and children, however deprived, are 
noticeably more stable and happy. 
Clearly all of this is of primary sig­
nificance; yet there has been no com­
prehensive study of the poor for two 
decades. 

The point of view of the laborer 
has been neglected. There is a need 
for research into the laboring classes 
of countries in the process of indus­
trialization. One would suppose that 
major changes in popular opinion 
must occur at different stages of that 
process. What do laboring people 
conceive to be their role in society? 
What do they think of their employers 
and trade union officials, of work it­
self, of leisure? What is their notion 
of success? What, finally, are the 
causes of poverty among them, and 
which groups are its main victims? 
Research into these questions may 
lead to an examination of assumptions 
which are now in operation: for ex­
ample, the assumption that what ap­
pears unique is actually, at bottom, a 
representative of a genus or class of 
phenomena; the assumption that tech­
nology will eventually submerge all 
dissimilarities; and the paradoxical 
assumption that the urge to dominate 
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the environment and the desire for 
an easy life are both universal. Right 
or wrong, these assumptions underlie, 
and to a great extent dominate pro­
grams of international labor training 
which cannot but have a momentous 
influence on future events throughout 
the world. 

In such training, a swarm of politi­
cal, trade union and government or­
ganizations are proceeding in various 
ways to educate and train foreign 
labor and those who claim to be their 
representatives. In this activity, the 
American government is the world's 
largest spender. The per capita cost 
of many thousands of its trainees is 
estimated at approximately $9,000. 
In many instances without knowledge 
of their rutheless impact on sound 
rural cultures, these organizations 
seek to create men in their own 
image and to establish thereby a 
means of exerting their influence. 
Herein lies a singular characteristic 
of contemporary hot-house industrial­
ization: the structuring of labor 
forces under the manipulation of for­
eign organizations, which often com­
mand considerable resources. Their 
aim is frequently not education in 
the traditional sense but indoctrina­
tion and propaganda. Their major 
concern is not with creating jobs, 
preparing for jobs, or aiding in the 
process of development, but with con­
structing sympathetic political coteries. 

To this effort the American trade 
union federation, assisted by public 
funds, is making a major contribution. 
I am not sure, however, the federa­
tion has done much thinking in such 
programs beyond vague sentiment on 
the belief in trade unionism and anti­
communism. The emphasis of its 
programs on American trade union 
organization, coupled with the char­
acteristics of local labor forces may 
produce singular results. The pot­
pourri of American technical do-how, 
the political ambitions of those con-
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trolling immature local labor organi­
zations, and the characteristics of local 
cultures, may foster a totalitarian out­
look and destroy genuinely democratic 
processes. Despite the propaganda to 
the contrary, Western industrializa­
tion does not necessarily foster de­
mocracy. Nor is this effort acutely 
conscious of the ethical implications 
of such training, or concerned with 
preserving the satisfying aspects of 
indigenous cultures. The concentra­
tion of public funds on showing how 
to run a union meeting rather than 
on how to make complex decisions in 
development may defeat the purpose 
behind the effort to create strong 
labor organizations. For the outcome 
may be power blocs whose technical 
level does not rise much beyond table 
thumping. 

What developing areas need ur­
gently is a functional program which 
will create the manpower necessary 
for a specific plan. From the point of 
view of the developing country's. own 
interests, this means training techni­
cians equipped to solve problems in 
particular areas, who are optimistic 
about finding such solutions. Where 
resources are scarce and time pressing, 
such a goal ought to have priority. 
The controllers of the purse str~ngs, 
however, may not have the same point 
of view. In the words of a govern­
ment official, the primary purpose of 
education in the developing nations 
is to develop and maintain individual 
and national freedom. I suspect this 
has about the same ring to foreign 
nationals as to be told that the pri­
mary purpose of training is to develop 
communism. The reaction is likely 
to be suspicion. Such a statement 
implies that freedom is a material 
commodity, which can be transplanted 
to less industrialized cultures. The 
presumption appears to be that the 
transplanting of institutions will in­
sure freedom, whereas the opposite 
may occur. 
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Unless it can be redirected, what is 
the possible outcome of such inter­
national labor training? Labor organ­
izations may evolve whose members 
are not involved in the making of 
decisions and who have no occupa­
tional or idealistic orientation. One 
set of exploiters may be substituted 
for another. There is a likelihood of 
such an eventuality if the training 
given in this country amounts essen­
tially to an industrial relations "cook's 
tour" and that abroad to an instru­
ment for fostering the ambitions of 
non-Communists in control of pseudo­
labor organizations. 

A remedy may be found in the di­
version of funds away from individuals 
and organizations with a "worker 
education" philosophy in favor of the 
regular academic social science facul­
ties with knowledge of development 
processes. The focus of such training 
would be upon problems of the 
trainee's own country rather than the 
institutions of the trainor. I recog­
nize, of course, that vested interests 
make such a shift in priorities difficult. 

In the current universal drive to 
industrialize, a basic problem of coun­
tries with low living standards is that 
of increasing productivity in agricul­
ture and industry. The educational 
assistance which can be offered for 
this objective must take account of 
different levels of development, dif­
ferent problems, attitudes and social 
structures. Those at a beginning stage 
have problems of motivating the will 
to work, of fostering the belief that 
change is possible, of encouraging co­
operative zeal and of developing a 
spirit of inquiry in industrial processes. 
It is erroneous to suppose that a 
society of low economic development 
can be given sufficient incentive by 
simple exposure of its elite to methods 
of their counterparts in more complex 
societies. When such exposure oc­
curs too abruptly the learner may 
take refuge in skepticism, confusion 
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and resentment. If he applies literally 
the methods he has learned, he may 
meet with explosive consequences. 
Furthermore, though it ought to be 
obvious, the education program should 
vary according to the particular con­
ditions of the trainee's country. 

Such training programs cannot 
properly assume that technology can 
thrive only in the presence of cultural 
patterns similar to those of the United 
States or any other leading country. 

· A reasonable efficiency and cultural 
diversity may be quite compatible. 
Italy provides a clue on how to have 
the cake of industrialization and the 
consumption of individuality too. The 
model of New York with its tenden­
cies to commercialize and bestialize the 
human relationship may compete with 
that of Florence and its intensively 
satisfying human associations. If she 
muffs this opportunity, she will have 
lost the chance to make a unique con­
tribution to Western industrialization. 

It may be also a mistake to have 
the trainee go away convinced he 
must wreak havoc upon his own cul­
tural system. Nor, on the other hand, 
should the learning process blunt 
the spirit of protest. There is a danger 
of producing a kind of cultural di­
chotomy which freezes the trainee's 
effectiveness as a leader and prevents 
him from functioning. \tVhile con­
scious of Western methods, the trainee 
is likely to have been brought up under 
a paternalistic style of leadership. He 
cannot totally abandon this style with­
out producing serious cultural dislo­
cations. The training he receives may 
in fact teach him how such a style can 
be converted into authoritarianism 
once he comes face to face with con­
siderable difficulty. If he does not 
become a dichotomized impotent, he 
may become at least a tyrant. 

Some · guiding principles may be 
suggested for such training. First 
may be an awareness· by the instructor 
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of the morality of what he is doing. 
Second, local cultural patterns may 
possibly be .converted from a hin­
drance to an aid in development. There 
is no proof that the elimination of 
poverty comes out of one cultural 
package. Third, the educational ef­
fort should include the masses as well 
as the elite. The exclusive training 
of top managers with no concomi­
tant effort at the base may boomerang. 
It may produce an industrial relations 
system whose component parts are 
out of phase. Fourth, the instructor 
should be knowledgeable concerning 
the cultural environment of the trainee. 
It is advisable for him to begin his 
teaching with a joint exploration of 
the cultural and economic patterns of 
the trainee's country. . 

There exists also the possibility 
that the trainee may have some ques­
tion in his mind as to whether he 
might do better doing the Soviet 
Union instead of the United States. 
The question is a delicate one which 
calls for candid discussion. No mere 
dismissal with pat propaganda phrases 
will suffice. The instructor will be 
better equipped to handle the situa­
tion the more thorough his knowledge 
of the motivations behind the edu­
cational system of the U. S. S. R. 
and of the history of its industrial 
system. 

The instruction should arise out 
of particular problems as they are 
seen and described by the trainee 
himself, and out of a recognition of 
the environmental obstacles to the 
solution of these problems. Ideally, 
there should be worked out with the 
trainee a series of goals, based on 
the cultural and environmental peculi­
arities of his own region. He should 
be given sufficient historical perspective 
to be aware of alternative solutions 
to the problems he can expect to 
encounter. To accomplish so .com­
plicated an objective, the instructor 
must proceed by a combined process 
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of planning and improvisation. Fur_; 
thermore, he must not take for granted 
the degree of confidence the trainee 
can expect .from the masses of his 
own country. The problem of accep­
tability is more acute in Latin America 
than it is in Asia or Africa, where 
labor leadership arises out of nation­
alist movements and can take ad­
vantage of the energies of such or­
ganizations. It must be recognized 
that the trainee may not be fully 
representing the will of those he pur­
ports to represent, and there is always 
the peril of his alienating him further. 
There is ·also the possibility that 
trainees from regions where industrial 
development is under the control of· 
a central authority may feel a restraint 
upon their own freedom of expression 
of which the instructor is not aware. 

To conclude, there has always ex­
isted a minority of men in the world 
who have acted creatively instead of 
responding supinely to dominant ex­
ternal forces. Such creative individuals 
have imagined change in new and 
radical ways, and have proceeded to 
transform their conceptions into 
reality. So long as this potentiality 
of human character persists, there is 
no telling what new forms of indus­
trial order the future may hold. For 
this reason, the prevailing assump­
tions of technology, of which I spoke 
a moment ago, may perhaps be too 
deterministic. 

Bruce H. Millen-Brookings Institution. 

I AM at a disadvantage in that I 
have been asked to comment on a 

book which I read a year ago and 
have not picked up since. The au­
thors are at a disadvantage here in 
that those ideas which I found to be 
noteworthy have been assimilated 
and are part of my own thinking 
process, while the ideas with which 
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I disagree stand out in . relief and 
form. the basis of any critical com­
ments I have. This concentration on 
the negative borders on the unfair .. 

First of all, I disagree with the 
concept that there is an "inherent 
logic·. of industrialism" as outlined 
by the authors. If there is, and the 
final product is as described in the 
final chapter of the book, I for one 
would be tempted to opt for a return 
to tribalism. The picture drawn is 
a horrifying one. My .real objection, 
however, stems from the determin­
istic "set" to the book-a determinism 
which. seems to deny the role of 
people in the process of development. 

I feel that the authors have antici­
pate&-and here again it is the em­
phasis on the deterministic nature of 
economic development which is at 
the heart of the problem-a neces­
sary prerequisite before any of the 
things they discuss can take place. 
Prior to genuine economic develop­
ment a resolution of certain basic 
political issues must take place. Now, 
one of the more important political 
issues, that of colonialism, has been 
-or is in the process of being-re­
solved. The people for whom the 
development is to take place are now 
in control of this development. There 
remains, however, a host of political 
problems involving the development 
of a degree of political concensus 
which will provide a framework 
within which economic progress can 
be made. 

The authors, as well as others 
who have talked this afternoon, center 
their attention on the development 
of an industrial relations pattern and, 
quite naturally, relate the trade unions 
to this. There is a high degree of ir­
relevancy in these comments, because, 
as we all know, trade unions in most 
of the underdeveloped countries are 
part of a political force. The type 
of economy and the type of political 
milieu in which the unions operate 
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does not relate itself at this time to 
the development of a labor-manage­
ment relationship as we have grown 
to understand it. 

In the early part of the book, if I 
remember correctly, it is stated that 
trade unions do not make the major 
decisions concerned with development. 
This is certainly-true if we are talking 
about trade unionism in the United 
States. But, in those countries where 
the unions are part of a political 
complex and where they have politi­
cal influence as a consequence, it is 
quite likely that union leaders will 
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have considerable influence in deter­
mining the type of economy that is 
to develop, and they may be influ­
ential in a whole host of decisions 
influencing the basic institutions of 
the state. This fact must be taken 
into consideration by all of us. In a 
fluid political situation, during a 
period of rapid change, it is this op­
portunity to wield power across a 
broad range which draws most of the 
union leaders onto the path of "politi­
cal unionism" as contrasted to the 
path chosen in the United States. 

[The End] 
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