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PREFACE 

In keeping with the Association's traditional interests, the 
IRRA's Twenty-First Annual Meeting offered sessions dealing 
with union-management relations, the labor market, employee com
pensation and manpower policies. A session consisting of invited 
papers, presented by younger members of the profession, included 
these topics as well as discussions of organizational behavior. 

There were two unique features of the 1968 meetings. The 
Presidential Address by George P. Shultz received national pub
licity as the first major speech by the Secretary of Labor-Designate 
after the announcement of his appointment. His words were care
fully examined by all in order to detect possible policy directions 
of the new administration. His statements concerning wage-price 
guide posts anticipated by several weeks the official announcement 
on this subject by the Nixon administration. All IRRA members 
took special pride in the selection of their president as Secretary 
of Labor. 

A second session which created unusual interest was that de
voted to the "Government of Higher Education." In view of the 
timeliness of this topic, there was special significance in the paper 
by the country's most celebrated past university president, Clark 
Kerr, and subsequent discussion by two university chancellors, 
Allan Cartter and Edwin Young, and by one university president, 
John McConnell. It was a further source of pride that two had 
been former IRRA presidents and one a former Executive Board 
member. 

We are grateful for the excellent program arranged by George 
Shultz and for the unstinting work of Robert McKersie and his 
committee on local arrangements. To the authors go our thanks 
for their presentations and preparation of manuscripts for these 
Proceedings. As always a special debt of gratitude is owed Betty 
Gulesserian, not only for her work in connection with all aspects 
of the meeting but, especially, for her assistance in the preparation 
of this volume for publication. 

Madison, Wisconsin 

February 1, 1969 
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Gerald G. Somers, Editor 
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I 

PRESIDENTIAL ADDRESS 

PRIORITIES IN POLICY AND RESEARCH FOR 
INDUSTRIAL RELATIONS 

GEORGE P. SHULTZ 

Secretary of Labor 

After a birth of dubious origin and a tortured adolescence, the 
field of industrial relations has come of age. Knowledge derived 
from research increasingly contributes to the discussion and formula
tion of private and public policies. 

Scholars on the campus find professional counterparts in union, 
company and governmental circles. Although controversy may still 
be carried out in an adversary manner, there is wider agreement 
on the definition of problems and the techniques of analysis than 
when this Association was founded twenty-one years ago. Building 
on past efforts, we can grapple with current problems from a base 
of experience and with a sense of professional continuity. 

Our Association, in its conception, its membership and its Pro
ceedings epitomizes this march of professional effort. I address the 
Association today in this spirit, a spirit that seems appropriate for 
me as I contemplate coming responsibilities. 

I am the first President of the Association to be nominated for 
a Cabinet post and, of course, I have wondered if the members knew 
what they were doing when they elected me. At the least, I can 
assume you knew you were voting for a Republican and I compli
ment you on your good judgment in doing so! 

The field of industrial relations, in my view, is problem-based. 
It is not a discipline in itself but rather draws on many disciplines 
for theory and technique to understand and help solve the problems 
arising in the work place, the labor market and at the bargaining 
table. 

·what are the principal issues that currently command the atten
tion of policy-makers and academics in the field of industrial rela-

1 



2 INDUSTRIAL RELATIONS RESEARCH AssociATION 

tions? What do we know about them and what do we need to know 
further? 

First, in my judgment, are issues of race and employment. How 
can the large number of black citizens and others who have not 
shared in the bounty of America be brought more effectively into 
jobs that are useful to society and that have potential for personal 
and economic growth of the individual? 

Second are issues of prosperity without inflation and, in par
ticular for us, their relationship to collective bargaining and other 
forms of wage determination. How do we combine high employment 
and a stable price level with the freedom that is as essential an 
attribute of the American economic and social system? 

Third ate issues created by the wide diversity of interests among 
individuals and institutions and within institutions, a diversity under
going constant change, producing stress and sometimes conflict. 
How can legitimate diversity of interests be better recognized and 
conflict accommodated without disruption to the more general social 
and economic order? 

Fourth are issues of evaluation. Whether we are talking about 
governmental programs or the wide variety of private efforts to 
tackle important problems effectively, we need to assess continuously 
how well these efforts are working and what measures could be taken 
to make them more effective. 

RACE AND EMPLOYMENT 

The close relationship between policy issues and research is 
vividly illustrated by the dominant concern over questions of race 
and employment. Like other elements in American society, we gave 
scant attention to this question until recently. An examination of 
the Proceedings of the IRRA reveals that before 1966 it was vir
tually ignored at the annual meetings of this Association. I do not 
rattle this skeleton in order to admonish you (and myself) but merely 
to indicate that until the problem of race and employment became 
a burning policy issue, it enjoyed relatively low priority in the allo
cation of our research efforts. For many years, we were all content 
to quote the same venerable studies without being sensitive to the 
explosive changes in the world around us, changes with sharp mean
ing in the work place, the labor market, and at the bargaining table. 
Today, however, we all are keenly aware that, despite recent years 
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of sustained full employment, substantial numbers of black Americans, 
particularly those in the younger age categories, have not been 
brought into the mainstream of constructive work activity. 

Statistics on this point abound and I will not belabor it further 
except to underline the danger that the appalling unemployment 
experience of black teen-agers may be increasingly carried forward 
into their years as young adults. 

Our new appreciation of the problem of race and employment, 
and of the job problems of disadvantaged whites, Mexican Ameri
cans and others as well, clearly has forced us, as professionals, to 
assess the relevance of what we already know about the operation 
of labor market institutions, and to identify more precisely the ques
tions which require intensive examination. As is often the case, a 
concern over what we don't know provides a bridge between existing 
knowledge and the new intellectual terrain. 

First, we have learned that the maintenance of high levels of 
employment is a crucial variable in determining the success or failure 
of programs to expand the economic opportunities of members of 
disadvantaged groups. A high level of employment may not be a 
sufficient condition to insure the complete diffusion of economic 
opportunity, but it surely is a necessary condition. For many years, 
we have watched the unemployment and participation rates of black 
Americans fluctuate disproportionately with the unemployment rate 
of the economy as a whole. The evidence strongly indicates that, at 
least today, those at the end of the queue because of stark deficiencies 
in education and training, let alone discrimination, are unlikely to 
reach the personnel office unless there is a strong and sustained de
mand for labor. 

Second, we know that information systems play a critical role 
in the development of efficient labor markets. Innumerable studies 
have confirmed the fact that the most important sources of informa
tion about jobs are informal, consisting of friends, neighbors, or 
relatives. If Negroes are highly concentrated in ghetto areas and 
interact with others who are unemployed, this clearly implies that 
special measures-measures that tap into the grapevine-will have to 
be taken to expand the quantity and quality of labor market informa
tion available. The problem is rendered more acute by the fact that 
a large share of new jobs in metropolitan areas is located in the 
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suburban ring, which is separated from the ghetto by distance, cost, 
and culture. 

Third, our know ledge of human relations in the work place should 
alert us to the special problems involved in bringing large numbers 
of black workers into plants and offices from which they have here
tofore been excluded. Experience has already indicated that under 
these circumstances supervisors cannot conduct business as usual 
but, instead, must develop a new sensitivity to the causes and sig
nificance of different patterns of work group behavior. Moreover, 
one of the eternal verities of human relations-the importance of 
communication networks in the plant-takes on a renewed importance 
in the current period of adjustment, when differences in interest are 
often compounded by differences in rhetoric. And by now, we surely 
know that paternalism in one form or another cannot be used as an 
effective approach to personnel administration. What failed in the 
1930's and 1940's, under pressures for industrial democracy, will 
surely fail when applied to groups whose movement into new sectors 
of the labor market is part of a general drive for dignity and 
self -realization. 

Our interest in questions of race and employment has also 
helped to identify those areas where new knowledge and insights 
are necessary. We have long realized that hiring standards change 
significantly over different stages of the business cycle. But there 
has been little systematic effort to analyze the relationships between 
hiring standards and actual job requirements and, further, to extend 
this analysis to a consideration of possible job redesign. Certainly, 
experience with the programs initiated under the aegis of the Na
tional Alliance of Business and the Federal Government show that 
many people formerly excluded from employment by some tra
ditional hiring standards can perform quite acceptably on the job. 

Although recent public and private manpower programs have 
given primary attention to the recruitment and placement of large 
numbers of disadvantaged workers, this constitutes only the first 
stage of what will be a continuing process of development. Once 
these workers are on the job, what additional steps must be taken 
to permit and facilitate upgrading consistent with the long-run man
power requirements of the firm? To what extent do existing pro
motional channels incorporate traditional notions of progression 
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rather than the changing set of job relationships? In recent years, 
the significance of on-the-job training has been more fully appreciated, 
but we must still identify the techniques by which on-the-job training 
can be linked to institutional programs to meet the special problems 
of disadvantaged workers. 

Other questions arise which clearly will impinge upon collective 
bargaining. In the establishment of a system of "industrial juris
prudence," a variety of rules have been developed to insure equity 
in the work place. These include rules governing discipline, pro
bationary periods, bidding procedures, and seniority units, to name 
a few. As the nature of the labor force changes in the plant or 
industry, these rules are certain to come under new scrutiny. 

Research should help to identify the direction of changes, the 
problems that arise in developing and implementing new rules, and 
an understanding of the variables that make for success. One way 
of conducting such research at the work place is through the study 
committee technique. Experimental programs will greatly enhance 
the potential acceptance of new and novel approaches. When the 
parties have lived with such an experiment, they have a sounder 
basis for developing more permanent and timely adjustments. These 
are sensitive and volatile areas, and they can often be examined 
more openly and constructively in a study-committee atmosphere 
than in a moment of a crisis at a contract deadline. 

Last, the problem of race and employment poses difficult ques
tions of identifying the most effective incentives, or combination of 
incentives, to employer action in this area. Currently, public and 
private programs to expand the job opportunities of disadvantaged 
groups have embraced a wide array of incentives, including appeals 
to self-interest, precepts of social justice, and direct subsidies. Other 
incentives, such as the use of tax credits, have also been proposed. 
Doubtless, each of these incentives, whether of morals or materi
alism, has some role to play in moving forward an effective pro
gram. However, we still have a great deal to learn about how we 
can most effectively harness the creative capacities of the economic 
system to promote the widest possible distribution of job oppor
tunities. In the long haul, most jobs have come and undoubtedly 
will continue to come from businesses in the private sector, and our 

structure of incentives must incorporate this reality. 
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Prosperity, Stability and Freedom 

The importance of high levels of employment as a necessary 
condition for the solution of the problem of race and employment 
merely adds a new dimension to the perennial issue of maintaining 
prosperity without inflation. This problem embraces many con
siderations outside the normal work jurisdiction of the members 
of this Association. However, when we add collective bargaining 
and other forms of wage determination to the picture, the issue of 
prosperity and inflation presents a clear case where strong links 
must be forged between policy and research in industrial relations. 

Although new wage theories recur with the frequency of new 
baseball franchises, past research has helped to pierce some of the 
controversy and obscurity that have often characterized our dis
cussion of the relatiohships between employment levels and wage 
developments. Extensive work in the "Phillips Curve" tradition 
has demonstrated that there is a persistent inverse relationship 
between the rate of change of wage levels and unemployment levels. 
The slope and position of the curve may vary from country to country 
and over time, but the fact that there is such a relationship now 
seems incontrovertible. The problem is to shift the terms of this 
relationship so that lower levels of unemployment and a reasonably 
stable price level are mutually consistent goals. I will touch on 
three methods of doing so, involving approaches to labor manage
ment, manpower policies, and efforts in the work place to raise 
productivity. 

We know that behind the Phillips Curve there is a complex set 
of institutional and market factors linking together the wage settle
ments in particular firms or industries with changes in other eco
nomic variables. Certain key bargains may establish "orbits of 
coercive comparison" which have an important impact on the ex
pectations of workers, if not on the actual course of events. But 
additional research has shown that the tendency towards uniformity 
of wage increases generated by the pattern-setters is pulled in two 
directions by other economic considerations. On the one hand, 
variations from the pattern are likely to arise as you move away from 
the pattern-setter and special product market factors become con

sequential. On the other hand, with low levels of unemployment, 
the inter-industry wage dispersion generally is reduced, indicating 
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that the pressures for uniformity in wage increases tend to over
whelm the pressures for diversity engendered by differential market 
factors. There is the clear implication that diversity in wage changes 
will be maintained to the extent that the structure of bargaining 
recognizes differences in market conditions between industries, but 
that sustained full employment narrows the discretion of the parties. 

All of this implies that the American economy is much too 
complex and market forces much too powerful for the application 
of a simple wage-price guideline. I have written and spoken on 
the use of such a guideline enough so that I need not elaborate 
again my negative views on that subject. Further, the experience 
of other countries, which is mixed at best, does not seem transfer
able to our decentralized system for wage and price setting. Although 
our attention may be fixed on General Motors and U.S. Steel. we 
should not ignore the fact that there are thousands of situations 
in which union and management negotiators carry out their tasks 
removed from the analyst's eyes but with a major cumulative effect 
upon the course of events. Moreover, the relatively rapid rise of 
the wages of non-union workers during periods of high employment 
attests to the basic power of labor market forces. 

There are, however, two critical lessons to be learned from our 
wage-price experience of recent years. First is the importance of 
competitive checks in controlling the movements of wages and prices. 
Perhaps the most striking example is steel. For ten to fifteen years 
following World Vvar II, insatiable demand for this product was 
accompanied by rapidly rising prices-and wages. In the last ten 
years, however, substitute products and imports have brought severe 
competition to the domestic industry, and price and wage behavior 
has been in sharp contrast to the earlier period. Without these 
competitive checks, neither the pleas nor the threats of government 

officials would have stemmed the rising tide. 

The second lesson is the need for consultative processes and 

hard efforts for exposition of government policies and for under

standing of the problems of private decision-makers. The techniques 

of listening have been unduly neglected in recent years. The problem 

of designing the forms and procedures to be used for consultation, 
exposition, and listening and relating them to the process of wage 

determination constitutes a question for research that makes the 
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concept of "political economy" more than an antiquated term in the 
college catalogue. 

Another range of questions involves the relationships among 
high employment, price stability, and manpower policies. Manpower 
policies in the United States initially were an import from abroad. 
As developed in countries like Sweden, their primary objective was 
to bank the fires of inflation by enlarging the available supply of 
labor and improving its skills and allocation. In the United States, 
manpower programs were initially designed to deal with unemploy
ment arising from changes in the structure of labor demand and 
supply. More recently, the orientation of national manpower policies 
has been changed in response to the problem of race and employ
ment and the decline in the general level of unemployment. We 
have yet to assess the potential of manpower programs for lowering 
the unemployment rate at which prices are relatively stable. As 
economists, most of us are aware that relatively small changes at 
the margin can have consequential effects. Certainly, the relation
ship between manpower policies and wage developments is an 

important and intellectually challenging field for investigation, as 
well as a critical policy area. 

Last, discussion of the problem of prosperity without inflation 
has usually proceeded at the level of the economy as a whole. This 
frame of reference reflects the undeniable importance of monetary 
and fiscal policies and the major bargaining agreements. Nonethe
less, the problem is not independent of events at the plant level. 
To the extent that productivity constitutes an intervening variable 
between wages and prices and to the extent that productivity itself 
is the product of human efforts, we must be sensitive to those changes 
in institutional arrangements that will permit the maximum realiza
tion of potential productivity gains. In countries such as Great 
Britian, there have been strenuous efforts at "productivity bargain
ing" whereby wage changes are geared to modifications of work 
rules and working conditions that promote an increase in output. 
In the United States, a number of exciting industrial relations 
experiments have been conducted whereby the parties have engaged 
in joint efforts to increase the productiveness of the plant or firm. 
Renewed attention should be given to the question of how men, 
acting through labor-management institutions, can contribute to 
their own well-being. Both research and policies designed to cope 
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with the problem of prosperity without inflation must have relevance 
at the plant level, where a multitude of important economic de
cisions are still made. 

The Resolution of Conflict 

In a fundamental sense, the field of industrial relations is con
cerned with the constructive management of change in the work 
place, the labor market, and at the bargaining table. The great 
achievement of personnel management and collective bargaining in 
this country has been the development of orderly procedures for the 
determination of wages and working conditions and for the resolu
tion of day-to-day grievances. These procedures have not worked 
without friction, nor have they eliminated the recurrence of problems 
that appear to defy rational solution. Perfection is as elusive a goal 
in industrial relations as it is in other areas of organized human 
activity. Nonetheless, the existing system of industrial relations 
has generally performed well and has helped to facilitate institu
tional changes which, in other nations, have been marked by wide
spread conflict and enduring schisms in society. 

In the past decade, the economy has been transformed by per
vasive technological and structural changes and the composition 
of the labor force is rapidly shifting in age, sex, education, and 
residential patterns. With a few notable exceptions (and I'll probably 
be much more conscious of these exceptions a year from now) the 
parties have managed the change with skill and the absence of 
destructive conflict. Seniority systems have been altered to reallo
cate employment opportunities, new systems of consultation have 
evolved, and a variety of fringe benefits have been devised to cushion 
the impact of change on the individual workers. By and large, 
the parties have succeeded in balancing equity with efficiency so 
that no Luddites have come forth to destroy the machines. Even 
in major confrontations, there has been a general willingness to 
abide by implicit rules of behavior which limit the scope and in

tensity of the dispute. 

These achievements do not constitute a cause for self-congratu

lation nor the dismantling of institutes for the study of industrial 

relations. As in other sectors of society, labor-management insti

tutions are now under intense pressure both from within and without. 
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As a dean, I can look back with nostalgia on the days when we 
complained about apathetic students. In labor-management rela
tions as well, there is evidence of change and conflict which we have 
yet to identify and fully understand. The emergence of conglomerate 
firms and the pressure for coalition bargaining are giving a new 
face to collective bargaining in many important sectors of the economy. 
The upsurge of union organization in the public sector at all levels 
has been accompanied by distressing strikes. and will have a pro
found effect on public administration and the allocation of public 
resources. Within the unions themselves, the apparent increase in 
the number of contracts negotiated by the leadership but rejected 
by the rank and file provides evidence that established procedures 
for decision-making in collective bargaining may require some ad
justments to reflect the divergent interests of the membership. 
Within the plants and the labor market, black workers, civil rights 
groups, young workers, lady workers, and craft workers are all 
seeking changes in the rules that have governed our behavior over 
a long period of time. And within government, the acceptance of 
new responsibilities, particularly in the manpower area, means that 
existing administrative arrangements will have to be continually 
reviewed in order to permit the maximum and efficient attainment 
of legislative goals. 

These challenges to the policymaker should constitute both a 
goad and an opportunity to researchers in industrial relations. For 
example, there is an immediate need to study methods of handling 
union-management relations in the public sector. We must determine 
the extent to which private sector experience is transferable and 
can be sufficiently creative to develop procedures adapted to the 
complexities of public administration. 

Some accepted concepts of collective bargaining must also be 
modified or redefined. For many years, we have viewed collective 
bargaining essentially as a two-party situation, carried out by mono
lithic institutions. Such a simplified notion no longer stands the 
test of reality, if it ever did. Instead coalitions and subgroups exist 
on both sides and many external groups seek a "piece of the action" 
at the bargaining table, particularly in the public sector. What methods 
can be devised to permit the expression of special group interests 

within the work place and at the bargaining table? What is the 

relationship between the structure of collective bargaining and the 
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incidence of strikes and contract rejections? What will be the effect 
of coalition bargaining and expanded employer alliances ? 

Essentially, the problem is one of opening new channels for 
the expression of diverse interests in collective bargaining and in 
the labor market and of re-examining those government policies 
that make it difficult for the parties to recognize diversity of worker 
interests. In the absence of such channels, frustration and conflict 
are sure to result. The essence of the American system of industrial 
relations has been its capacity for developing procedures for change 
while keeping conflict at tolerable levels. These new challenges, 
to policymakers and to those engaged in academic research, will 
test this capacity and require creativity in modifying the structure 
and conduct of bargaining. 

Does It Work? 

The problem of evaluation constitutes ?JlOther link between 
policymakers and research, whether conducted in an operating or 
academic setting. As we are all aware, many units of government, 
companies and unions have embarked on new programs designed to 
deal more effectively with major problems that confront us. At 
the same time, many old questions remain unresolved. In each case, 
attention must be given to the question of how to decide between 
one course of action and other alternatives ; and, once a program 
is initiated, how its success or failure is to be evaluated. The need 
for effective evaluation is a continuous one, but is especially acute 
when large amounts of public and private resources are involved 
and when the consequences of misconceived programs may be far
reaching. In effect, the need for sound methods of evaluation 
transcends any particular substantive problem. We all need tests 
and standards that will keep us honest men. 

Major contributions have been made over the past two decades 
to the development of systematic procedures for the evaluation of 
public and private programs. Cost-benefit analysis is now a part 
of the standard vocabulary of professors and politicians alike. Draw
ing on economics and operations research, various measures have 
been devised by which the costs of a program and the flow of benefits 
from it may be estimated. This has introduced a rigor into the 
administrative process which has not always been present in the 
past. However, the chant "cost-benefit analysis" cannot be used as a 
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blanket certification of efficiency. Several questions still must be 
considered, particularly when evaluating labor market and labor 
relations activities and programs. 

First, concentrated attention must be given to the question of 
defining the appropriate criteria for estimating "costs" and "benefits." 

In assessing programs to aid the disadvantaged, should we merely 
count jobs and earnings or somehow take account of the fact that 
some jobs provide better long-run prospects than others? How do 
you calculate the indirect or "external" effects of particular man
power programs, effects such as the reduction of juvenile delin
quency? To what extent can you weigh and assess essentially 
qualitative outputs such as a heightened sense of personal worth and 
dignity? 

The problem of determining the appropriate criteria is accentuated 
when focusing on union-management relations. For many years, 
the absence of strikes and other overt forms of conflict was viewed 
as a primary measure of the goodness or badness of the quality of 
labor-management relations in a particular company or industry. 
We have since learned that this is a naive view. The absence of 
strikes may be evidence that the employer must bend to a strong 
union, or that the union is powerless to modify the employer's offer, 
or of course, that the relationship is indeed a sound one. Conversely, 
the presence of strikes should certainly not be viewed as a symptom 
of vigor in the collective bargaining situation. We should be wary 
of accepting exclusive criteria for evaluation merely because they 
are highly visible, or easily quantifiable, and appear to be congruent 
with current norms. 

Further, amid the hue and cry of "there ought to be a law" 
or "amend the Act," there is a paucity of solid research on how 
important parts of particular statutes are working in practice. What, 
for example, is the impact of Board decisions under the Fiberboard 
doctrine, and how is that doctrine affecting union bargaining strategies 
and the management decision process at the work place? Answers 
to such questions would give more meaning to discussions of legis
lative or administrative actions. 

Yet another problem of evaluation is the appropriate time period 
within which the evaluation should take place. It is easy to count 
placements and calculate earnings two months after the completion 
of an ambitious program of retraining and placement. It is another 



PoLICY AND RESEARCH FOR INDUSTRIAL RELATIONS 13 

and more difficult task to follow through and attempt to measure 
the more enduring effects of a program on individual workers, and 
on the overall performance of the labor market. Too often, it seems 
to me, there has been a tendency to institute drastic modifications 
of programs, particularly in the manpower area, based essentially 
on short-term evaluations. In order to make intelligent judgments, 
it may be necessary to allow time to let the dust and the data settle. 

Of course decisions cannot always await the arrival of complete 
information and the perspective of time, and are made in the light 
of available evidence, whatever that might be. Nevertheless, by 
building evaluation techniques into the normal administrative process 
and by supplementing these efforts with longer-range studies, a 
cumulative body of evidence can be created to enhance the quality 
of decisions. At both levels, then, there is much to be gained through 
the continued interchange of policy and research. On the one hand, 
procedures must be developed so that evaluation is an integral 
part of the administrative process, while on the other hand, external 
evaluations in a longer-term framework must take place. This is. the 
essence of "learning while doing," and I hope we all can develop 
this capacity more fully. 

In Conclusion 

As I start my new job, I can understand how you might believe 
that I am now moving out of the bargaining unit as far as the 
IRRA is concerned. I assure you that exactly the opposite is true. 
In the area of industrial relations, policymakers and researchers 
have a demonstrated community of interest. Our policies can only 
be as good as our knowledge permits. I will provide one of the 
moving targets if you will afford me your wisdom and, above all, 
the independent judgment that is the essential element of the pro
fessional tradition. 

Last, let me thank you for the honor that you have bestowed 
upon me by electing me President of the IRRA. I have greatly 
enjoyed working with you and appreciate your confidence. Although 
my prospective position is an appointive one, it has been comforting 
to know that I have been able to win at least one election before 
taking office. 
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ISSUES IN THE GOVERNMENT OF 
HIGHER EDUCATION 

INDUSTRIAL RELATIONS AND 
UNIVERSITY RELATIONS 

CLARK KERR 
Carnegie Commission on the Fut11re of Higher Educati01� 

The older field of industrial relations and the field of university 
relations are connected in several interesting ways; and equally 
interesting are their divergences. 

The first inter-relationship is through the people involved. A 
remarkable number of university administrators-presidents, chan
cellors, provosts, deans--,-have also been active in the industrial . re

lations field. The first such person at a high level was Frank 
Graham, member of the National War Labor Board in World War 
II and president of the University of North Carolina. The two 
sets of experiences have been sufficiently similar so that one has 
often led to the other. Understanding of and tolerance for multiple 
and intense pressures mark both endeavors. More recently, as at 
Columbia and San Francisco State, third parties from the industrial 
relations field have been drawn in to comment upon or to assist 
with the mediation of university disputes. 

The second connection is through the similarity of topics. Mutual 
concerns include: salary structures, fringe benefits and labor mar
kets ; human relations ; management prerogatives, the responses of 
management to challenges to its power, and the professionaiization 
of management ; the rise of organized internal groups with their 
own goals and bureaucracies ; the development of conflict, and of 
methods for its resolution-even including strike-breaking; and the 
impacts of public agencies and the laws and the powers of the state. 

*The discussion by Allan M. Cartter, Chancellor of New York University, 
presented in this session, is not included in the published Proceedings. 
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More specifically, as illustrations, the company town and the campus 
community have much in common, and the concept of "mutual sur
vival" has many similar applications in the plant and in the groves 
of academe. 

Scholars drawn from industrial relations have already turned 
to studies of two university relations topics in particular: ( 1 )  stu
dent unrest and student movements, and (2) the creation of and 
consequences of high level manpower; and more scholars are on 
their way. 

No other field has so many intellectual similarities with uni
versity relations as does industrial relations. Industrial relations 
is interdisciplinary ; it deals with individuals and groups and organi
zations and governments, all interacting with each other; it is con
cerned with the dynamics of change-the industrial relations field 
has long recognized the theme of Heraclitus that "all is flux, nothing 
is stationary." These several characteristics also now mark the 
study of university relations. 

The third similarity is in the history of the emergence of a new 
interdisciplinary field. Industrial relations as an identifiable field 
developed particularly after World War II. It has now reached 
maturity. University relations is now becoming a field in its own 
right, and going through some of the same stages : a massive in
crease in the numbers of studies being made, the development of 
inventories of these studies, the sorting out of studies into sub-fields, 
the growth of contacts among scholars with similar concerns, and 
the formal association of scholars and practitioners in discussions 
of research results. Whether university relations will become for
mally organized as did industrial relations remains to be seen. If 
it does, it might even be associated with industrial relations. The 
first IRRA meeting with a university relations topic was in the 
spring of 1968 when Douglas Brown of Princeton gave a paper on 
"Academic Administration-An Industrial Relations View." How
ever, the central discipline for industrial relations is economics, and 
for university relations it is probably going to be sociology or social 
psychology. Nevertheless, it is to be expected that there will be 
increasing and substantial contact between the fully developed (even 
over-developed) field of industrial relations and the under-developed 
field of university relations; and the latter has much to gain from 
the fonner. 
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The fourth and most important connection is the common need 
to understand the development of a great new social force. Marx 
once wrote that the "windmill" gave rise to "the feudal lord" and 
the "steammill" to the "industrial capitalist." The feudal lord was 
confronted by the peasants ; the industrial capitalist, by the working 
class. We have now moved beyond the windmill and the steammill 
into new sources of power beyond the elements on the face of the 
earth and the coal underneath. We have moved to electricity and 
the atom. Society now has professional managers, both industrial 
and political, instead of feudal lords and industrial capitalists. They 
are confronted, not by peasants or workers, but increasingly by 
intellectuals-students and intellectually trained experts of many 
sorts. The new society is not feudal or strictly capitalist, although 
it may be too early as yet to call it fully "post-industrial." Certainly 
it is heavily based on ever newer technology. It is increasingly 
"technotronic." Technology has moved beyond the harnessing of the 
wind and steam and, in the course of doing so, has thrown up a 
new intellectual class. The campus has taken the place of the 
manor or farm and of the factory as a prime locus of social con
flict. The new confrontation is with centralized industrialism under 
whatever auspices, with large-scale bureaucracy and its IBM card, 
with the dominance of the technocratic over the more humane, with 
the visions of Orwell and of Marcuse. 

Industrial relations has been concerned with the emergence over 
the past two centuries of a different social force-the manual 
worker-under a different technology. The machine gave rise to 
the worker, the worker to unions, unions to new political move
ments, and all of these to new social arrangements of vast import. 
Industrial relations has been concerned with the contrasting views 
of this process: of Marx on revolution and the "dictatorship of the 
proletariat"; of the Webbs on political evolution and the rational 
socialist state ; of Commons and Perlman on economic evolution 
and "job control" unionism ; of Slichter on changing market struc
tures and the "laboristic state." The field has been torn by the now 
fading controversies among the contending schools of thought. 

Today there is a new social force growing out of a new tech
nology and it also may have vast import. There are now the stu
dents and the intellectual professionals-including the professoriate, 
the "scientific estate," the "techno-structure." They constitute the 
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new vanguard groups, increasingly on a world-wide basis. In the 
United States today, over one-quarter of the total population lives 
its daily life in a school as students and teachers and administrators ; 
and beyond the school are the "think-tanks," and the "R and D" 
enclaves in government and industry. 

The workers are by now an older, more settled, more con
servative force. To the extent that industrial relations has been 
concerned with the emergence and absorption of new social forces, 
it should now turn also to a consideration of the students and the 
intellectuals of many sorts. The student and intellectual class has 
some of the elements that Marx thought he saw in the working 
class : it is growing in size, and elements of it are becoming more 
radical. There are now over 6 million university students in the 
United States and soon there will be 9 or 10 million. The dis
affected elements among them find allies in the intellectual profes
sions and in the ghettos. 

University relations deals with the people and the ideas that 
constitute this new social force, as industrial relations once did 
with the people and the ideas involved in the earlier and now largely 
assimilated force of the workers. 

As the campus moves toward the center of the stage, some 
lessons may be learned from the history of industry. I should like 
to suggest a few for consideration : 

1. A new social force need not necessarily emerge fully trium
phant; Marcuse may turn out to be as wrong as Marx. In 
France in May of this year, a revolutionary transformation 
was temporarily a potential ; but in California earlier, as more 
recently in France, it has been the reaction that is trium
phant. The popular fears of 1964 and 1968 may turn out 
to have been as excessive in university relations as those of 
1886 and 1919 were in industrial relations in the United 
States. An early stage of radicalism and violence may be 
followed, not by more radicalism and violence, but by con
tainment and absorption and reform ; and thus early violence 
may end not in revolution but in a more or less uneasy peace. 
The seemingly "logical" conclusion that flows from an antici
pated unilinear trend may be the most illogical outcome of all. 

2. The in loco parentis of the college campus may prove no more 
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viable than did the company town. It may be better to sepa
rate the functions of landlord and merchant and policeman 
from those of teacher. 

3. The workers were turned into participating citizens with full 

political and legal rights, by the 1860's in England and even 
earlier in the United States. Were students to vote at 18 
and were political structures to become more responsive to 
their interests off campus, then a similar process will have 
taken place. The counter-part of this will be that the campus 
is no longer "off-limits" to the police and the courts. Stu
dents will no longer be a class-apart. 

4. The workers secured more rights in the factory: their unions 
were recognized, contracts were signed providing shared au
thority over pertinent issues, the law came to protect them 
more. A similar acceptance of students in aspects of the in
ternal decision-making process on the campus, such as rule
making, disciplinary matters, and curriculum formation, is 
now underway. 

5. Peace-keeping machinery was set up in industry. Now it is 
emerging on campus-from grievance handling to settlement 
of organized disputes. It is no more possible to produce B.A.'s 
with billy clubs than "coal with bayonets." 

6. Conditions were improved for the worker, with higher real 
wages and more considerate treatment on the job. On campus, 
the comparable possibilities are improvements in the quality 
of the curriculum and more personal treatment of students 
by faculty and staff. 

7, The state came to assume a more impartial role as between 
capital and labor. Today, the state "owns" most of higher 
education. To become impartial, it will need to give up "owner
ship" by granting autonomy to the campus, by making all 
campuses essentially "private"; and thus, also, placing them 
more in competition with each other. 

8. New attitudes of tolerance and "mutual survival" emerged 

out of conflict in industrial relations, and will need to evolve 

in university relations if the campus is to be a viable environ

ment for scholarship. 
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9. The impact of the workers, viewed in its totality, brought 
new arrangements into industrial relations which made this 
new social force compatible with the productive functions of 
the firm. Once again the new social force of the students 
and associated faculty will have to achieve compatibility with 
the central functions of the campus. 

All this makes what is now going on sound like a re-run of an 
earlier film-the perils of Pauline with a happy ending. But there 

are some very great differences : 

1 .  The university students constitute a smaller mass than the 
manual workers did, their membership turns over much more 
quickly, and the chance of a "solidarity" point of view among 
students (and allied intellectuals) is much less likely than 
among workers ; and thus they are less likely to be able to 
mount a cohesive political movement. 

2. Students (and allied intellectuals) are less immediately essential 
to society. They can withdraw their efforts and not many may 
care. This places them outside the economic power structure. 

3. The "new class" tends to be inherently more volatile, more 
given to fads, less stable in its views than the workers. The 
shifting and divided views of intellectuals make it harder to 
create traditions, settled policies and an effective permanent 
bureaucracy. 

4. The comparative lack of political and economic power tends 
to turn this volatile "new class" toward periodic confronta
tions rather than toward long-term bargaining relationships. 
The tactics of confrontation lead to more permanent and vio
lent opposition than do those of "responsible" bargaining by 
unions. Thus, while unions became more, not less, acceptable 
in the long-run, the agencies and actions of intellectuals may 
become less, not more, acceptable. 

5. Students are comparatively "irresponsible" about the costs of 
disruption in order to get their demands, since disruption 
costs them nothing in their paychecks, does not mean that 
their families go without food, does not injure their permanent 
source of livelihood; and, additionally, they do not have the 
personal discipline of the daily job and of work. Consequently, 
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they may be more destructive in their methods. The campus 
can stay closed longer from their point of view than the 
factory from the point of view of the worker. 

6. Demands are more unlimited. They are not for higher wages 
and shorter hours ; for "more, more, more and now" in a 
materialistic sense. Demands are less for a good living and 
more for a good life, which means new styles of life and a 
higher quality to all of society. These are demands that 
cannot be bought off for another nickel or dime a year. Stu
dents may never be satisfied to the extent the workers have 
become. The workers are by now more conservative. Stu
dents may not follow this same pattern or at least to the same 
extent. 

7. The movement of the workers led in the direction of the 
welfare state and even the socialist state, and this direction 
was compatible with the centralizing tendencies of indus
trialism. Schumpeter once thought the intellectuals would push 
society in this same direction with their attacks on the in
dustrial innovators, with their predilections for rules and 
bureaucracy ; so that capitalism would slide into socialism 
with hardly a whimper. The students (and their allies ) lead 
more toward syndicalism or anarcho-syndicalism, with an 
emphasis not on the state but on individual and small group 
autonomy. We have tended to neglect the anarchism of 
Bakunin, the syndicalism of Sorel, the guild socialism of Cole, 
since capitalism, socialism and communism alike rej ected them. 
These views of society now need to be re-examined. The 
emphasis is now against both the consumptionist society of 
capitalism and the state control of socialism, in favor of pro
ducer (and student ) sovereignty. Communism with its devotion 
to control and conformity may come to look like not radical 
reform but like total reaction, with pluralistic capitalism some
thing in-between. But current ideology may not be the per
manent ideology. We may be witnessing just the first Utopian 
stage, similar to the 1840's. 

8. The campus is more complex than the factory. It is at once 

a market where people pick and choose, a guild where masters 

teach apprentices, a democracy where each person has a voice, 
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a bureaucracy that administers rules, a corporation that holds 
property, a church that has its own religion of academic free
dom and the rule of reason. Governance, as a result, is subject 
to few, if any, clear-cut solutions either theoretically or 
practically. Relationships are more fragile, more easily de
stroyed. The actions of quite small groups are potentially 
more likely to break the campus asunder. The campus is a 
hot-house plant that withers before the hot wind of disruption. 

So this new social force may have other consequences than did 
the workers. Confrontation as a tactic is harder to absorb into 
society than is "responsible" bargaining ; unrestricted demands more 
difficult to satisfy ; syndicalism harder to adjust to, since it is essen
tially incompatible with highly organized, large scale, interdependent, 
advanced industrial society ; the campus harder to preserve when 
subject to disruption. Consequently, this new social force may turn 
out to be more sporadic, more uneven, more unpredictable, more 
permanently-although intermittently-radical, more damaging to 
the existing social fabric than was the new social force of the workers 
one century and more ago ; and thus the "happy ending" all around 
is less assured. But it may be as difficult in 1968 to divine the 
ultimate meaning of 1964, as it was in 1852 to see the full meaning 
of 1848. 

Yet we need to try to be sensitive to the new realities. Advanced 
industrial society gives rise to affluence, encourages permissiveness 
in the home, church and school, and creates a new volatility of 
opinion and conduct as communications and travel bring instan
taneous contact with people and events around the world. University 
students reflect the new 

. 
affluence, the new permissiveness, the new 

volatility more than do the members of any other group. Their 
behavior gives some clues to the new culture being born. The 
workers by now represent the old culture of mass solidarity, the 
"standard rate," the supremacy of materialistic goals, statist solu
tions. The students are now the "forerunners." What happens first 
on the campus may happen later and to a lesser degree in the 
broader society. We should be alert to the new possibilities. 

Thus there is this new social force to understand. Beyond under

standing lies the development of reasonable responses ; and what 

happens in the longrun depends .very much on the wisdom of the 
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responses in the shortrun. The most difficult set of adjustments 
may be those which involve making the new technology that integrates 
and dominates consistent with the new education (which it requires) 
that diversifies and liberates. 

I should now like to turn to a discussion of "the role of the 
university president," which was the topic originally asssigned to 
me. Quite obviously that role is now a more difficult one than it 
was in more "normal" times before the campus, along with the 
ghetto, took the place of the factory and the farm as a principal 
locale of social unrest. 

I once wrote, in more "normal" times, that the president had 
three main roles : the role of the "mediator" who kept the peace 
and held together, rather loosely, the disparate elements of the modern 
"multiversity" ; of the "initiator" who was responsible for such 
progress as there might be and who, since "progress is more impor
tant than peace," should be willing to "sacrifice" peace to get prog
ress; and of the "gladiator" who fought for freedom and quality. 
I noted that the "dividing lines" between being a mediator and a 
gladiator "may not be as clear as crystal, but they are at least as 
fragile." 

I would now make three changes in this commentary as a result 
of the new situation and greater experience : 

1. I would not say that "progress is more important than peace." 
This was said in the face of faculty conservatism, which was 
then the main barrier to change. I would now say that "prog

ress is most important to peace." This is said in the . face of 
the student revolt against the academic status quo. I would 
now emphasize the importance of quick solutions to reasonable 
requests ; and I would point out the natural alliance between 
the president and moderate student leaders in getting some 
changes against faculty opposition. 

2. I would not again use the word "mediator." It seems to have 
been the one word remembered among the three words used. 
More importantly, it is a word that is frequently misunder
stood. It seems to be commonly thought that the mediator plays 
only a passive role of passing messages back and forth. The 
larger role I had intended to imply of holding a community 
together through mutual understanding and persuasion is not 
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the connotation the word "mediator" carries to many people, 
although I had insisted that the "mediator" should be con
cerned not with the "workable compromise" of the day but 
rather with the "effective solution that enhances the long-run 
distinction and character of the institution." What I had meant 
to suggest, and still believe, is that the president must work 
mainly with persuasion and not with dictation and force. 

I would now use the phrase "campus leader," which carries a 
more positive and less passive connotation, which emphasizes 
responsibility for the coherence, cohesion, integrity and struc
ture of the institution. I would add that it is important to have 
a sense of community on the campus and a sense of participa
tion throughout it, and that this requires great attention to 
size, that it not be too excessive ; to rate of growth, that it 
not be too rapid ; to internal structure, that it not be too 
monolithic ; to channels of communication, that they not be 
too clogged. 

May I introduce a personal historical note that, as a university 
chancellor and president, I concentrated heavily on the roles 
of "innovator" and "gladiator" and by comparison less on 
the role of "mediator." In particular, I made almost no 
effort to "mediate" with Ronald Reagan or Max Rafferty or 
Hugh Burns (of the State Senate Committee on Un-American 
Activities) ,  or with the leaders of the Far Left. History may 
tell whether this was the wise or unwise choice ; whether it 
would have been better to be more of a "mediator" among 
all groups and less of an "innovator" and "gladiator." 

3. I would add, with some regret, a fourth presidential role. 
This is the role of "image maker" creating a favorable image 
of the institution and of himself as the public symbol of the 
institution. In modern society, with the mass replacement 
of face-to-face relations by intermediate images, images be
come crucial. Reputation becomes perhaps more important 
than character ; appearance than reality ; public relations than 
actual results. This is particularly true of a large institution 
with many far-flung publics. Thus the president must be 
concerned with his own image and the image of his institution 
(and the two are so closely related) for the sake of the con-
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tinuity and progress of the institution. He must protect his 
position and himself in it ; let others be expendable ; not 
always be in the front lines himself ; associate himself with 
the positive ; and allow others to be associated with the nega
tive, with trouble. He may not be a giant, but he should look 

like one ; and he may not be a saint, but he should appear to be 
one. 

I would append the note that the role of "image maker" can 
be overdone, and that "selective cowardice" can become 
simply cowardice. Under current circumstances, however, 
this last possibility can be a particularly attractive option as 
adversaries within and without the campus make the presi
dent their opponent, and these adversaries are more potent 
than ever before. A president always faces the major choice 
of "optimal" behavior to maximize the quality of his institu
tion or of "survival" behavior to maximize his own longevity. 
In the conditions of modern university life, the tendency of 
many presidents is to place "survival" first ; yet the need for 
"optimal" behavior has seldom been more urgent. 

The role of president has once again become absolutely central. 
There is a new era that calls for "giants" as there were when Eliot 
and Gilman and Harper and Wheeler led the American university 
into its modern form ; for men who will successfully perform all 
these major roles simultaneously ; for men who will be initiators 
and gladiators and campus leaders and image makers. Herman 
Wells of Indiana once wrote that it was also important, above all, 
to "be lucky." There is this caveat, however-that it is less likely 
that one will "be lucky" now that university relations have taken 
on so many of the characteristics that once marked industrial rela
tions in their bloodier days, now that the campus has replaced 
Haymarket Square and the Embarcadero. 

To end on an optimistic note: industry in the United States 
in the 1960's is stronger than in the 1930's, and partly because of 
the successful adjustments to the problems of the 1930's ; and the 
campus in the year 2000 may equally be more effective than in the 
1960's if reasonable responses are made to the problems of the 
1960's. I think these reasonable responses will be made. 



DISCUSSION 

JoHN W. McCoNNELL, PRESIDENT 

University of New Hampshire 

It is a unique and most rewarding experience to hear Clark Kerr 
review the parallels between industrial relations and university rela
tions not only from the vantage point of his long career as scholar and 
practitioner in labor relations, but also with the wealth of insight he 
gained in the midst of revolutionary changes on the campus at Berkeley. 
This paper was no academic exercise ; it bears the mark of deep 
thought and personal involvement. My remarks merely elaborate and 
support the conclusions Clark Kerr has already stated so well. 

Interest in government of higher education has been widespread for 
some time. Most of the earlier studies have been designed to improve 
the efficiency of colleges and universities. Now this interest has taken 
on a new urgency. Student unrest and the thrust of student demands 
challenge long-standing concepts about the goals of higher education 
and the roles of presidents, governing boards, faculty and students in 
university government. 

In this discussion we need to distinguish between liberal arts 
colleges and universities ; between private control and public control ; 
between single campus and multi-campus institutions. I am identified 
with a small multi-campus state university-my ideas reflect this 
relationship. 

The presidents of public universities are caught between the upper 
and nether millstones. The one is a complicated structure of uni
versity government crying out in anguish for more efficient administra
tion and positive executive leadership. The other is the insistence of 
faculty and students for direct participation in decision making over 
the entire spectrum of university affairs. As students have said em
phatically-there is no decision about the university which does not 
vitally affect them. Presidents may easily get ground to powder unless 
some balance can be achieved between the leadership role and the ex
ecutive function. 

The university today is much more like an industrial conglomerate 
than a single product company-it is more like the government of a 
state or municipality than a corporation. The job of president in-
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creasingly calls for the skills of political leadership in addition to those 
of business administration. This fact has great significance for the 
kind of experience and the kind of training required for future uni
versity presidents. 

Contrary to much popular opinion there is really not much differ
ence between the goals of the university as seen by faculty and as 
perceived by administration. The antagonisms which have arisen on 
many campuses are not the result of differences in goals. (I  am aware 
of the conflict which frequently arises because of professional identi
fication of some faculty and institutional loyalties of administration. 
But this is usually a problem of a new faculty.) 

Antagonisms usually arise because of procedural failures. One 
usually finds a lack of effective structures for faculty-administration 
discussion of steps to be taken to achieve common goals. Many uni
versities even now do not have a Senate, or Faculty Council, or other 
representative body to discuss and consider matters of basic importance 
to the institution's well-being. Or if present, the Senate may include 
many faculty who are not really opinion makers among their colleagues. 

There is an absence of frequent, direct and informative communica
tion with the faculty about what the administration is up to. In a 
crisis, the need for communication is recognized, but in less critical 
times administration often acts as though some system of mental 
telepathy would keep faculty informed of administrative decisions. 
This is not good enough. 

In my opinion, in this period of testing, faculty and administration 
must make their identification with common goals explicit by care
fully thought out procedures. 

Will the faculty take the time to join with administration in the 
time consuming processes of decision making? My experience in
dicates that they will-if terms of office and periods of appointment 
to boards and committees and types of recognition and systems of 
rotation are reasonable and effective. 

The ability of the president to initiate must not be curtailed. In a 
period of change, innovation is essential. This is not a plea for un
limited dictatorial powers-far from it, but it is a proposal that the 
president serve as a kind of prime minister, a leader but ultimately 
responsible to faculty colleagues. The faculty is not organized to 
exercise the power to change, although committee reports may point 
directions-the faculty can, however, respond to the president's pro-
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posals for policy and procedural change. With communication and 
consultation at each step, the president's ability to turn critical situa
tions into major forward thrusts is greatly enhanced. 

A president faces few situations as disturbing as a massed group 
of students outside the administration building urging that the presi
dent respond to demands. In any case, the long walk from his office 
to speak to such a group is enough to churn one's stomach-but if 
the president knows that what he has to say has the support of his 
faculty he can talk with strength and determination. 

Meeting with student groups to resolve genuine issues has many 
troublesome problems-the most worrysome is the transient nature of 
student leadership. Agreements, understandings, working relation
ships arrived at with painstaking care one year ago may be casually 
set aside by a new crop of leaders this year. In student opinion, today 
marks a new starting point-achievements are measured from zero 
as of this moment. Thus the problem of dealing with unrest is very 
elusive. The present turmoil on the campus must sooner or later 
reach some form of stability. 

Some student groups have proposed a permanent staff officer, paid 
out of student fees, as advisor to student government-in effect he 
would be a business agent. On the positive side, such an officer could 
give some historical perspective and a rational assessment of issues to 
student representation. Along similar lines changes are needed in the 
office of student affairs. In the 1930's negotiations with new unions 
were the responsibility of the president of the company, just as today 
the president of the university is the focal point of student unrest. 
Eventually there arose a group of competent labor relations directors 
who took this function off the president's back. I look for a new type 
of student dean, with new skills and insights, to deal with the emerg
ing forms of student power. 

Peace at any price is no more appropriate to a university than 
it is to any other institutional relationship, although I must admit that 
periods of tranquility are most welcome. Among the many pene
trating observations made in Clark's address the one that struck me 
most forcibly was the point that change is an indispensable condition 
of peace on the campus. Superficially there may be a paradox here, 
but it must be clear to everyone that intelligent, orderly, fast-moving 
changes bring a kind of excitement and exhilaration to a campus that 
prevent student activism from finding an explosive issue. 
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There is a danger in believing th�t the management of a university, 
wherein many things are negotiated or arrived at by consensus, is 
closely comparable to the practice of industrial relations. University 
administrators are primarily administrators and not mediators. This 
does not mean that they should or could be authoritarian or unsym
pathetic to views different from their own. In fact, even more than 
other managers they must be aware of the views of faculty and of 
students. But in the end their decisions must be such as to keep 
the university on its main course and not as a product of compromise 
between forces which may have directly opposite purposes. 

I would underline particularly Mr. Kerr's statement that students 
are a transient group and are not organized in such a way that any 
agreement reached with student leaders can be in any sense a settle
ment. In addition to the rapid turnover in the student population, 
students have no goals comparable to wages, hours and working con
ditions. All of this may change some day if students become highly 
organized, but I don't think it is in the foreseeable future. 

One of the reasons for the existence of this panel is the fact that 
a number of us out of industrial relations have become university 
administrators, out of all proportion probably to our numbers in the 
population. This arises, I believe, because in our industrial relations 
practice as mediators and arbitrators we have learned that there are 
usually many sides to an issue, that very rarely is one party all wrong, 
and that careful analysis of a problem of relations between people 
will often point the way to a solution. This is the skill and experience 
that we bring. 

This very approach to differences between human beings may 
sometime be our undoing if we are dealing with the true revolutionary 
or anarchist. And there are such on the campuses although their 
numbers are very small and their following arises from their ability to 
capitalize on some general grievance. Some of us have discovered that 
attempts to satisfy such people can only lead us to distorting the pur
poses of the university. 

There are only a few industries, including the New York subways, 
where the management is dealing with employees and with customers 
at the same time, and this gives another very special dimension be-
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cause, although faculty and students sometimes join against adminis
trators in universities, often the grievances that are coming to the 
front these days are grievances against rules that the faculty has 
made. Perhaps some new models of management and of human rela
tions need to be evolved. 

I would suggest for anyone trying to understand the predicament 
we administrators are in that they remember that, whatever the out
ward manifestations, the dissatisfaction of students stems from a basic 
idealism instilled by our generation. For the dreams that we dreamed 
in the thirties are not fulfilled in spite of full employment and a 
greatly expanding gross national product. We have gathered to
gether on our campuses the ablest of the younger generation, and there 
they reflect in part our frustrations. They feel that we did not solve 
the world's problems nor have we left them the mechanism to do so. 
I would be unnaturally kind if I did not observe that the loudest of 
them seem more concerned with shouting their frustration than with 
getting down to the hard work of solving the problems. There are 
many, however, who work very hard preparing themselves for careers 
that will help mankind, and we must find a way to support and 
strengthen their endeavors and to try to make universities relevant 
in the best sense of that so often misused word. 
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MULTILATERAL BARGAINING IN THE 
PUBLIC SECTOR"' 

KENNETH McLENNAN AND MICHAEL H. Mosxow 

Temple University 

The multilateral nature of collective bargaining in the public 
sector has been alluded to by many commentators, but the distinc
tion from the bilateral approach which frequently characterizes pri
vate sector bargaining has rarely been explicitly discussed.1 By defi
nition bargaining is multilateral when more than two groups are 
involved in the bargaining process. It is possible for the additional 
parties to participate in the negotiating sessions, but typically the 
third party groups operate on the fringe of the bargaining. In order 
for these groups to influence bargaining, they must be in a position 
to impose a cost (economic, political or otherwise) on the parties to 
the agreement.2 

Under this definition of multilateral bargaining it is conceivable 
that bargaining in the private sector which begins as a bilateral pro
cess may assume multilateral dimensions. This transformation would 
occur if the parties thought that the federal government intended to 
use its power to impose a cost on them. Only a few recent situations 
have occurred, however, when such power was displayed. Examples 
would include government threats to release stockpiles of raw mate-

* The Temple University Manpower Research Institutional Grant from the 
U.S. Department of Labor provided partial support for this study. 

1 See for example, George H. Hildebrand "The Public Sector'' in John T. 
Dunlop and Neil W. Chamberlain (ed.) Frontiers of Collective Bargaining, 
(New York : Harper and Row, 1967) ,  pp. 126-28. 

• It has even been argued that bargains can frequently be struck when there 
is no communication between the bargainers, simply by tacit observation on the 
part of both parties of some salient feature of the situation. The same reasoning 
can be applied to third party involvement in the bargaining process. See : T. C. 
Schelling, The Strategy of Conflict (Cambridge : Harvard University Press, 
1960) ,  quoted in Kenneth E. Boulding, Conflict and Defense (New York : 
Harper and Brothers, 1962) ,  p. 314. 
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rials such as aluminum or reassigning federally financed construction 
contracts. Similarly, the use of the Taft-Hartley eighty day injunc
tion in some instances may have changed bilateral bargaining to 
multilateral bargaining. 

On the other hand, mediation and appeals for restraint without 
sanctions do not constitute multilateral bargaining. The mediator's 
role is to secure a settlement regardless of the impact of the terms on 
the parties. Any system of "wage-price guide posts" which relies 
on voluntary compliance is similarly not multilateral. 

Consumer groups, in some instances, may be able to impose 
moderate costs on the parties in private sector negotiations. Some 
consumers can switch their purchases to competing products if the 
settlement raises prices or if a strike cuts off the original source of 
supply. This transfer usually reduces profits and employment thus 
negatively affecting both parties. The existence of industry-wide 
agreements, pattern setting bargains, and the influence of union wage 
rates in the nonunionized sector restricts incentives to transfer pur
chases. Nevertheless, marginal transfers of purchases can be influen
tial particularly in a competitive product market. 

The typical multilateral nature of bargaining in the public sector 
is usually attributed to the pricing characteristic of the market for a 
public service. Some public services are supplied at no direct cost 
to the consumer as in the case of public education and police protec
tion ; other services are provided at a price below the average cost 
of providing the service. In either case consumers are to some ex
tent being subsidized. 

The subsidy is borne out of tax revenues which are provided by 
both users and nonusers of the service. Consequently, taxpayers will 
have an interest in any labor-management negotiations which are 
likely to raise the cost of the service and which may also increase the 
cost of financing the subsidy. If ta.xpayers are organized into groups 
which represent their views to decision-makers and threaten to im
pose a political cost, it is likely that there will be an indirect effect 
-ori negotiations. 

Variations in Public Sector Multilateral Bargaining 

Multilateral bargaining varies among public employment juris
dictions and among different services within a jurisdiction. The 
exact extent of multilateral bargaining depends on the existence of 
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an interest group structure, the scope of bargaining, the perceived 
impact of a work stoppage, and to some extent the bargaining tactics 
of the parties. 

The interest group structure consists of a number of groups or 
individuals who represent sections of the community to the suppliers 
of the service. Well-defined interest group structures tend to develop 
when the public places considerable importance on the quality of .the 
service. In general, organized interest groups at the federal and 
state level tend to be more permanent and have better financial 
backing than local groups. Many local interest groups are voluntary 
organizations, and their effectiveness varies to some extent with the 
personality and enthusiasm of their leaders. In small communities, 
the lack of a permanent well-defined interest group is likely to re
strict the amount of communication between the parties to the ne
gotiations and segments of the community. For this reason, the po
tential extent of multilateral bargaining in small communities is 
expected to be much less than is possible in large cities. It is pos
sible, of course, for an individual who holds a key position in the 
power structure of the community to perform the same function 
as the interest group structure. 

The scope of bargaining varies within the public sector. For ex
ample, federal employees do not bargain on wages, while some groups 
of social workers have attempted to bargain on aspects of their pro

fessional relationship with clients. Obviously, interest groups will be 
more active in negotiations if the topics being negotiated relate to 
their major goals. Because of the present limited scope of bargain
ing for federal employees, theoretical considerations suggest that 
multilateral bargaining is not yet present at that level. 

The amount of multilateral bargaining, particularly just prior to 
a strike deadline and once a strike has occurred, depends greatly on 
the perceived impact of a work stoppage. Not all services within the 
public sector directly affect the public, and in some instances an ac
ceptable alternative is available. 

In part, the tactics of the parties reflect their desire to increase 
their relative bargaining power by gaining support of important in
terest groups. Since few alternative sources of supply for most ser
vices exist in the public sector, it is expected that each side will be 
more aware of the need for public support than is the case in the 
private sector. 
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This theoretical discussion of the variations in multilateral bar
gaining is illustrated in Figure I which shows expected interest group 
activity during negotiations for the private sector and for selected 
public services in urban areas. Bargaining is divided into three 
stages : the Initial Pro bing Stage ( I )  , the Hard Bargaining Stage 
( II ) ,  and the Strike Stage (III ) .  Interest group activity in the 
Initial Probing Stage is concerned mostly with the quality of the 
service. In Stage II, interest group motives begin to shift to concern 
over possible interruption of the service. Once a strike takes place, 
interest group activity focuses almost entirely on ending the work 
stoppage. These three stages, of course, represent a general state
ment about multilateral bargaining in the public sector. Exceptions 
from the general pattern may occur in some cases. For example, 
during the strike stage of the recent prolonged New York City 
teachers dispute, interest group activity was divided between those 
whose main concern was ending the stoppage and others who still 
focused primarily on the quality of the service. 

The shape of the "Expected Interest Group Activity" (EIGA) 
line depends on the four variables discussed earlier : the interest 
group structure, the scope of bargaining, the perceived impact of a 
work stoppage, and the tactics of the parties. In the initial probing 
stage, the EIGA line depends primarily on the interest group struc
ture and the scope of bargaining. In public education and social 
welfare services, interest groups are well organized and bargaining 
frequently includes topics such as class size, case load, and pro
cedures for professional employees to participate in policy decisions. 
As a result, third party activity is relatively higher in the initial 
probing stages than in other services depicted in Figure I. 

Third party activity is likely to increase slightly in the hard bar
gaining stage as the negotiations are given widespread publicity in 
the news media. Once the strike deadline is reached interest group 
activity then increases rapidly depending on the groups' perception 
of the impact of a strike. Activity continues to increase after the 
strike occurs, but at some point the activity will level off and pos
sibly decrease as the public adjusts to the work stoppage or estab
lishes substitute services. The rate at which activity levels off will 
vary among public services according to the difficulty involved in 
providing acceptable substitutes. For instance, provision of national 
guard troops as a substitute for striking police probably would re-
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duce public pressure for ending such a work stoppage. Once a strike 
occurs, management may adopt tactics which sometimes reduces in
terest group pressure to end the strike and thus increases its bar
gaining power by trying "to keep the plant open" or provide a par
tial service. During a recent strike of social workers, monthly checks 
were still mailed to welfare recipients so that pressure from "cus
tomers" to end the strike was reduced substantially. This type of 
management action, which rarely occurs in the private sector, results 
partly from multilateral bargaining in the public sector. In addition, 
public sector strikes usually are illegal which gives management 
added incentive to attempt to provide services during a strike. A 
similar effect occurs when the consumers of the service try to pro
vide a substitute service. Parents sometimes have threatened or at
tempted to keep schools open during teacher strikes. 

The shape of the EIGA line in the hard bargaining and strike 
stage most likely will be different in nonurban areas. The perceived 
impact of a garbage strike in an urban area is depicted as relatively 
high in Figure I. The perceived impact of a similar strike in a rural 
area, however, would undoubtedly be much less since consumers 
often would be able to dispose of their garbage. 

Private Sector Bargaining 

The bilateral nature of private sector bargaining generally re
stricts third party action particularly during the initial probing stage 
of negotiations when the supply of the product or service to the 
consumer is not interrupted. An exception to this generalization may 
occur during the hard bargaining stage when the strike is imminent 
and after the strike has occurred. The consumer then becomes aware 
of the likelihood of economic loss or inconvenience through the 
interruption of supply and he will attempt to find substitute sources 
of supply. As mentioned earlier, this potential loss of customers puts 
pressure on the negotiators. 

The multilateral characteristics which sometime develop in the 
private sector, however, are quite different from multilateral public 
sector bargaining. First, as already mentioned, the timing is differ

ent since multilateral pressures in the private sector occur only in the 
final stages of negotiations. A second difference is in the amount of 
third party influence. Because virtually no market mechanism reveals 
immediately consumer preferences in the public sector, interest groups 
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become the vehicle for transmitting consumer demands. In contrast, 
third party activity in the private sector is less prevalent since the 
market allows the consumer some choice in selecting the product or 
service. 

Consumer choice in the private sector is in some instances more 
apparent than real. Little incentive exists for the consumer to switch 
to another supplier because of lower price in industries with noncom
petitive product markets where oligopolistic pricing is common. In 
cases where the consumer may switch to avoid interruption of service, 
the supplier will build up inventories before the strike so that the 
customer will not be lost. If the product or service is perishable as, 
for example, in the case of transportation or newspapers, the em
ployers will cooperate to avoid permanent loss of customers to any 
one employer.* 

Finally, an important difference is that apart from the rare cases 
of government intervention in bargaining, the multilateral influence 
in the private sector is characterized by autonomous individual ac
tion. This approach is significantly different from the highly or
ganized cooperative activity expected in many areas of public 
employment. 

Multilateral Bargaining in Public Edztcation 

Some support for the foregoing theoretical analysis was provided 
by the results of an interest group study in a large city school sys
tem. Extensive interviews were conducted with representatives of 
interest groups, members of the Board of Education, representatives 
of the Superintendent of Schools, elected city officials and the teach
ers' union which is the recognized bargaining agent.3 

In conducting the interest group study, the following necessary 

* See the employers' agreement to use the lockout in the New York news
paper industry. Similar motivations lie behind the "Mutual Aid Pact'' in the 
airline industry. 

8 For a detailed discussion of the methodology including the problem of 
identifying the interest groups within a community power structure and the 
characteristics of the actual groups studied, see : Kenneth McLennan and 
Michael H. Moskow, "Teacher Negotiations and the Public Interest" in 
Emerging Sectors of Collective Bargaining, ed. Seymour Wolfbein, forth
coming. For specific interest group studies at the community level also see : 
R Dahl, Who Governs? ( New Haven : Yale University Press, 1961 ) ,  R. 
Presthus, Men at the Top: A Study of Community Power ( New York : Ox
ford University Press, 1964),  and C. E. Thometz, The Decision Makers: The 
Power of Dallas (Dallas : Methodist University Press, 1963 ) .  
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conditions were established for demonstrating the existence of multi
lateral bargaining : 

( 1 )  that some of the goals of the interest groups relate to topics 
included in the scope of negotiations, 

(2) that the interest groups pursue their goals by trying to in
fluence the parties involved in negotiations either directly or 
through an intermediary, 

( 3)  that at least one of the participants to the actual negotiations 
believes that the groups represent segments of the public and 
respond to the pressure from the interest group leaders. 

The first necessary condition was clearly satisfied.4 For ex
ample, the teacher transfer plan was probably the most widely dis
cussed issue during negotiations. All community groups expressed 
their views about the existing teacher transfer clause. The plan pro
vided for basically voluntary transfer and in the opinion of most 
local education and taxpayer groups this feature of the plan was 
desirable. These groups were afraid that if the plan was made com
pulsory ( i.e. the superintendent can assign teachers anywhere within 
the system) the best teachers in each group's neighborhood school 
would be reassigned to some other school. Those who favored the 
present plan, however, thought that some modification which would 
give the superintendent more control over the assignment of faculty 
was desirable. 

The civil rights organizations and the groups representing upper 
income, highly educated "liberals" ( classified as intellectual groups) 
strongly opposed the voluntary plan often viewing it in rather emo
tional terms. To the black community and the intellectuals, it had 
become a symbol of the "double standard" in education which the 
white establishment in the school system and the union have allowed 
to develop. Removal of the voluntary feature of the plan was seen 
as the first step toward equalizing educational opportunity in the 
school system. Civil rights groups thought that changing the trans
fer clause would improve the quality of education by allowing the 
superintendent to reallocate more highly qualified teachers to ghetto 
areas. On the other hand, the intellectuals thought that changing 
the transfer clause would result in faculty intergration which would 
improve the quality of education. The possibility of loss of teachers 

' For a detailed description of the results of the interest group study, see 
McLennan and Moskow, op. cit. 
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from the system under a compulsory plan was not thought to be 
serious though some groups felt it might be a short run problem. 

The second necessary condition (that interest groups attempt 
to influence the parties) was also supported. The pattern of interest 
group pressure was fairly complex with most groups focusing their 
attention on the part of the decision-making structure which was 
most likely to be sensitive to each particular group. Most of the 
pressure was directed to some part of the employer side ( Board 
of Education, Superintendent, Mayor, and so on) with little attempt 
to influence the union directly. There was some evidence that the 
black community sought to influence the union through the local 
union membership. 

The existence of multilateral bargaining also requires that the 
pressure from the community groups has some substantial effect 
on the bargaining stance of either the union or the employer. The 
case study showed that interest group activity was a maj or force 
in determining the employer's position on the transfer clause which 
was a crucial issue in the negotiations. Because of the community 
pressure, a majority of the Board of Education was prepared to 
bargain for a change in the transfer clause "to the point of taking 
a strike." 5 

Conclusion 
In this paper the authors attempted to explain and to analyze 

multilateral bargaining in the public sector. A case study in an 
urban school district tended to support the hypothesis of multi
lateral bargaining, but school districts, of course, are not necessarily 
typical of all public sector jurisdictions. School districts are governed 
by boards of education instead of a single individual. In addition, 
these governing boards frequently have power to levy their own 
taxes. As a result, it is concluded that further testing of the con
cept of multilateral bargaining is desirable in order to refine the 
concept and to ascertain what differences, if any, exist among 
various public sector j urisdictions. 

• Of course, the case study provided other examples of the relationship be
tween interest group goals and the scope of bargaining. The related concept of 
educational policy and the content of negotiation has been discussed previously 
in Michael H. Moskow, Teachers and Unions (Philadelphia : University of 
Pennsylvania Press, 1966) ,  and Myron Lieberman and Michael H. Moskow, 
Collective Negotiations for Teachers ( Chicago : Rand McNally and Company, 
1966 ) .  
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A further conclusion is that interest groups in an urban school 
district do not appear to be concerned with all items negotiated 
by the board of education and teachers organization. Instead the 
groups tend to focus on a few issues which to them have symbolic 
importance.6 As a result, if multilateral bargaining takes place in 
other public jurisdictions, it is predicted that it will also focus on 
symbolic issues because the interest groups do not have the time 
and resources to concentrate on the details of the agreement. 

The case study also showed that the board of education at
tempted to legitimize its own position by obtaining support from 
segments of the community. The board developed procedures to 
increase the ease of communication with interest groups. This 
relationship between the community and the board led to interest 
group pressure on issues discussed in collective bargaining. It is 
predicted that in all public sector jurisdictions where government 
administrators or elected officials rely heavily on support from seg
ments of the community to legitimize their positions, collective 
bargaining procedures established are likely to be transformed from 
a bilateral to a multilateral process. 

8 For a discussion of interest groups' emphasis on symbols see : M. Edelman, 
"Symbols and Political Quiescence." American Political Science Review, 
September 1960, p. 696. School decentralization is another issue which is 
likely to have increasing symbolic importance. See : Michael H. Moskow and 
Kenneth McLennan, "Teacher Negotiations and School Decentralization" in 
The Comm1mity School (Washington, D.C. : The Brookings Institution ) ,  
forthcoming. 



FACT FINDING IN PUBLIC EMPLOYMENT 
DISPUTES :  PROMISE OR ILLUSION ? 

JEAN T. McKELVEY 
Cornell University 

Seventeen years ago, at the Fourth Annual Meeting of this Asso
ciation, William M. Leiserson chose as the topic of his Presidential 
Address : "The Function of Mediation in Labor Relations." The 
main thrust of his remarks was that of all dispute settlement pro
cedures mediation was the least understood and "the weakest link 
in the chain of processes by which we try to maintain the national 
policy of relying on collective bargaining. . . ." 1 "What then is 
this thing that we call mediation ?" he asked. In contrast, arbi
tration and fact finding seemed to him to be well-defined procedures 
governed by "commonly understood customs or rules." 2 Whatever 
the merit of these observations may have been, or may still be, as 
concerns private-sector dispute settlement techniques, my thesis 
today is that fact finding as a procedure for resolving contractual 
impasses in the public sector is characterized by the same ambi
guities in concept and the same randomness in practice which Leiser
son attributed to mediation in the private sector. Instead of de
ploring this diversity and lack of uniformity, however, I propose 

instead to examine the process at this relatively early stage of its 
development in the hope of raising some questions as to the condi
tions under which fact finding may be a promising procedure for 
settling disputes in the public sector, as distinguished from those 

situations where its invocation may prove to be only a snare and a 
delusion. Hence it should be obvious at the outset that I have 
posed a question in the subtitle : "Promise or Illusion ?" to which 
there can be only one answer : "It depends." 

1 Industrial Relations Research Association, Proceedings (December 28-
29, 1951 ) ,  p. 12. 

• Ibid., p. 4. For a later attempt to develop a "theory of mediation," see 
Carl M. Stevens, "Mediation and the Role of the Neutral," in ]. T. Dunlop and 
N. W. Chamberlain, eds., Frontiers of Collective Bargaining (New York : 
Harper and Row, 1967 ) ,  ch. 11 .  
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SoME DEFINITIONS AND CoNCEPTS 

The Private Sector 

Although the "name of the game" is fact finding, this is a 
misnomer, since the sport itself has very little to do with fact 
finding in the literal sense of determining objective facts through 
the judicial processes of trial and proof in order to provide evi
dentiary answers to the resolution of impasses. Even so eminent 
a practitioner and pragmatist as the late William H. Davis was 
guilty of a lapse into this kind of simplistic reasoning when, in re
sponse to a question from Senator Taft during the 1945-1946 
hearings on the proposed Labor Fact-Finding Boards Act, he said : 
"As to fact-finding, we cannot disagree about a fact ; we can only 
be ignorant about it." 3 A more realistic description of the process 
was offered by Labor Secretary Schwellenbach in opening the 
same hearings : 

"S. 1661 would provide for the appointment of fact-finding boards 
consisting of persons who have no pecuniary or other private 
interest in the matter, to investigate labor disputes which seri
ously affect the national interest and to make a report containing 
their findings of fact and recommendations with respect to such 
disputes. This provision recognizes clearly the general public 
concern in both the prevention of work stoppages which seri
ously affect the national public interest and in being informed 
with respect to the issues involved in such controversies." 4 

• Hearings before the Committee on Education and Labor, U.S. Senate, 
79th Gong., 1st and 2nd Sessions re S. 1661 . . . . Part I, p. 133. A somewhat 
different evaluation was offered by Senator Morse at the same hearing when 
he remarked : "Fact finding is becoming another great sanction in the thinking 
of the American people, although fact finding itself is not going to solve any
thing. I want to paint out that in labor disputes the facts divorced from judg
ment is a very sterile thing." Ibid., p. 97. An even finer and more complicated 
distinction was made by William Leiserson who stated : 

"The actual value of such [fact-finding] boards is that they pass judg
ment on the issues. . . . And they marshall the facts to support their 
opinion. . . . Where real fact finding is needed is not there, and not in 
the form of public pronouncement. It is in the mediation process. That is 
where you need real fact finding." 

A moment later he commented that the term "fact finding'' as applied to the 
proposed boards was "misleading. It is really an arbitration board, a board 
for passing judgment" Ibid., p. 142. 

' Ibid., p. 7. 
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Examining the essential elements of this description of the game, 
we find that it involves two groups of contestants ; labor and man
agement ; a board of neutral or disinterested referees, called fact 
finders ; formal rules of procedure under which the game is to be 
played (for a period not to exceed thirty days) ; and a definition 
of the goal ; namely, to win the acclaim of the spectators ( i.e., 
the public ) ,  in order to convince the players that they should 
accept the verdict of the umpire. Should this goal fail of achieve
ment, the parties are then left free to "slug it out," or in the more 
contemporary idiom, to "sock it to" each other, and to the public. 
This particular design of the game of fact finding, modelled upon 
the Emergency Board procedures of the Railway Labor Act, was, 
of course, subsequently modified by the Taft-Hartley Act in 1947 
which eliminated the recommendatory powers of the neutrals and 
extended the length of the playing period to eighty days. The 
neutrals are commissioned only to inquire into the causes and 
circumstances of the dispute, but in some instances they have 
engaged in mediation during the cooling-off period. Thus it can 
be seen that in the private sector statutory fact finding, at least on 
the federal level, has been conceived as a step between the break
down of collective bargaining and the onset of a legal strike or 
lockout in essential industries. Whether the process is, or should 
be, one of mediation or of adjudication, however, has provoked 
endless debate among academicians and practitioners, alike.5 These 
uncertainties have multiplied as the fact-finding process has been 
transposed to the public sector where the rules of the game are 
somewhat different. 

The Public Sector. 

In the public sector there are, according to conventional theory, 
three sets of players all competing for the acclaim of the public or 
the electorate : public management, the employee organization, and 
the legislative body or budgetary authority. There are also two 
sets of referees : the fact-finding body which renders the initial 
decision and the legislative body which delivers the final verdict. 

& For an excellent example of this controversy see "Procedures under the 
Railway Labor Act : A Panel Discussion," in Proceedings of the Eighteenth 
Annual Meeting of the National Academy of Arbitrators, 1965, Dallas Jones, 
ed. (Washington : B.N.A., 1nc., 1965),  ch. 2. 
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Public management and employee organizations are regarded as 
adversaries. In the first round of the game the task of the referee, 
or fact finder, is to determine the positions of the players and to 
recommend what in his judgment would be a fair outcome of the 
game in order to persuade the ultimate umpire, the legislative body, 
to accept his verdict. The goal here is not primarily one of using 
public opinion to influence the parties. Rather the object is to 
enlighten the public so that it, in turn, can bring pressure on the 
lawmakers to adopt the recommendations. As George Hildebrand 
puts it : "Fact finding with recommendations is a way to redirect 
the pressure of opinion and to economize on the legislators' time, 
while providing them the guidance they need. In these respects, 
a fact-finding tribunal can play a role much like that of a parlia
mentary select committee in England." 6 In this model of the game 
the role of the neutral is primarily adjudicatory in nature, one of 
determining on the basis of facts, evidence, and argument what 
the "correct" settlement should be. Since recourse to economic 
action or strikes is unlawful, or outside the boundaries of the game, 
the final decision is to be reached by what Hildebrand terms 
"straight political bargaining involving diverse interest groups." 7 

The model described above has a number of variants, however, 
which may change the role of the neutral. In some instances, the 
public management and the employee organization may not be an
tagonists. Instead they may have common goals, such as improving 
education or enhancing the efficiency of the public service. Where 
this is the case their common adversary may be the legislative or 
budgetary authority, and the purpose of fact finding, to which they 
may readily, even enthusiastically, agree is to gain an ally who 
may be able to persuade the public and the legislature to accept 
the terms on which they are tacitly in accord. Here the goal is 
exactly the reverse of that of fact finding in the private sector : 
it is to exert the pressure of the parties on the public. The role 

of the fact finder in this situation is similar to that of the arbi-

6 George H. Hildebrand, "The Public Sector," in ]. T. Dunlop and N. W. 
Olamberlain, eds., Frontiers of Collective Bargaining ( New York : Harper 
and Row, 1967) , ch. 5, p. 147. 

• Loc. cit. See also George H. Hildebrand, "The Resolution of Impasses," 
in Proceedings of the 20th Annual Meeting of the National Academy of 
Arbitrators, 1967, D. Jones, ed. ( Washington : B.N.A. Inc., 1%7) , pp. 287-297. 
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trator in making a consent award. A minor variant of the game I 
have just described is one in which the public employer, the em
ployee organization, and the legislative body are all in accord. 
Here the fact-finder's report is required to "save face" for the 
negotiators ' and the legislative body. In other words the game is 
merely a sham. 

In another situation the fact finder may initially act as a medi
ator to bring the parties who are adversaries to agreement. But in 
order to persuade the principals, the rank and file, or the legis
lators, or both, to accept the settlement, the fact finder must issue 
recommendations embodying the agreed-upon terms in his report. 
Here his primary function is one of mediation, not adjudication, 
appearances to the contrary notwithstanding. 

I shall mention only one final variant of the many which come 
to mind. Where the legislative body and the public employer are 
identical, as in the case of the independent school board, or the 
town council, the classical model breaks down completely. For 
here there is no independent legislative body to consider the merits 
of the fact-finder's recommendations. In this situation the fact finder 
may play a role similar to the one he occupies in private-sector 
bargaining. His goal is to influence the public to bring pressure for 
settlement on the parties. 

Moreover, in this version of the game, fact finding cannot have 

the finality which is built into the model design. There is no second 
referee or umpire. Hence resort to economic warfare or strikes 
may become more common in those situations where the final 
decision can be unilaterally imposed by the public employer who 
rejects the recommendations of the fact finder. In this situation 
the fact finder has no alternative other than that of striving for the 
accommodation of competing interests. His primary role is that of 
mediator. 

I have ventured on this excursion into model building primarily 
to make one point. It is that the fact finder in the public sector 
must understand that his role or function will vary according to 
the circumstances in which he finds himself. Fact finding is not 
necessarily adjustment or adjudication. It may often be a mixture 
of both with a large infusion of political and strategic considerations. 
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FACT FINDING IN THE PUBLIC SECTOR 

Broadly speaking, fact finding in the public sector has been 
designed as a procedural substitute for strikes and lockouts which 
are currently prohibited by law. Of the seventeen states �hich have 
enacted comprehensive labor relations laws governing the public 
service, nine provide for fact finding if collective bargaining and 
mediation are unsuccessful in resolving impasses.8 Five of these 
nine states, Connecticut, Massachusetts, Michigan, New York, and 
Wisconsin have had the most extensive experience with fact finding 
to date. With the exception of Wisconsin, little or no research has 
been published either on a state-by-state, or a comparative basis, 
so that any evaluation of these fact-finding experiences must await 
the completion of more systematic studies. Fortunately, just as 
Wisconsin has served as the pioneer in the enactment of public 
employment legislation, its laws dating back to 1959 and 1962, so 
the successive studies of fact finding in Wisconsin by James L. 
Stern and Edward B. Krinsky are prototypes of the kind of research 
which needs to be undertaken elsewhere.9 A few studies on a more 
limited basis have been made or are currently under way in Michi
gan, New York, Connecticut, and Massachusetts, and a major inter
urban comparison of municipal collective bargaining by Arnold Weber 
and his associates promises to yield substantial insights into the 
processes of impasse resolution. 

There is, of course, no dearth of published raw material in 
this field. Fact-finders' reports are flooding the market, making 

8 These states are Connecticut, Massachusetts, Michigan, Minnesota, New 
York, Rhode Island, Vermont, Wisconsin, and, most recently, New Jersey. 
Good comparative summaries of these statutes can be found in : Report of 
Task Force on State and Local Government Labor Relations, 1967 Executive 
Committee, National Governors' Conference ( Chicago : Public Personnel 
Association, 1967) ; J. P. Goldberg, "Labor-Management Relations Laws in 
Public Service," Monthly Labor Review, June 1958, vol. 91, pp. 4&--55 ; and 
R. S. Rubin, A Summary of State Collective Bargaining Law in Public 
Employment, New York State School of Industrial and Labor Relations, 
Public Employee Relations Reports, No. 3, 1968. 

• J. L. Stern, E. B. Krinsky, and J. B. Tener, Factfinding Under Wisconsin 
Law, 3rd edition, 1966 (Madison : The University of Wisconsin, University 
Extension, 1966). See also ]. L. Stern, "The Wisconsin Public Employee Fact
Finding Procedure," Industrial and Labor Relations Review, Vol. 20, October 
1966, pp. 3-19. An interesting analysis of the school dispute cases in Wis
consin through December 1967 has been made by Zel S. Rice II, Commissioner, 
Wisconsin Employment Relations Board, in an unpublished speech, "Reaching 
Impasses-Mediation and Fact Finding," 1968. 
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available rich sources for studying substantive matters such as 
major issues, criteria and standards, reasoning, and conclusions
data which, when analyzed, should also throw light on the whole 
question of the potential uses of arbitration of impasses in the 
private sector. Some statistical data on the operation of fact finding 
and some tentative evaluations are also becoming available in the 
reports of administrative agencies and the surveys of various state 
commissions such as those in Michigan, Massachusetts, and New 
York. What is needed, however, is systematic investigation of 
the results of fact finding in terms of the acceptance, non-acceptance, 
or modification of "awards," the attitudes of the parties toward 
the process, whether or not fact finding has been followed by 
strikes or by the strikeless resolution of impasses, and the impact 
of the procedure on the collective bargaining process itself. Until 
research fills this empirical gap and provides factual data to illustrate 
the varieties of fact-finding experiences so as to permit the analysis 
of conditions responsible for failure or success, abstract logic or 
speculation will not be very helpful in pushing us beyond the present 
limits of our knowledge. Hence, while I for one cannot answer 
the question posed in the submission, intriguing though it is, I am 
hopeful that the progress of empirical research in this field will 
yield more solid answers than those I have suggested today.10 

10 Because of space limitations it has been necessary to eliminate two-thirds 
of the original paper dealing with comparative state experiences on the basis of 
which I advanced a number of research questions and hypotheses. The entire 
paper will be published in the Jtify 1969 issue of the Industrial and Labor 
Relations Review. 
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THE UNITED STATES ? 

EvERETT M. K.AssALOW 

University of Wisconsin 

Unionism and collective bargaining in the public sector have 
a longer and more extensive history in Western Europe than in 
the United States. Public managers and union leaders in the U.S. 
can profit from a study of this European experience. We propose 
here to deal only with a few of the major areas where European 
experience may shed some light and teach some lessons about the 
process of public employee bargaining as it may develop in the 
U.S. in the years ahead. 

This is not to argue that American experience will or should 
parallel the European in all respects. Obviously, there are some 
important economic, social and political environmental differences, 
as between Europe and America, which make total transfers of 
institutions and policies in public bargaining impossible. Even 
granting such limits on transferability, it should be possible by 
borrowing from European experiences to structure the new systems 
of labor-management relationships in public employment more 
smoothly and more rationally. 

WHY PUBLIC EMPLOYEE UNIONISM AND BARGAINING 
CAME EARLIER TO EUROPE 

At the outset it seems useful to indicate some of the reasons 
why public employee unionism and bargaining developed more 
rapidly in Europe, as compared to the U.S. In the first place a 
number of industries such as railroads, local utilities, mmes and 

1 This paper is confined primarily to the problems of civil servant type 
employees as against, for example, public employees in manual work who 
often do not hold civil service status. I have also concentrated on national 
government or federal level civil servants. The study concentrates upon 
the experience of Sweden and Britain as well as Germany. I should like to 
express my thanks to the International Studies Program of the University of 
Wisconsin whose assistance made possible a brief trip to several Western 
European countries in April 1968, where I had the opportunity to discuss 
some of the problems of public employee bargaining with government and 
union officials. An earlier draft of the paper benefitted from the comments of 
my colleague Professor Lee Hansen. 

48 
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even some industrial plants have long been owned and operated 
by the government in European countries, in contrast to the U.S. 
where they have ordinarily been in private hands. This placed 
European governments in the role of a large scale employer of 
manual employees. 

European unions had, as was also true in the U.S . ,  first taken 
root among manual employees in the private economy. It was 
relatively easy for manual unionism to spread from the private to 
the public sector, particularly when so many of the jobs being done 
were similar. Once they were committed to bargaining with manual 
employees in the public sector, European governments were not in 
a strong position to resist the demand for bargaining on the part 
of their non-manual employees. 

Secondly, for a variety of reasons unionism as a mass phe
nomenon, generally, developed earlier in Western Europe than in 
the United States. During the period of 'World War I and there
after, unionism was extended permanently to large masses of factory 
workers in most European countries. In the U.S., during the 
twenties, unionism remained largely confined to skilled workers 
in industries such as construction, printing, local trucking and transit. 
There were a few other exceptional industries such as mining, 
breweries and clothing where substantial unionism had been achieved 
by the 1920's, but it was only in the thirties and forties that mass 
unionism of semi-skilled and unskilled workers took hold in U.S. 
manufacturing. 

The phenomenon of mass unionism, even when it is limited pri
marily to manual workers, seems, during the course of time, to 
legitimate unionism and bargaining throughout the society, and to 
facilitate its growth among other occupations and industries. In this 
sense the U.S. is probably a decade or two behind Western Europe, 
and we can anticipate the spread of unionism to many other, still 
largely untouched work groups in the U.S . 

The recent pace of unionism among new groups in the U.S., 
such as foreign service employees of the U.S. State Department, 
large numbers of policemen and some publicly employed doctors, 
not to mention nurses and teachers, suggests that this gap may be 
closed fairly quickly. Among groups that are unionized in Europe 
which are still untouched in the U.S. one might mention non-
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commissioned and commissioned officers in Scandinavia and in 
Germany. 

Far fetched as it may seem, the Lutheran ministers in Sweden 
are well unionized, and their union (they have no temerity in 
calling it a "union") is affiliated to the professional employees 
federation in Sweden. Admittedly the existence of a State established 
church in Sweden and the extension of civil service classifications 
to most ministers several years ago enhanced the unionizing pros
pects. Still, even the phenomenon of collective representation among 
the clergy in the U.S. no longer seems so remote as one studies 
the demands set forth by the leaders of a new National Federation 
of [Roman Catholic] Priests' Council which include : the "Use of 
mediation boards to settle disputes in dioceses between bishops, 
laymen, priests, and nuns." 2 

U.S. managers can best adapt to the future by remaining as 
flexible as possible, and expect union type demands and organization 
to crop up in the least expected areas. 

BARGAINING IN  THE PuBLIC SEcToR : AN EvoLUTIONARY PRocEss 

While collective bargaining among European civil servants has 
gained greater acceptance than in the U.S., to date, it should not 
be imagined that this was accomplished by European unions without 
their hurdling some formidable obstacles. As late as the period of 
World War I in nearly all countries the civil servant was regarded 
as "His Majesty's" own employee. As such he had a special 
status in the society and the idea of his unionization or engaging 
in collective bargaining was almost unimaginable. 

Some sense of this special status of the European civil servant 
can be gleaned from his position in Germany today, since that 
country has not witnessed the evolution in civil service labor rela
tions experienced in most other countries, and there is only a mini
mal use of collective bargaining in determining civil servants' work
ing conditions. German civil servants are still regarded more as 

• The Milwaukee Journal, Sundl!y, December 15, 1968. As systems of col
lective representation are extended to so many and varied groups, it is ques
tionable as to what happens to the concept or idea of the labor movement, as 
such. In the absence of any clear ideology, the existence of such a labor move
ment over and above the individual national unions has always been a tenuous 
matter in the United States anyway. 
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public officials than employees. As such their very lives, theoretically 
at least, are subject to public scrutiny in many respects. As Pro
fessor Sommerhausen has observed : 

. . . The official must therefore so order his general way of 
life to conform to prevalent opinions on virtue, manner and 
morals . . . This discipline is especially strict in relation to 
school teachers and marriages must be notified as soon as they 
take place, including the name and profession of the father
in-law . . . .  6 

Not many other European governments went so far in their regula
tion of the lives of civil servants, even in the past ; but this does 
convey some idea of the road which European civil service unions 
had to travel in reaching collective bargaining. 

With Germany as something of an exception, almost everywhere 
else there has been a radical transformation in the labor relation 
status of the civil servant. He has formed his union, been recognized 
by government, and earned the right to negotiate. 

For those who are inclined to resist public employee unionism 
here in the U.S., or believe its scope can or should be restricted 
to implementing civil service rules and laws, I suggest that European 
experience indicates an evolutionary perspective. More and more 
public employees are likely to be drawn into unionism and collective 
bargaining. The scope of issues falling within the bargaining rela
tionship is also likely to expand. 

It is true that the absence of parliamentary type party govern
ment in the U.S. will inevitably make the response to the chal
lenge of government employee unionism different from Europe. 
Moreover, the skillful management of federal civil service salaries 
such as we have witnessed in the past decade, as well as the lob
bying effectiveness of federal unions vis-a-vis the Congress, may 
render direct, general wage bargaining at the federal level unneces
sary for the employee and his union. These are, however, details ; 
the fact remains the scope and extent of collective bargaining in the 
public service are likely to broaden in the U.S. in the years ahead. 

• Public Services International, Negotiating Rights of Pttblic Servants and 
The Right to Strike in Public �ervice, London : 1966, p. 29. These regulations 
no longer seem to be fully operative in Germany today. 
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SPECIAL LEGISLATION NEEDED TO STRENGTHEN PuBLIC 
EMPLOYEE BARGAINING 

The process whereby civil service bargaining came to embrace 
more and more substantive issues such as the determination of wages 
and hours has, in Europe, often entailed the passage of a special 
piece of enabling legislation (or a special governmental order or 
decree ) .  This has been true even in countries where private sector 
bargaining has usually had only an informal base, with little or no 
support in legislation. 

In Great Britain and Sweden, to use these two examples, the 
right of union recognition and the right to bargain in the private 
sectors of the economy have historically been an informal matter. 

Moreover, unions of manual workers in the private economy generally 
felt no need to seek legislative assistance to obtain the right to 
bargain andjor to negotiate written agreements either in Sweden 
or Britain.4 

Despite this traditional emphasis upon voluntary, informal in
dustrial relations procedures and methods in both Sweden and Great 
Britain, both these countries found it necessary andjor desirable 
to formally guarantee the right of association for civil servants. 
Even more, these governments have also gone far in defining the 
scope of bargaining for civil servants.5 

British and Swedish experience seems to support the path the 
U.S. has taken in recent years in seeking to expedite the process of 
union recognition in the public sector, via Federal Executive Orders 
and a growing body of state legislation. 

In several continental European countries, such bargaining rights 
as civil servants enjoy often derive from the simple provision in the 
national constitution guaranteeing the rights of all citizens to form 
trade unions. In most cases these rights, as they have come to be 
applied to civil servants, have not yet embraced the right to ne-

' In both Sweden and Britain the white collar unions in the private sector 
have felt compelled to go beyond the traditional system of voluntarism in their 
struggles for union recognition. 

6 For a short description of the systems in Great Britain, see H. M. 
Treasury, Staff Relations in the Civil Service, London : Her Majesty's Sta
tionery Office, 1 965. For Sweden, see the pamphlets in English issued by the 
large white collar union federation TCO : Collective Bargaining Rights of 
Swedish Civil Servants, Stockholm : 1968, and The Swedish Civil Servants, 
Conditions of Paymmt and Employment, Stockholm : 1968. 
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gotiate a written collective agreement, unlike the case of Britain 
and Sweden ( and Scandinavia generally) .  

PUBLIC EMPLOYEES AND THE RIGHT T O  STRIKE 

One of the important lessons to be learned from European 
experience is that in the critical matter of whether there should 
or can be the right to strike in the public sector, there is no single 
best answer. There are countries in which unions and managers 

have decided to dispense with the strike, and substitute alternative 
procedures for all dispute settlement in the public sector. In other 
countries the clear right to strike available in the private sector 
has been transferred almost bodily into the public sector. Moreover, 
in both systems, (as well as under variations of both which can also 
be found in Europe ) ,  given enough time and experience unions 

and government ( s) have in most instances come to build a con
structive relationship, with few work interruptions in the form of 
authorized or unauthorized strikes occurring today. 

In several countries the right to strike is seemingly provided for 
all citizens, under the national constitution. It is not always clear, 

however, that this right includes civil servants. For example, in 
Germany although the constitution provides trade union rights for 
everyone, and these are presumed to include the right to strike for 
workers, there appears to be general agreement, among all parties, 
that civil servants do not enjoy the right to strike. 

The general right to form unions in the French constitution, on 
the other hand, has led over time to the explicit acceptance of the 
right of civil servants to strike. A 1963 law allows civil servants 
strikes, provided appropriate notice is furnished to the proper 
authority-at least five days before the strike and the notice must 
indicate if it is a limited ( duration) or unlimited strike, the place, 
date, hour, etc.6 

In most continental European countries where this strike right 
has been conceded, the government, as in the case of France, can 
usually draw upon a reserve power, if a public employee strike 
disrupts a vital service. The drafting of strikers into military or 
national service, the use of the armed forces to man essential 
services-these and other devices have been resorted to, on some 

• Public Services International, op. cit., p. 35. 
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occasions in the past, by the French (and a few other) govern
ments when a civil service strike went beyond a short, token 
character. 

Generally speaking, explicitly or implicitly, too, certain types 
of employees as police, firemen or members of the armed services 
are by law or custom forbidden from striking in most countries. 

THE PuBLIC EMPLOYEE STRIKE IN SwEDEN AND BRITAIN 

The 1965 statute which establishes bargaining rights and proce
dures for Swedish civil servants, including the right to sign full 
scale collective agreements, also grants the unequivocal right to 
strike. It was primarily to equalize the rights of civil servants 
with those enjoyed by workers in the private sector, that this law 
was enacted in Sweden. 

To deal with strikes which may "imperil the public interest" 

in the private economy in Sweden, the leading Swedish labor federa
tion and the Employers Confederation have a special procedure which 
refers the dispute to a permanent j oint standing council. This 
council will render a decision in case of strikes, or threats of strikes, 
in disputes effecting any vital public interest or service. 

. In the public sector a special State Employee Council, the 
counterpart of the standing council in the private sector, performs 
a similar function. This State Employee Council consists of eight 
members, four of whom are appointed by the State and four by the 
central trade union organizations. Council decisions are taken by 
simple majority vote. 

This dependence on a j oint union-management body, with the 
implicit assumption that it will prevent strikes in essential services, 
is typical of the voluntaristic character of Swedish industrial 
relations. 

On the other hand, in Britain where voluntarism has also been 
a hallmark of the private industrial relations scene, the union and 
management civil service parties have accepted a system of com
pulsory arbitration to resolve unsettled disputes, and strikes are 
a "disciplinary offense," if not precisely illega1.7 Actually, it was 

• A strike of postal employees several years back seems largely to have been 
winked at by the governmen� Punishment of a whole complement or class 
of employees can be next to impossible. Such strikes are extremely rare in 
the British Civil Service. 
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the civil service unions which struggled for some years to compel 
the government to accept arbitration as the method to resolve un
settled disputes ; this was accomplished in 1925.8 A special Civil 
Service Arbitration Tribunal renders decisions which, broadly speak
ing, are binding on both parties.9 

The tribunal's scope of action includes such matters as pay and 
allowances, weekly hours and vacations. Cases to the Tribunal are 
confined to whole "classes" of civil servants, and individual em
ployees' disputes do not come before the tribunal. (These latter 
grievances are taken up by the union acting at the various ministry 
levels. ) 

For American students and industrial relations practitioners 
the character of the British civil service arbitration procedures are 
worth some special consideration. The commonly expressed fear 
of unions and management, in the U.S.,  that the very existence of 
an arbitration alternative will render collective bargaining on interest 
matters ineffective, with one party or the other always forcing the 
issue to arbitration, has been dealt with rather creatively by the 
British. 

Negotiations leading up to any possible submission to arbi
tration are of two types, formal and informal. In the formal stages 
briefs are exchanged, and the various offers and counter offers are 
"on the record." At some point negotiations proceed to the informal 
stage where, presumably, the parties make last ditch concessions to 
one another in order to settle their disputes. 

• The voluntary acceptance of arbitration as a means of settling important 
issues of interests (basic wages, working conditions, etc.) has long standing 
in much of British private industry, in the case of both unions and employers. 
This is, of course, in contrast to the U.S. �her� arbitration pf disputes about 
rights (usually arising out of the interpretation and application of a collective 
agreement) is common, as opposed to arbitration over interest matters which 
is rarely practiced in the private sector. 

• The Government must accept a!:!Jitration claims put forward by the unions : 
but "it is not compulsory for Government departments to go to arbitration 
when they themselves wish to alter conditions of service. It could not be so : 
the duty of Government is to govern, and steps must be taken quickly and 
without the possibility of challenge by a Tribunal which is not responsible to 
Parliament . . .  " See Richard Hayward, Whitley Councils in the United 
Kingdom Civil Service, London : (:ivil Service National Whitley Council 
(Staff Side) , 1963. In practice, this power has not often been invoked by 
government and the procedure has worked well, although pay pauses and wage 
freezes in recent years in Britain have complicated industrial relations in the 
civil service. 
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If a case is not settled, and then is submitted to arbitration, the 
offers and positions revert to those that were on the table, on the 
record, as it were, in the formal stages only. Neither side can 
refer to the off the record negotiations, in their pleas before the 
Tribunal. It has not been unkown for an arbitration tribunal to 
make an award which one party or the other found considerably 
less favorable than its "opponent" had offered during the infonnal 
bargaining stages. 

As .a consequence of the procedure, with its elements of un
certainty, both the union or staff side, as it is generally called, and 
the management have come to shy away from excessive dependence 
on the Arbitration Tribunal. It is only the rare case that goes to 
arbitration today.10 

The Swedish and British experiences, one with its emphasis upon 
full rights of negotiation and strike, and the other geared to a sys
tem or arbitration with no real right to strike, carry one general 
message for the U.S. Dogmatic insistence that only a "free" system 
of civil service bargaining with full right to strike (and lockout) ,  or 
its counterpoint that there can be no right of public employees to 
strike, both seem more ideological than realistic. Neither Swedish 
nor British experience is directly applicable to our situation ; both, 
however, suggest that there are at least several possible roads to 
pursue in this matter of impasse strikes.U 

UNION CARTELS OR GROUP BARGAINING TO EXPEDITE 
REPRESENTATION 

One of the most vexing problems confronting many "new" civil 

10 For interesting observations on the arbitration process tu1der the Whitley 
Cotu1cil set-up, see S. J. Frankel, "Arbitration in the Civil Service, Part 2, 
Whitley Bulletin, July 1961, pp. 103-107. 

n Canadian authorities, in recent years, seem to be following a policy al
most diarnmetrically opposed to that of the U.S. as regards strikes in the public 
service. Unlike the U.S. legislation or executive orders on these matters in 
recent years, which has prohibited public employees from striking, most of 
the new Canadian laws permit strikes in the public service, with some stipulated 
exceptions. Under the federal system, at the time it gains recognition from the 
Canadian government, a union must stipulate whether it wants arbitration or 
conciliation in the settlement of a dispute to which it becomes a party. If the 
tu1ion "opts" for arbitration it is then bound to submit tu1settled disputc;s to the 
Public Service Arbitration Tribunal, whose decisions become final and binding. 
If the conciliation route has been cho5en, the tu1ion is free to strike, after 
stipulated conciliation procedures a!:_e exhausted. A majority of the unions 
have opted for arbitration. 
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service bargaining system, and the U.S. at the Federal, State and 
local levels is no exception, is the problem of a multiplicity of unions 
with bargaining rights on behalf of different groups of employees. 
How to compose these different claims and make the system effective 
is no mean task. 

Confronted with the existence of several different unions oper
ating on behalf of employees in different civil service classes or 
ministries, one of the most useful things the bargaining parties in 
most of Europe have learned is the necessity for cartel-like arrange
ment among the unions. In Britain and Sweden, much as is the case 
in the U.S., no single union has a monopoly, or even a near monopoly 
of recognition in the civil service, but governments and unions have 
devised arrangements to overcome this problem. 

The national civil service unions in Britain have been grouped 
together in the so-called Whitley Council-first laid down by govern
ment initiative-which enables them to present a common front to 
public management. Similar joint bargaining cooperation has de
veloped in Sweden, though here the route was less formal.12 

At different stages of development, one side or the other may take 
the initiative in structuring these kinds of cooperative or cartel like 
arrangements. In the early stages in Europe, when the unions were 
poorly organized they were often interested in a joint approach to 
deal more effectively with government on civil service system wide 
basic issues, such as a general wage increase or major fringe benefits. 
As the bargaining systems "age," the government soon comes to see 
that joint negotiations on many items are an absolute necessity, if 
the government is to prevent whipsawing by different unions. 

The situation in N.Y. City this past fall when the various uni
formed services were whipsawing city management, provided a vivid 

illustration of the government's need for a common bargaining table 

around which to meet all, or most of the unions with whom it might 

be negotiating. Curiously enough, an earlier N.Y. City report, spon

sored by City Officials, had pointed to the need or possibility of 

u These joint-union arrangements in both countries do not, however, pre
clude bargaining by individual unions on some matters affecting particular 
classes of civil servant employees, or those in particular ministries, whom they 
alone represent 
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developing such group bargaining procedures.13 This possibility has 
not been pursued very vigorously by public officials. 

To go down this road, of course, in N.Y. City and elsewhere, i.e., 
to encourage unions to cooperate with one another, to bargain jointly 
with public management, is likely to provide an immediate fillip to 
union power. It will help the unions to bargain on basic civil service 
regulations, matters which usually are beyond the competence of any 
single union since civil service rules are system wide. I suggest, 
however, that American public managers face this issue and act 
positively upon it. By taking the lead in encouraging, perhaps even 

insisting on joint bargaining, public managers may be able to gain 
some of the advantages, along with any disadvantages that the wider 
relationships produce.14 

The foregoing examples only illustrate the constructive lessons 
which can be learned from public sector bargaining abroad. Surely 
the development of this new collective bargaining area in the U.S. 
should be the occasion for more reason and less conflict than has been 
the case in the past in the private sector, and, until now, much of 
the public sector. 

'" The so-called Lindsay report, issued in 1966, sought to provide any union 
or group of unions representing SOo/o or more of the employees the right to 
request the city to negotiate with them, on basic hours, wages and working 
conditions ; in other words to n_egotiate, presumably, on civil service rules and 
regulations themselves. Much of this report has since been incorporated into 
legislation in New York City. 

" Time prevents any discussion of what European experience suggests on 
where and how critical responsibility for bargaining on the public-management 
side might be lodged. Briefly, in Sweden the 1965 legislation established a 
special Government Employee Negotiations Board ( Statens Avtalsverk) with 
full power to negotiate and sign agreem�nts on behalf of the government. In 
Britain the management counterpart of tlie unions Whitley Council group is 
a special office in the Treasury, which has the power to negotiate fully on 
behalf of the government. 
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CHARLES M. REHMUS 
University of Michigan 

H. G. Wells once wrote, "No passion in the world, no love or 
hate, is equal to the passion to alter someone else's draft." I am 
afraid that I am as susceptible as the next man to this fervor ; 
therefore, it is revision or additional commentary that I would 
bring to each of these papers. 

In part, my feeling about them undoubtedly results from ' the 
newness of the field and the rapid state of its development. For 
most of us, experience with public employee bargaining is at most 
five or six years old. It is, therefore, not surprising that the con
clusions reached in these papers are tentative, and that others might 
wonder whether something different could not have been said. 
Social institutions mature at a rather slow rate, and systematic 
observation and analysis of them come even more slowly. Private 
sector bargaining, now at least a generation old, still has many 
unsystematized aspects. It is hardly surprising, then, that the 
same is true of public sector bargaining. I acknowledge with respect 
the efforts of each of these papers to try and bring some order into 
this new field. I would nevertheless suggest that much yet remains 
to be done. 

Professors McLennan and Moskow, as I read them, tell us that 
multilateral bargaining occurs whenever third parties having the 
power to impose economic or political costs upon the negotiators 
influence the bargaining positions taken at the table and the outcome 
of negotiations. They say further that while multilateral bargaining 
can occur either in the private or public sector, it is far more common 
in the latter. 

Collective bargaining, whatever else it may be, is a system for 
decision-making. Public sector bargaining is, therefore, a system 
for governmental decision-making-and they are saying that govern
mental decision-making is different than in private areas. Of course 
it is ; whoever thought that it wasn't ? The decisions made by the 
government are usually more central to our lives, affect more of 
us, and are directly or indirectly paid for by us all. Therefore, 
far more people are concerned with governmental decisions, and 
they bring this concern to bear on the public bargaining table. But 
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do we really add to our knowledge of public sector negotiations 
by calling this multilateral bargaining ? 

A concept well known in politics is the pressure group-the 
organized body bringing influence to bear to affect the nature of 
govenunental decisions. Particularly germane here is the so-called 
catalytic pressure group that works through existing organizations 
to change policy direction or to accelerate the rate of developments 
already underway. 

Is not this exactly what happened in the negotiation that McLennan 
and Moskow examine ? Community pressure groups worked through 
other organizations--the school board, the school administration 
and the teacher's union-to achieve their ends and to ensure that 
certain interests already present at the bargaining table were rein
forced and operative. 

I would suggest that we confine the concept of multilateral 
bargaining to situations in which more than two parties are present 
at the table. A classic example is now beginning in Paris at the 
Viet N am negotiations, but such three or four party negotiations 
are not unheard of in industrial collective bargaining. The Ocean 
Hill-Brownsville dispute in New York might also be considered 
an example of multilateral bargaining. Actual or tacit negotiations 
seem to have taken place there between three or four different 
interests, and specific agreements had to be reached with each before 
even the present uneasy truce was possible. 

In summary, McLennan and Moskow have done an interesting 
job of analyzing community impact upon public bargaining. Let us, 
however, call it what it is-pressure politics in the classic mold. 

Everett Kassalow has given us an introduction to an area 
about which we should know a great deal more. A number of the 
industrialized democracies of Western Europe have far more ex
perience with civil service unions than we do. Despite some basic 
differences in fundamental institutions, I believe we have much 
to learn from them. My comments on Professor Kassalow' s paper 
are more in the nature of footnotes, suggesting possibilities additional 
to those he mentions. 

He gives a number of reasons why public employee unions came 
earlier in Europe than the United States. I would suggest another. 
The lower general propensity of Europeans to strike over interest 
disputes, (at least lower than the United States) ,  may have made 
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public sector negotiations more palatable and easier to accept there 
than here. 

He suggests that general wage bargaining may not be necessary 
for federal employees in the United States. I would agree as to 
employees covered by the Classification Act. I think, however, 
that wage bargaining for blue collar wage board personnel may not 
be very far away. 

Professor Kassalow notes that in Britain the existence of civil 
service arbitration procedures has not rendered bargaining on in
terest matters ineffective or sterile. Perhaps so, but is is worth 
noting that under the new Canadian federal legislation far more 
unions appear to be opting for arbitration rather than for the strike 
alternative. In time, this development could lead to ever-increasing 
reliance on arbitration awards to set contractual terms. Of even 
more pertinence, in Australia it appears that the existence of 
permanent arbitration procedures has lead to the virtual atrophy 
of public sector bargaining muscles. 

He projects the likelihood of union cartels to expedite the 
bargaining process. I agree with the likelihood but not without 

· some trepidation. The Belgian unions have combined so well that 
in the early 1960's, not liking what was offered in salary bargaining, 
they succeeded in overthrowing the government ! 

Finally, as Professor Kassalow would be the first to agree, there 
are many important areas not touched on in his paper. I could 
suggest many of these, for it is all too easy to suggest researches 
that someone else ought to undertake. Perhaps most important 
among these, however, is the question of relationships between 
those responsible for negotiations and those responsible for raising 
revenues and approving expenditures. Related to this, and of deepest 
concern to me, is the whole question of public resource allocation 
over the collective bargaining table. Hopefully, current researches, 
including a study that we have underway at the University of 
Michigan, will provide us with answers to many of these important 
questions in the near future. 

In her paper, Jean McKelvey has given us a fascinating analysis 
of fact-finding. Before commenting on her work, generally, how
ever, I would like to correct some of her figures. This necessity 
arises because of the problem to which I referred earlier ; the rapid 
movement of events in this field. 
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Dr. McKelvey states that experience with fact-finding in Michigan 
has been considerably less satisfactory than that in New York or 
Wisconsin. I hope I will not be considered chauvinistic if I point 
out that the most recent data, not yet published and therefore not 
available to Jean, do not support this view. In the first ten months 
of 1968, Michigan had 94 situations in which fact-finding procedures 
were completed. Of these, 25 were settled by the fact-finder 
through mediation. This is an experience rating of 27%, slightly 
better than the New York experience. The fact-finder's report 
was accepted by the parties as a basis for settlement 46 times. 
This acceptance rate of almost SO% is again slightly better than in 
New York. 

In a quarter of the cases, about the same in both states, the 
report was not fully accepted as a basis for settlement. The funda
mental difference between our experience and that of New York 
is that in Michigan strikes occurred every time that the fact-finding 
report was not accepted, whereas in New York the unions very 
often accepted something less than the recommendation rather than 
strike. The real question to which we should address ourselves, 
therefore, is not why fact-finding works differently in different states · 

but why the incidence of strikes is so much different. My own 
guess would be that the differences are related to the nature of 
punitive devices which are used against striking unions and their 
members, the extent of union organization and militancy, and the 
political environment in the different states. My hunches, however, 
are no substitute for sustained observation and analysis. 

In conclusion, I would like to reemphasize what I believe to be 
the basic point of Dr. McKelvey's paper. This is that fact-finding 
is not a unitary and unambiguous technique to be used in dispute 
resolution. It is instead a vague procedure to which are attached 
certain attributes and ground rules that are adapted to fit whatever 
seems most likely to settle a particular dispute at a particular time. 
Fact-finding has varied functions and can at times and under certain 
circumstances be quite useful. 

We Americans often characterize British problem-solving as 
"muddling through." I often think that in the field of dispute 
resolution we do exactly the same. Fact-finders, like everyone else 
involved in trying to settle critical disputes, perform varied roles 
depending upon which seem best to meet the problem. I, and 
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others like me, have been appointed to serve as fact-finders in a 
particular dispute only to find that before it was settled we served 
as mediators, advisory arbitrators, neutral chairmen of negotiations, 
and even as binding arbitrators. Experiences of this kind make me 
distrustful of trying to find the set of procedures-the panacea-that 
will provide the key to dispute resolution in the public interest. 

It seems significant to me, as a student of government, that we 
have appeared to create solutions to critical strikes even though 
in a real and fundamental sense the techniques we use are only 
partially effective as a defense against them. Existing "emergency 
procedures" and "impasse procedures" are in no sense adequate 
to real emergencies except to the degree that the public is lulled 
into passivity because of the symbolism represented by the words 
"emergency procedures." We of the industrial relations profession 
are not soothed, and we should not delude the public. We are 
simply engaged in an unending search for flexible techniques that 
will serve as a substitute for the strike and, at the same time, will 
keep some kind of pressure on negotiators in order to maintain 
the therapeutic values of unrestricted collective bargaining. 



DISCUSSION 

WESLEY WILDMAN 
University of Chicago 

Addressing myself first to the broad issues raised in the Kassalow 
and McKelvey papers, let me note that practitioners particularly, on 
both sides of the bargaining table in the public sector, will frequently 
argue today that we have become preoccupied with the strike and 
impasse problem and that we had ought to put the issue on the back 
burner for the time being, at least, and get on with the bargaining 
job. Some management representatives will at least secretly acknowl
edge that an implied (even though illegal ) threat of strike does tend 
to keep things going in negotiations. You will even find an occasional 
heretic avowing that public management had ought to stop relying 
on the frequently unenforceable injunction against the public em
ployee strike, and begin to focus instead on ways to take and even 
break a strike by its employees as a means of balancing the power of 
the union. As a part time practitioner in this field, I find at least 
one-half of me in frequent short-run sympathy with this general 
position. My more contemplative, academic half, though, keeps in
sisting that there is a public policy issue here of great importance 
which will not go away, and which must, sooner or later, be resolved. 

Evidently the early popular position espousing the virtually com
plete transfer to the public sector of private sector bargaining pro
cesses and procedures, coupled, of course, with complete prohibition 
of the strike, was not particularly well considered. Many failed to 
take seriously the clear lesson from the private sector that collective 
bargaining is essentially a power relationship, a process of power 
accommodation and an essentially zero-sum game based on con
cession-making and compromise which virtually must, to have mean
ing, carry a strike risk as a necessary corollary. Those who proposed 
formal negotiating relationships but with the universal strike ban 
evidently did not foresee the difficulty or impossibility, once organiza
tion and bargaining have begun apace, of enforcing the no-strike in
junction in public employment, wholly apart from the wisdom of the 
underlying policy decision to prohibit such strikes. In short, those 
who counselled extension of formal bargaining to the public sector 
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coupled with the strike ban, overlooked the very serious problem, as 
Feinsinger puts it, of "exposing the impotence of a democracy." 

A number of mea culpas have been said recently in periodicals 
and at conferences and several illustrious practitioners and acade
micians who once espoused the universal strike ban have now changed 
their views. The emerging currently fashionable position is for pro
hibiting strikes in the public sector only when it can be demonstrated 
to a court that such strikes jeopardize the public health, safety, or 
welfare. I doubt that this expedient panacea is any better considered 
or more elegantly reasoned that its predecessor constructs in this area. 

First of all, the a priori argument against the strike right in 
public employment seems still quite powerful, and I have as yet seen 
no adequate rebuttal of the "traditional" position by those who would 
legitimize the strike in public employment bargaining. The advent 
of bargaining has not changed the fact that most governmental 
operations have been established by the public as monopolies, which 
provide products and services for which there are seldom close, 
readily available substitutes. The still viable and powerful sanctions 
of the competitive market are not often operative in public employ
ment to provide any measure of discipline to the behavior of the 
parties and to guarantee that the resulting deal will not be altogether 
at someone else's expense-with little or no concern for budgetary or 
market realities. It still remains true that if the strike right is 
granted in public employment, there is a large risk that strong or
ganizations will benefit at the expense of the unorganized, or at the 
expense of the relatively small and unimportant organizations and 
probably at the expense of the public at large. 

Some of the recent denunciations of the strike prohibition in 
public employee bargaining and the styling of the resulting jail 
sentences as "cruel and unusual punishment" have, of course, a dis
tinctly moral overtone. As a somewhat useful antidote to any guilt 
feelings we may suffer in this respect, I think it useful to keep in 
mind one of Kurt Hanslowe's observations : 

If there be any doubt about governmental authority to outlaw 
the concerted withholding of labor by public employees, it might 
be recalled that government clearly has, and has asserted, the 
power to outlaw rig bidding on government contracts and com
binations to fix the price of goods sold to the government, 
as officials of several electrical manufacturing firms learned by 
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going to jail a few years ago. There be no duty on the part of 
individuals to deal with the government but if one does so the 
government can take the position that one cannot conspire or 
combine against it.1 

Secondly, I doubt that the fact that in public employee bargaining 
today we are faced with very rapidly evolving and shifting structures 
of bargaining and power balances or imbalances between the parties 
has been adequately faced by the proponents of legitimizing the strike 
in public employment. For instance, some at least of the public em
ployee organizations in this country have the potential, through the 
use of strike funds based on dues from literally millions of members, 
for presenting medium-sized and smaller governmental employers and 
municipalities with a tremendous inequality of "bargaining power" 
which might be analogized roughly to the situation which pertains to
day in negotiations between, say, a small newspaper on the one hand 
and the International Typographical Union on the other. Of much 
greater significance, as Professor Kassalow points out, the structure 
of bargaining in the public sector is or soon will be, shifting 
dramatically. 

To use education (by far the largest single non-federal field of 
government employment) as an example, there are numerous forces 
extant, of which bargaining is one of the most important, leading 
to a centralization of decision-making on at least the state, if not 
ultimately the federal, level. For instance, assuming that teachers 
and other groups of public employees continue to strike, and strike 
successfully, it seems inevitable that the state will find it desirable 
and nece&Sary to centralize decision-making on salaries and other 
important aspects of the employment relationship. If, for instance, 
large school districts are able to strike successfully at the expense of 
the small, and if large powerful organizations of public employees 
working in relatively essential services-in or out of education-are 
able, through the exercise of strike power, to starve the less vital 
and less visible functions of government, state legislatures will have 
to directly assume the role of bargaining agent on the employers' 
side. It seems likely that if it is decided as a matter of public 

1 Kurt Hanslowe, The Emerging Law of Labor Relations in Public Em
ployment (New York : New York State School of Industrial and Labor 
Relations, Paperback No. 4, October 1967).  
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policy not to prevent public employee strikes, or at least to adequately 
control strike activity, chaos in budget-making and other aspects of 
the conduct of the governmental enterprise will result, making cen
tralization of vital governmental decision-making inevitable. 

With these possibilities in mind, and with respect to the pro
posal for giving courts the problem of deciding when to preclude 
public employment strikes-in a state like Illinois, for instance, what 
will a court decide, or what should a court decide, as to whether 
a statewide strike by teachers constitutes a threat to public health, 
safety, or welfare ? Will it make any difference whether the strike 
runs for a day or for a month ? And, is this a type of problem which 
we should throw to a bewildering variety and multiplicity of courts 
within a given state and among the states ? Disparate judgments 
among jurisdictions are sure to result as to who should be allowed 

to strike and when, to the increasing confusion and dissatisfaction 
of the public, their governmental employing agents, and public em
ployee organizations alike. Can we afford to throw at our courts a 
constant stream of problems, involving at this moment in our history, 
as they will, a continuing basic challenge to the authority of the gov
ernment and the orderly conduct of the public business ? I have 
sincere doubts as to whether either the fabric of the body politic in 
general or the cause of bargaining in the public sector can stand this 
kind of strain. Also, I think we must ask whether granting a limited 
strike right in public employment will make it more or less difficult 
to prohibit those strikes which everyone seems to acknowledge must 
be prohibited. 

All three of the papers we are considering, by both example and 
exhortation, should motivate a more relaxed analytic, research-based 
approach to the study of impasse resolution in the public sector, and 
should encourage us to resist adoption of easy, simplistic solutions 
to either the pragmatic or public policy aspects of the problem. 

McKelvey has a number of specific research recommendations 
with respect to impasse resolution and I would endorse them all. I 
would add, though, that in addition to researching ways and means 
for inducing peaceful settlement of public· employee disputes, we will 
also need a study of the long run impact of power exercise by public 
employee groups on the governmental decision-making process, and 
a study of the impact of bargaining in public employment on the 
distribution of public services and resources. 
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I have already touched on one of Professor Kassalow's important 
observations regarding a rapid shift in structure of bargaining in 
public employment, and I would only add that the foreign evidence 
obviously indicates that we have not done all we can in experimenting 
with creative impasse resolution procedures such as the combination 
mentioned by Kassalow, of simultaneous formal and informal bargain
ing looking toward the possibility of either settlement by the parties 
or fact finding. 

With respect to Moskow and McLennan, I don't feel that they 
have proved their case regarding the multilateral nature of public 
employee bargaining. The single piece of evidence from which they 
adduce multilaterality relates to a concession made on teacher transfer 
rights by the teacher union in one of our large cities. The concession 
was demanded by the board, under pressure from minority and civil 
rights groups, in the interests of achieving balanced, integrated 
staffing. Now this is admittedly a subjective judgment on my part, 
but given what I know of the transfer problem in big city school 
bargaining, the concession made in this instance was relatively slight 
and has had little ultimate impact on the problem of balanced staffing 
among the schools of the city in question. 

What we have in the Moskow-McLennan case, I think, is some 
evidence that interest groups had an impact on negotiations, little 
evidence that the impact was at all significant in magnitude, and no 
evidence that any impact which was manifested resulted from the 
ability of the interest groups to impose any direct, short run costs on 
the parties at the bargaining table for their failure to agree on terms 
specified by the interest groups. To achieve status as a party to a 
multilateral bargaining relationship, it seems to me that you would 
have to prove that you exercised a relatively significant degree of 
power in the negotiating process and, accordingly, that you had a 
significant impact on the outcome. 

The Moskow and McLennan theorizing is elegant and their case 
study is most interesting ; they describe a process which they would 
prefer to call multilateral and which I would still style as essentially 
bilateral. Is the terminology important ? Yes. 

To label public sector bargaining multilateral strongly implies that 
affected consumers, taxpayers, or other interest groups impose con
straints on the parties at the table and wield significant power in the 
bargaining process. Because of the possibly vital nature of the 
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service provided and the monopoly power status of the enterprise 
and the employee group, exactly the opposite is more likely, on net, 
to be the case. The nub of the strike problem in public employment 
is that while consumer groups set the outer boundaries for settlement 
by the parties in the private sector by imposing implied or actual 
cost [ s] , in terms of sales and employment opportunities, such costs 
are clearly not imposed, at least in the short run, on the parties in 
public sector bargaining.2 

My judgment to date is that in comparison with the kinds of 
usually conclusive pressures that the market mechanism transmits to 
the parties in private sector bargaining, interest group activity in 
public sector bargaining is, on net, a pathetically inadequate and im
potent substitute. Indeed, there is good reason to believe that the 
ultimate impact on the educational enterprise of interest groups of 
the sort to whom Moskow and McLennan would assign bargaining 
process "participant" status has been less since the advent of bar
gaining and since the creation of the teacher bargaining unit as a 
strong independent power center than before. So far, as in the recent 
New York struggle over decentralization and community control, any 
interest group activity or power exercise that approaches effectiveness 
must evidently be of a magnitude which threatens destruction or 
wholesale restructuring of the governmental enterprise and escalation 
of disputes which far transcends the negotiation process. 

• Of course, "public vs. private" is no longer the crucial distinction to be 
made in analyzing the impact of employee group power in collective bargain
ing on goods and services markets in the U.S. For instance, in the private 
sector, if the service or product lost by a strike results in complete unavail
ability of a relatively essential product or service, public displeasure will be 
manifested through political channels, much as is the case in the public sector. 
It's not public or private that makes the difference, it's essentiality or non
essentiality and monopoly or non-monopoly status of the enterprise and the 
employee group that now distinguishes the limits of power and the invocation 
of market or political sanctions. 
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U N ION-MANAGEM E NT COOPERATION 
REVISITED * 

THE SCANLON PLAN-PAST, PRESENT 
AND FUTURE 

FRED G. LESIEUR AND ELBRIDGE S. PucKETT 
Fred G. Lesieur Associates, Inc. 

Since the book, The Scanlon Plan: A Frontier in Labor
Management Cooperation,1 was published in 1958, there have been 
few published reports on subsequent developments. It will be the 
intent of this paper to bring up to date later developments in the 
use of the Scanlon Plan and to examine the growth and significance 
of the Plan and the Scanlon philosophy in today's labor-management 
relations scene. 

In reviewing these developments, we shall attempt to place in 
proper perspective some various aspects of the Scanlon Plan and 
hopefully correct some misconceptions about what the Plan is and 
how it should function. The specific aspects of the Scanlon Plan 
which are often given greatest attention are : ( 1 )  as a plant-wide 
incentive system, (2) as a vehicle for employee participation, and 
( 3 )  as a focal point for union-management cooperation. These 
areas will be discussed, particularly as they relate to Scanlon's 
basic philosophy. 

I. Criteria for Judging a "Scanlon Plan." 

The sparse literature 2 which has been published in the last ten 

1 Fred G. Lesieur (ed. ) ,  The Scanlon Plan: A Frontier in Labor-Manage
ment Cooperation, M.I.T. Press, 1958. 

• Robert B. McKersie, "V.lage Payment Methods of the Future," British 
Journal of Industrial Relations, Volume I, No. 2, June 1963, pp. 1 91-212. 

J. ]. Jehring, "A Contrast Between Two Approaches to Total Systems 
Incentives," California Management Review, Volume X, No. 2, 1967, pp. 7-14. 

Herbert R. Northrup and Harvey A. Young, "The Causes of Industrial 
Peace Revisited," Industrial and Labor Relations Review, October 1968, 
Volume 22, No. 1, pp. 40-42. 

*The discussion by Victor Gotbaum, presented in this session, is not 
included in the published Proceedings. 
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years on the Scanlon Plan reflects largely a lack of understanding 
of the real contribution which Joseph N. Scanlon made in the field 
of labor-management relations. The three articles cited above, which 
are based largely on individual case studies, reflect an academic 
bent toward putting the Plan in certain categories. The Scanlon 
Plan is looked upon as being a plant-wide incentive system with a 
particular type of measurement indicating the degree of success,3 
or the Plan is looked upon as a kind of committee structure within 
a plant through which suggestions are processed. 

It is only natural that these structural elements of the Plan 
be given attention in an academic study, as they provide tangible 
measures which can constitute criteria for success or failure. How
ever, the emphasis which has been given to these structural aspects 
unfortunately overlooks the importance of Scanlon's philosophy. 
Scanlon felt that the structural aspects of the Plan were only tools 
for implementing the basic attitudes and philosophies of the various 
parties in their efforts to achieve union-management cooperation 
and employee participation. 

In short, Scanlon would have looked upon some of the par
ticular case situations in the mentioned literature as being empty 
shells of structure, similar in outward appearances to a true Scanlon 
Plan but lacking the heart, the emotion, the philosophy, and the 
attitude of a truly cooperative enterprise. Scanlon felt that every 
employee could contribute on his job a great deal more than the 
usual company organization permitted. ·when he talked about em
ployee participation he was talking about two-way participation, 
that is, from the bottom up and the top down, 8 hours a day, 5 
days a week, 52 weeks a year. The degree of employee involve
ment in company problems and the management leadership directed 
toward this end were of primary importance to Scanlon. The struc
tural elements of the Plan were secondary. 

II. Some Misconceptions. 

Some misconceptions about the Scanlon Plan seem to be so 
widespread as to require clarification in this paper. Three such 
misconceptions are : ( 1 )  that the type of productivity measurement 
employed identifies whether or not a plan is considered a Scanlon 

3 The Scanlon Plan is sometimes categorized as a "production sharing plan." 
See ]. ]. Jehring, op. cit. p. 8. 
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Plan, (2) that a type of committee structure in the factory organi
zation identifies a Scanlon Plan, and ( 3) that the presence of the 
structural elements denoting a Scanlon Plan is sufficient basis for 
judging the particular application of the Plan. 

An apparently very widespread misunderstanding revolves 
around the feeling that if a plant-wide incentive plan utilizes a 
particular type of productivity measurement, that plan automatically 
is labelled a Scanlon Plan, whereas if the plan utilizes a different 
measurement of productivity it should not be considered a Scanlon 
Plan. Perhaps the reason that a Sales Value of Production 4 type 
of measurement has been considered synonymous with Scanlon 
may be due to the fact that the example used for illustrative purposes 
in the book happened to be a Sales Value of Production type of 
measurement. 

Actually, the Scanlon philosophy has been implemented in each 
of the situations with which we are familiar by a study of accounting 
data to determine what type of measurement best fits the accounting 
system and other needs of the particular situation. 

Scanlon himself did not say that one type of measurement wall 
preferable to another. He did say that the type of measurement 
employed should fit the needs of the particular situation and that 
it should be kept as simple as possible to promote maximum under
standing on the part of employees. In fact, in some of his early 
work Scanlon utilized profit-sharing 5 as a basis for determining 
performance and bonus rewards, yet it is amazing how many people 
today think that if the basis for bonus is profit-sharing the par
ticular plan has no relationship to a Scanlon-type plan. 

At a Scanlon Plan Conference held in April 1968 under the 
auspices of the Industrial Relations Section of the Massachusetts In
stitute of Technology, twelve companies with extensive experience 
under the Scanlon Plan reported four different types of measurements 
being employed. Of the twelve companies, three reported that they 
used the relationship between total payroll and net shipments as 

• Fred G. Lesieur, op. cit., Chapter 6, pp. 65-79, "Sales Value of Production" 
is net shipments during the accounting period plus or minus the change in 
inventory. 

• Joseph N. Scanlon, "Profit Sharing Under Collective Bargaining : Three 
Case Studies," Industrial and Labor Relations Review, Volume 2, No. 1 ,  
October 1948, pp. 58-75. 

See also Russell W. Davenport, "Enterprise for Everyman," Fortune, 
Volume XLI, No. 1, January 1950, p. 2. 
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the basis for bonus determination. Seven of the twelve companies 
said they used a Sales Value of Production type of measurement, 
but among these seven there was wide variation in practice as to 
what was considered Sales Value of Production. In some cases, 
the change in total inventory was used in addition to net shipments 
to arrive at the Sales Value of Production ; in other cases only a 
partial inventory was used ; in some cases the inventory was valued 
at cost ; in other cases inventory was adjusted to achieve a sales 
valuation. One company of the twelve reported using a Value Added 
type of measurement.6 The twelfth company reported that it used 
the relationship between payroll and a count of physical production 
units upon which sales dollars were imputed. 

Clearly the practice of companies using the Scanlon Plan does 
not support the view that the type of measurement used is synon
ymous with Scanlon. On the contrary, a review of situations using 
the Plan shows that there has been a great deal of variety with 
respect to the type of neasurements employed. 

A second area of considerable misunderstanding involves the 
identification of a Scanlon Plan by the mere presence of a par
ticular type of committee structure. Although it is true that a 
typical Scanlon Plan implements employee participation through a 
system of departmental committees and an overall plant committee, 
the mere presence of such a committee structure does not necessarily 
denote the Scanlon philosophy at work. 

Our experience in working with a wide variety of Scanlon appli
cations suggests that the kinds of employee and committee activity 
may be far more important in determining the success of the enter
prise than is the mere structure of the committee system. In the 
eyes of many ( including some of the "experts" who have been 
making case studies of the Scanlon Plan ) ,  7 the committee structure 
is viewed simply as a vehicle through which suggestions by em
ployees are processed. Processing suggestions is only one of a 
number of functions performed by Scanlon committees. In fact, the 
most successful Scanlon activity finds such committees discussing 
departmental problems, company problems, setting goals and targets, 
analyzing cost factors, and in general supplementing and implementing 

• "Value Added" is Sales Value of Production less purchased materials. 
7 See footnote 2. 
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any of the management and accounting tools which are available in 
the company. 

A third area of misunderstanding which should be clarified if the 
Scanlon Plan is to be placed in its proper perspective involves the 
lack of recognition that the attitudes and philosophies of the parties 
entering into the Plan are a very important ingredient as opposed to 
the structural elements of the Plan, ( i .e. the type of measurement 
and committee structure) . 

We are not familiar with the situation described by J. J. J ehring 
which he says was "patterned in a broad way after the Scanlon pro
duction-sharing program." 8 However, from reading the study it 
should be easy to predict that the departmental committees would 
not function very effectively where they are set up on the basis 
that "foremen could not serve on the production review committee, 
and the committee was in no way to conflict with the responsibility 
and duties of the foremen." 0 Also, it should be easy to predict 
that any type of bonus measurement will not be successful unless 

it is administered with a view to protecting the equity of all parties 
concerned during conditions of substantial change. The manage
ment of the company described in this case study clearly did not 
want Scanlon activity nor did it subscribe to Scanlon's philosophy. 
It apparently wanted some sort of automatic bogey which would 
pay bonuses when the company was profitable.10 It should also be 
mentioned in connection with this case study that the maintenance 
of an individual incentive system in conjunction with a so-called 
Scanlon Plan is a practice that is very definitely contrary to Scan
lon's philosophy. 

\iVhile discussing the literature, some brief mention is due the 
Lapointe case study on industrial peace revisited ten years later.11 
The conclusions reached from these authors' field research are 
essentially that the company was mismanaged in many basic respects 
during the period from 1 952 to 1 962, and that the Scanlon Plan 

• ]. ]. Jehring, op. cit., p. 8. 
• Ibid., p. 9. 10 For some conclusions expressed by a very able group of researchers who 

looked at several cases of Scanlon philosophy in action, see Sumner H. Slichter. 
James J. Healy and E. Robert Livernash, "Union-Management Cooperation." 
The Impact of Collective Bargaining on Management, Chapter 28, pp. 864-877. 

11 Northrup and Young, op. cit. 
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in that situation did not provide the atmosphere for good manage
ment or for good performance on the part of employees. 

The executive vice president of the Lapointe company during 
the period of time from which Northrup and Young have drawn their 
conclusions has read their findings. He has submitted for publica
tion a report bearing on the facts contained therein. Without at
tempting to preempt Mr. Dowd and his publication, his statements 
of fact which he of all people can well document should not be over
looked here.12 In brief, Mr. Dowd states that contrary to what 
Northrup and Young seem to have learned from the management 
which succeeded the Prindiville ownership, the Lapointe Machine 
Tool Company was a most vibrant and active leader in its industry 
during the period in question. Lapointe's leadership included the 
areas of product design and engineering, sales industrial engineering, 
equipment maintenance, and ability to expand productive capacity 
in the face of national emergency (the latter in spite of having to 
train unskilled people to perform highly skilled operations while 
expanding capacity three-fold) .  

He says that Lapointe was profitable during periods of drastic 
reduction in product demand as well as drastic expansion. Contrary 
to the Northrup and Young conclusion that the company suffered a 
loss of market share, Dowd cites the Department of Commerce 
and the National Machine Tool Builders' Association reports which 
show that Lapointe, in fact, improved its sales position by approxi
mately SOo/o ;  in other words from 20% of the market to 30%. 
Mr. Dowd, in effect, concludes that the Scanlon Plan was an integral 
part of the program at Lapointe for furthering excellence and leader
ship in terms of product design, engineering, manufacturing capabili
ties, and labor relations. He further concludes that the situation 
has turned back towards the previous position of internal coopera
tion since the ownership has again passed hands. 

III. Growth and Significance of the Scanlon Plan. 

In the past ten years there has been a steady and substantial 
growth of applications of the Scanlon Plan and also interest in the 
Plan in terms of inquiries to the Industrial Relations Section at 

"' The following conclusions and excerpts are from the as yet unpublished 
statements of Mr. Edward M. Dowd, former executive vice president, Lapointe 
Machine Tool Company, Hudson, Massachusetts. 
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M. I. T., inquiries to Fred G. Lesieur Associates, Inc., and in 
purchases of the book previously mentioned. 

At the time the book 13 was published, there were perhaps 50 
to 60 known situations in which a Scanlon type of plan was in use. 
At the present time, ten years later, there are approximately 120 
to 130 situations utilizing a Scanlon Plan. In addition to these 
situations that are definitely known to us, evidence suggests that 
there probably are anywhere from 300 to 500 situations in the United 
States and Canada employing some version of a Scanlon-type plan. 

The number of inquiries concerning the Scanlon Plan channeled 
either through the Industrial Relations Section at Massachusetts 
Institute of Technology or through Fred G. Lesieur Associates, 
Inc., has numbered between 50 and 100 per year during the past 
ten years. It is impossible to ascertain how many such inquiries 
have been followed up with an installation of a Scanlon-type plan. 
However, we do run across enough situations later on that have 
installed some version of the Plan to suggest that the number of such 
installations may be substantial. 

Sales of the book have exceeded all original expectations since 
its publication in 1958, and is in its sixth printing. This book has 
been something of a best-seller for its publisher, l\1. I. T. Press. 
Contrary to the pattern of sales for many books, sales of The Scan
lon Plan have not tapered off with the ensuing years but continue 
at a relatively high rate ten years after its original publication. In 
fact, M. I. T. Press has recently made the book available in soft 
cover in addition to the original hard cover version. This suggests 
that the publisher anticipates a continuing high rate of sales. 

Participation in Scanlon Plan Conferences which are held peri
odically by the Industrial Relations Section of the Massachusetts 
Institute of Technology has shown a similar increase in interest. 
Ten to fifteen years ago, such Conferences found several "interested" 
companies represented and perhaps 50 to 75 participants in session. 
In the most recent such Conference, the companies represented 
numbered 26, and the number of participants from 1 50 to 170 persons. 
Each ensuing Conference has seen a steady growth in attendance 
and participation. 

Attendance at these Conferences includes a group of new com
panies interested in learning about the Scanlon Plan and a group 

18 Fred G. Lesieur, op. cit. 
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of companies with actual experience operating under the plan. The 
participants with experience under the Plan spend approximately 
half of their time at the Conference sharing their experiences with 
the other teams from companies using the Plan. The remainder 
of their time is spent in discussing their experiences with the new
comers who are studying the Scanlon Plan for the first time. Growth 
in attendance at these Conferences has been roughly proportional 
between interested newcomers and experienced Scanlonites. 

To us, one of the most significant signs of emerging interest in 
the Scanlon philosophy is the size of corporations which have recently 
indicated their interest. Ten years ago it was commonly thought 
that application of Scanlon was limited to small and medium-sized 
firms and was more predominant in privately owned than in public 
corporations. 

In contrast, the attendance lists of the most recent Scanlon Con
ferences at M. I. T. have included a number of very large corpora
tions. Scanlon's concepts have been successfully applied in a division 
of one of the world's largest corporations and have been under the 
careful scrutiny of a number of other corporate giants. One billion
dollar corporation has its vice president of personnel make periodic 
reviews of developments in the application of the Scanlon Plan. 
Another internationally recognized industrial leader has successfully 
adopted the Scanlon Plan in one of its divisions and is currently 
studying the Plan's applicability in its other operations. Table I 
shows the size distribution of companies attending the two most 
recent Scanlon Conferences at M. I. T. 

The situations which have reported to us their experiences 
under a Scanlon Plan suggest that the benefits of applying Scan
lon's philosophy of union-management cooperation and employee 
participation may be substantial. These reports provide an interesting 
contrast when compared with the kinds of union-management prob
lems that one reads about in the newspapers daily. 

The number of strikes reported by these situations have been 
few and far between. These experiences tend to support the view 
that both parties in labor negotiations can approach the bargaining 
table in an adult and constructive manner and can arrive at mutually 
satisfactory settlements without the need for strikes. 

In areas of labor contract administration, these situations re
port relatively few grievances and relatively little need to seek out-
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TABLE 1 
Corporate Size Distribution of Companies Attending Scanlon Conferences : In 

Terms of Annual Sales Volume (in 000,000) 

1968 
Conference 

Annual Sales With 
( Millions ) Plan 

Under 10 4 
10--25 3 
25-50 1 
50-100 1 
100--200 2 
200--300 1 
300-400 
400--500 
Over 500 

Total Companies 13 
Listed on New York 

Stock Exchange 4 
Listed on American 

Stock Exchange 
Average years of experience 

with Scanlon plan 9 

Without 
Plan 

1 
3 
1 

3 
1 
1 

3 

13 

6 

1965 
Conference 

With 
Plan 

4 
2 
1 
3 
1 
1 

12 

4 

7 

Without 
Plan 

3 
1 
1 

3 

9 

3 

side help in the form of arbitration of grievances. There appears 
to be widespread feeling in these situations that by living Scanlon's 
philosophy in the work atmosphere can result in relatively more 
human activity directed toward constructive thoughts about im
proving the performance of the operation and relatively less human 
activity directed in the areas of dispute. The net result appears 
to be a company with a better competitive position and better 
profitability, and employees whose total pay including Scanlon bonuses 
tends to be higher than comparable jobs in the labor market. 

The one quantitative study which has been made of the pro
ductivity achievements enjoyed in a number of Scanlon Plan situa
tions was reported in the 1958 book.H The results of that study 
indicated that the ten situations had achieved in excess of a 20% 
improvement in productivity as compared with their own base 
period experience. Reports from other companies during the en
suing ten years suggest that the conclusions of that study represented 
a fair sample of successes achieved under the Scanlon Plan. 

In a forthcoming paper which we are preparing for the Harvard 

" Ibid. Chapter 1 0, pp. 109-117. 
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Business Review, we examine the experience of three situations, 
each having at least fourteen years of working with the Scanlon 
philosophy, and each of which is substantial in size and complexity. 
It is hoped that in that paper we can discuss in detail which is not 
possible here some specific environmental factors which have been 
considered inhibiting with respect to successful application of the 
Scanlon Plan. Each of these situations has undergone substantial 
change in either ownership or leadership, both management and 
union. Each has had periods of substantial growth and prosperity 
and periods of economic hardship and lack of bonus opportunity. 
Each faces a different type of competitive product market ; each 
is in a different type of labor market. The conclusions reached from 
that study are that in spite of size and complexity and changing 
environmental conditions, Scanlon philosophy can be implemented 
over the years with continuing success during good times and bad. 

IV. Conclusions. 

As we have attempted to describe, recent literature on the Scanlon 
Plan has tended to place too much emphasis on the structural 
elements of the Plan and too little emphasis on Scanlon's under
lying philosophy. If Scanlon's intentions are to be followed, the 
Plan should not be viewed simply as a plant-wide incentive system 
or a suggestion system. Rather the Plan should be looked upon as 
a total program, a philosophy of how management and employees 
(and the trade union) can work together in a cooperative fashion. 

The last ten years have seen substantial growth in interest in 
Scanlon's ideas. We expect to see this rate of growth increase in 
the next ten years. Certainly, Scanlon's philosophy sincerely applied 
can make an important contribution to the improvement of labor
management relations in almost any enterprise. 



UNION-MANAGEMENT COOPERATION-IS 
THERE AN AGENDA FOR TOMORROW ? 

SuMNER M. RosEN 
New York University 

This paper bears its present title because I think we must ask 
the question in this way before we can offer a reasonable specula
tion about the focus of union-management cooperation in the future. 
The atmosphere and expectations around the Scanlon Plan and 
other-in my view, less well-conceived-frameworks for cooperation 
seem to have changed substantially since the early 1950's. The 
literature, popular and professional, has, in the past decade, been 
virtually silent on a subject which evoked considerable discussion 
twenty years ago. Except for special cases, such as the TV A and 
the Nunn-Bush Shoe Corporation,1 little new writing has been done. 
Recent studies have either ignored 2 or denigrated 3 union-management 
cooperation as a serious factor in American industrial relations. 
Our leading students in the field have looked at developments 
outside the United States rather than within.4 

Since the decline of the "employee representation plans" of an 
earlier era, serious efforts of labor-management cooperation have 
been confined to a relatively small number of instances in the 
United States except during World War II,  when there was first 
a rise and then, after the war, a substantial decline.5 But the small 

1 Martin Patchen, "Labor-Management Consultation at TVA," Adminis
trative Science Quarterly, Vol. 10 ( September 1965 ) ,  pp. 149-174 ; Henry 
Lightfoot Nunn, Partners in Production--A New Role for Management and 
Labor (Englewood Cliffs : Prentice-Hall, 1961 ) .  

• Milton Derber, W .  E. Chalmers, and Milton E. Edelman, "Union Par
ticipation in Plant Decision-Making," Industrial and Labor Relations Review, 
Vol. 15, No. 1 (October 1961 ) ,  pp. 83-1 01. 

3 Herbert R. Northrup and Harvey A. Young, "The Causes of Industrial 
Peace Revisited." Industrial and Labor Relations Review, Vol. 22, No. 1 
(October 1968) , p. 47. 

• Adolf Sturmthal, H'orkers Councils (Cambridge : Harvard University 
Press, 1964) ; Dorothea de Schweinitz, Labor-Mmwgement Consultation in the 
Factory : The experience of Sweden, England, and the Federal Republic of 
Germany (Honolulu : University of Hawaii, Industrial Relations Center, 1966 ) .  

• A survey published in the Monthly Labor Review in August 1948, covered 
287 joint committees ; cf serial No. R1931, "Joint Production Committees," 
cf also Bureau of National Affairs, "Plant Labor-Management Committees," 
BNA's Personnel Policies Forum, June 1951. 

Sumner H. Slichter, James J. Healy, E. Robert Livernash, The Impact of 
Collective Bargaining on Management ( Washington : The Brookings Institu
tion, 1960 ) ,  p. 843. 
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number of cases did not deter students like Sumner Slichter and 
his co-authors from identifying the Scanlon plan as "a contribution 
to the art of management of first importance." 6 Writing in 1949, 
Ernest Dale said :7 

The accomplishments of the Cyril Bath Company, the Adam
son Company, and the Apex Electrical Manufacturing Co. may 
in time become as well known as those famous plans begun 
some years ago-the Amalgamated Clothing Workers, the Balti
more and Ohio Railroad, the Canadian National Railways Plan. 
The National Planning Association series which Clinton Golden 

supervised 8 marked the culmination of a preoccupation with certain 
questions of labor-management relationships which seemed at the 
time to be of central importance to our economic and social order. 
They arose out of the events of the 1930's and 1940's which are 
the backdrop to industrial relations in our era. The tensions and 
polarizations of that period were alarming to some, stimulating to 
all. They led researchers in industrial relations in a search for 
arrangements which would respect the newly won rights of the 
industrial unions and at the same time offer the hope of stabilizing 
and supplementing the pattern of conflict through which these rights 
were being painfully established. Stability has a deep appeal in a 
society like this one, which historically shuns and disapproves of 
class warfare, values economic progress, and has traditionally used 
and sanctioned collective bargaining as an instrument which pro
tects and advances these values.9 

In this context, union-management cooperation appeared to offer 
much. It grew directly out of, and scrupulously respected, the 
newly-won bargaining rights and status of the new industrial unions. 
By altering the adversary posture to one which could deal with 
joint concerns and interests, it encouraged the relationship between 
the parties to broaden, and its style to change. It put workers' in
sights and perceptions to constructive use, harnessing them to legiti-

• Ibid., p. 877. 
7 Ernest Dale, "Greater Productivity Through Labor-Management Coop

eration," American Management Association, Research Report No. 14 (1949) , 
p. 173. 

8 Ointon S. Golden and Virginia D. Parker, editors, Causes of Industrial 
Peace Under Collective Bargaining ( New York : Harper, 1955 ) .  

• The unpublished as well as the published work of John R. Commons shows 
a deep attachment to these values in labor-management relations ; cf Louis 
Hartz, The Liberal Tradition in America ( N.Y. : Harcourt, Brace & World, 
1 955 ) .  
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mate self-interest. Its group incentive provisions made explicit 
the ,joint interests of workers and owners in the economic welfare 
of the enterprise, recalling and reinforcing an ideological argument 
stated somewhat earlier by Elton Mayo.10 It seemed to offer ways 
of grappling with some concerns of long standing to students of 
industrial society, such as alienation of workers from work, the 
furtherance of industrial democracy, and particularly the threat of 
perpetual class conflict. 

The avoidance of resolution of conflict has been a perennial 
theme in American political and economic speculation. In economic 
life it had found earlier expression in the employees representation 
plans (ERP ) and in the NRA ; each was an attempt to find al
ternatives to conflict as a framework for organizing economic and 
social life. Union-management cooperation seemed to many to be 
a sophisticated and effective way to pursue and perhaps achieve 
that elusive goal. In his work, beside his integrity, energy, charm 
and perception, it always seemed to me that Joseph Scanlon under
stood and responded to these deep concerns, and that this was a 
major reason why his work had such appeal to students of my 
generation. 

What we need now to ask is whether these same questions still 
matter and, if not, what has changed. Skeptics have often pointed 
out that the incentive to adoption of a Scanlon-type plan, or to 
other versions of labor-management cooperation, was rooted in the 
need to meet a crisis involving the very survival of the enterprise 
itself, and would therefore be limited in its appeal. Such plans 
were also seen as limited to enterprises where labor costs were an 
important share of total costs, where sophisticated means to stan
dardize and to control such costs were not available to management, 
and to firms small enough to enable the commitment of top leader
ship on both sides and the committee structure itself, to function 
effectively_ll The record appears to support the realism of such 

10 The H11man Problems of an lnd11strial Civilization ( Cambridge : Harvard 
University, 1 933 ) ,  pn. 138-160) . 

The Sor1nl Problems of an T11dustriali.r:ed Ci7,ilization, ibid., 1945) .  
The Political Problems of an Ind11strial Chnlization, ibid., ( 1947) .  
11 Industrial Relations Counselors, "Group Wage Incentives-Experience 

with the Scanlon Plan," by Roy B. Helfgott, February 2, 1962. Shultz's effort 
to minimize these limitations does not, in retrospect, seem wholly persuasive ; 
d. George P. Shultz, "Variations in Environment and the Scanlon Plan" in 
Frederick G. Lesieur, ed., The Scanlon Plan ( Cambridge : MIT Press) ,  pp. 
100-108. 
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limitations, at least so far, but this in itself does not invalidate the 
possibility of transcending them ; indeed, the Kaiser Steel-United 
Steelworkers of America agreement appears to do so, though its 
permanence is still far from assured. The question is whether the 
dynamic forces once so active in private industrial relations are 
still at work. It was their implicit threat to stability, and the spec
ter of possible class warfare, which provided the major stimulus 
to serious efforts directed toward confining and channeling labor
management conflicts and converting them to something more "con
structive" and less threatening. 

It seems to me that to ask these questions is virtually to answer 
them, in the negative. What were once seen as intractable and 
explosive conflicts have ceased to be so. Twenty years of further 
experience have demonstrated that in the private industrial sector, 
collective bargaining works ; i.e., it meets workers' basic demands, 
it permits private profit and growth, it satisfies and fortifies the 
forms of organization on each side of the bargaining table : private 
management and free labor unions. The twenty years in question 
have been years of almost uninterrupted economic growth and pros
perity, providing little basis for serious confrontations on tradi
tional collective bargaining questions. The important strikes in the pri
vate sector have not been the life-or-death struggles of an earlier era. 
Many of the problematic questions which students of industrial rela
tions once asked have been answered ; something like permanent 
peace and mutual acceptance for mutual survival are now so widely 
spread and deeply rooted that they appear to be beyond challenge 
in private industry. Fringe benefits now probably exceed 25 percent 
of payroll costs in manufacturing. Annual salaries have begun to 
replace hourly wages. Extended leave benefits are now part of 
collective bargaining contracts. Health and welfare plans increase 
in scope and value. Pension benefits continue to rise, retirement 
ages to fall, and vesting rights to spread. There are few frontiers 
remaining to be breached. Indeed the problem seems more to pre
serve life and spontaneity against the routinization of the bargaining 
relationships than to worry about questions which once seemed 
central. In many respects private industry resembles the landscape 
which Mayo sought to evoke, though it may lack the savor and 
satisfaction that was part of the original description. 

In the meantime the center of attention in labor-management 



UNION-MANAGEMENT CooPERATION 85 

questions has shifted to new areas which offer many of the same 
challenging and perplexing questions which once so exercised us 
in private industry. Of these there are two which stand out : the 
struggle of the farm workers, and the development of collective 
bargaining in public employment. Both often appear to be reen
actments of the earlier scenarios in industry in many respects, 
though not all ; it is the passions which are aroused, the moralistically 
absolutist form in which the issues are often posed, and the real 
commitment of the workers involved to a struggle for rights and 
recognition which are most like the earlier strugglesP 

1 t is therefore not surprising that the search for ways to tran
scend the present struggles should once more be under way, this 
time focussing on the public sector in response to the new militance 
of the major unions in the field, led by the American Federation 
of State, County and Municipal Employees (AFSCME) and the 
American Federation of Teachers (AFT ) .  Indeed, this paper was 
suggested in part because of a program which involves union
management cooperation in support of innovative skills improvement 
and employee upgrading efforts in New York City, sponsored by 
District Council 37 of AFSCME and city officials operating the 
municipal hospitals. The details about the first programs in this 
effort have been described elsewhere ;13 in brief, they involve, with 
the help of federal manpower training funds, in-service up-grading 
for low-level hospital workers, enabling them in some cases to move 
into licensed occupations, without interrupting their employment or 
jeopardizing their income and their seniority and other rights. The 
union involved, having adopted career opportunity as a central
and innovative-collective bargaining demand, has plans to enlarge 
these first efforts and to change in certain fundamental ways the 
process by which municipal agencies recruit and promote employees, 

12 The New York Times, a sophisticated observer of labor-management rela
tions, has nevertheless been one of the most outspoken opponents of public 
employee strikes, prophesying doom in response to any such strike, by any 
group or workers, for any reason. One must wonder whether future students 
of labor-management relations will view these attitudes in retrospect any less 
harshly than contemporary students respond to the anti-strike, anti-labor views 
of the media in the pre-1 950's era. 

13 Richard A. Bumstead, "LPN Training : It's Vvorth the Struggle," Train
ing in Business and Industry. Vol. 5, No. 4 (April 1 968) , pp. 30-33. 

Sumner M. Rosen, "Building Career Ladders in Health Occupations
Opportunities and Obstacles ( mimeo ) ,  New Careers Development Center, New 
York University, 1 968. 
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just as it has already done with traditional systems of payments, 
pensions, and fringe benefits. 

This program began as a response to deeply-felt needs on the 
part of the workers directly involved. It also reflects one of the 
important factors which differentiate the private and the public 
sectors, i.e. ,  that public employees share with citizens at large a 
common stake in the relationship between the cost and the quality 
of tax-supported public services. Their special stake, of course, is 
their ultimate dependence on the taxpaying public for political 
sanction of the level of wages, hours, and benefits established through 
collective bargaining. Still another consideration is the growing 
dependence on public employment of the racial minorities now in
creasingly part of the central city population. There are several 
aspects to this development : 

-it unites workers and citizens who share a common dependence 
on such municipal activities as health, welfare and education 

-it heightens the importance of finding new ways to meet the 
skill and educational requirements for effective employment and 
meaningful opportunity in these activities ; 

-it poses the possibility that failure to deal with the issue of 
quality of service will create or exacerbate tension and ill-will 
between community residents on the one hand and workers in city 
agencies on the other, thus threatening part of the political base 
of support for union efforts to improve the lives of members ; 

-the increasing stress on decentralization and community con
trol of key municipal activities makes it urgent that union and 
community groups share, as far as possible, a common agenda of 
action as well as a common experience of cooperation, lest con
flict develop over the legitimate role of each in the area of em
ployee rights, access to employment, and accountability for work 
performance.14 

Do these factors provide a strong basis for the establishment 
of cooperative measures in public employment ? If so, how meaning
ful and enduring are they likely to be ? The impetus which has 
dramatized organizing and bargaining efforts in public employment 
will continue, and the struggle will not be easy. One reason is 

,. The failure of the United Federation of Teachers in New York to under
stand this imperative was one of the more tragic aspects of the teachers' 
strikes in 1 968, and will have serious long-run consequences. 
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that the federal-state system precludes the rapid establishment of 
a common framework of law and precedent in public employment, 
where the bulk of employees work for states and municipalities, 
as compared with the largely federal framework which has dominated 
rule-making for the private sector. Another is the backwardness 
of development of management skills in public employment, though 
these skills may, as happened in private industry, be upgraded 
relatively quickly where there is need to respond to the pressures 
of the unions. However, the system is far too fragmented to be 
overly optimistic in this regard ; we will therefore see for some time 
a continuation of a defensive response by most public officials to 
unionism-bureaucratic, unimaginative, and unwilling to come to 
terms with the prospect of permanent and effective unions of public 
employees. 

Cooperation, whether around skills upgrading or in other areas, 
requires that the basic ground rules between the parties be reasonably 
clear, that officials recognize the legitimacy of union representation, 
that they understand-if they cannot accept-the imperatives in 
union life which require, on occasion, militant action and energetic 
representation of workers' grievances and demands. Employers 
must learn to tolerate a style which may be the antithesis of the 
cautious, systematic approach characteristic of public administrators, 
and to focus on substantive questions about which the parties may 
have considerably more in common than emerges in any adversary 
encounter. Even in major cities, public officials are extremely slow 
to learn these lessons, even where the substantive questions of union 
recognition and legitimacy may be settled. 

I am therefore drawn to the conclusion that labor-management 
cooperation in public employment is unlikely to spread widely or to 
establish deep roots in many places, principally because the basic 
struggle for union legitimacy and security will be so difficult to win. 
At the same time, I expect those few cases which offer the proper 
blend of circumstances-strong unions, relatively sophisticated public 
officials, a felt need to focus on the quality of public services-to 
develop some important innovations not yet seen in either the private 
or the public sectors. One such model is now under discussion in 
New York City. It involves the cooperative efforts of the city, 
the unions, and the universities in a new system of recruiting, 
training and upgrading municipal employees, using training and 
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testing methods which depart significantly from traditional civil 
service procedures, and are designed specifically to respond to the 
needs of racial minority members who are blocked, for a variety of 
reasons, from entry and career advancement in most city and state 
systems. It proposes to do this without compromising on the quality 
of service, though dealing realistically with some of the institu
tionalized means by which ability is traditionally measured, which 
may not be relevant to actual job requirements. It should also be 
noted that the New York City hospitals program provided the 
stimulus for an important union in the voluntary ( non-proli.t ) hos
pitals to negotiate a path-breaking training and upgrading program 
of its own. Local 1 199 of the RWDSU has secured agreement from 
the League of Voluntary Hospitals in New York City, representing 
sevrnteen institutions with approximately 1 5,000 union-represented 
employees, that beginning July 1, 1969, one percent of gross 
payrolls-approximately $1 million per year-will be set aside in a 
jointly-administered trust fund to conduct training and upgrading 
programs for these employees. The union sees this fund as making 
it possible to upgrade workers from the aide level to some of the 
credentialled and l icensed occupations, particularly those, such as 
nursing, which are in chronically short supply. In so doing, with 
the cooperation of educational institutions, they will try to bridge 
what S. M. Miller has called the "credentials barrier," 15 which ex
cludes so many minority group workers from access to these occupa
tions under normal circumstances. 

Such efforts are worth noting because, beyond the special con
cerns of public employers and unions, they involve large questions 
of manpower strategy which badly cry out for innovation and im
provement. Successful integration of recruiting, training and pro
motion functions under the joint sponsorship of labor and manage

ment, and involving the skills and impartiality of the universities, 
may offer a model which can be emulated elsewhere, where our more 
traditional efforts at solving the underemployment problem have 
so far foundered badly, despite the commitment in recent years of 
significant resources, both public and private. If the efforts now 
being planned succeed, union-management cooperation will indeed 

15 S. M. Miller, "Breaking the Credentials Barrier," Ford Foundation 
reprint, 1967. 
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have produced an important social achievement. Those of us directly 
involved are guardedly hopeful. 

Other areas for union-management cooperation which more closely 
resemble those familiar to us from the private sector may suggest 
themselves in the future in public employment as well, but there 
are several reasons why this is not likely to happen with much 
frequency. Despite the conventional rhetoric which values efficiency 
in tax-supported activities, the pressure of costs in a competitive 
setting, which is close to the heart of the Scanlon Plan, is absent 
in public employment. Public employment itself is based on po
litical decisions as to what activities are necessary for society to 
undertake ; cost is properly a secondary factor in these decisions. 
So many decisions about the organization of public activities, which 
directly affect costs, must be made in response to other than the 
criterion of efficiency that the efforts of employees are not l ikely 
to play the kind of role which has been characteristic of successful 
Scanlon Plan cases. 

These are, moreover, issues in public employment more pressing 
than efficiency ; perhaps the most important of these is the question 
of employment and career opportunities to the disadvantaged of our 
society. Given the relative stagnation of employment in the private 
sector,16 public employment will be the decisive area for present 
and future generations of minority groups, particularly those in the 
great cities. The cooperative efforts envisaged here will be l inked 
less closely to the economic self-interest of employees, and more 
to the joint concern of public employers and unions with the solution 
to these pressing social problems. The example of Local 1 199 indi
cates that such efforts will have applicability in other urban-centered 
activities, such as hospitals, which employ large numbers of minority
group employees. The likelihood that these efforts are not likely 
to multiply rapidly does not detract from their importance. The Scan
lon Plan in its time was a significant contribution ; the frontier 
has now shifted, but we cannot escape its challenge. 

18 Manpower Report of the President, April 1968, pp. 180--181. 
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In his appraisal of the Scanlon Plan, Professor Rosen has aptly 
observed that, "By altering the adversary posture to one which could 
deal with joint concerns and interests, it encouraged the relationship 
between the parties to broaden, and its style to change." As he noted, 
successful applications of this program have demonstrated the ad
vantage of putting workers' "insights and perceptions to constructive 
use" and thereby, "harnessing them to legitimate self-interest." In 
fact, despite controversy as to the relative merits of this plan, I am 
in agreement with Professor Rosen's concluding observation that 
"The Scanlon Plan in its time was a significant contribution ; the 
frontier has now shifted, but we cannot escape its challenge." 

Upon an analysis of past and present experience with the Scanlon 
Plan, I find the conclusions of Messrs. Lesieur and Puckett some
what defensive. The Scanlon Plan has great merit and has achieved 
great success when properly implemented. In fact, two of my clients 
launched a Scanlon Plan successfully. However, an important in
gredient there was the psychological one of saving a dying business. 
Fortunately this factor is not present in all situations that call for 
Scanlon-type cooperation. 

By citing examples of several corporate giants, Lesieur and 
Puckett attempt to rebut the common assumption that application of 
the Scanlon Plan has been limited to small or medium-sized firms. 
However, they leave us in the dark as to where, how and under 
what circumstances this program has been implemented in the large 
corporate structure. Frankly, I am skeptical as to how this spirit of 
cooperation can be successfully transmitted in a large organization. 
Possibly it has been applied on a purely divisional basis. If, however, 
it has been applied corporate-wide, I, as well as many others, am 
curious to know how. 

I find that I am in basic agreement with several of Professor 
Rosen's conclusions. First, in private industry, our experience has 

proven that collective bargaining works. As he observed, in recent 
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years, the major strikes i n  the private sector have not represented 
the life or death struggles characteristic of the Armaggedons of the 
past. Indeed, today "something like permanent peace and mutual 
acceptance for mutual survival are now so widely spread and deeply 
rooted that they appear to be beyond challenge in private industry." 
Thus, I am in accord with Professor Rosen that the collective bar
gaining struggles on the horizon will arise, in all likelihood, in the 
agricultural and public sectors. 

On the other hand, I must take issue with Professor Rosen's 
observations on the recent militance of public employee organizations 
without mention of the recent activity of the National Education 
Association and its various state affiliates. During the school year 
1967-68, there were 1 14 teacher strikes, more than one-third the 
total number of such strikes that have occurred since 1940. Fifty-four 
percent of these strikes were conducted by non-union organizations. 
In New York City, most people think of the United Federation of 
Teachers as the organization. Though it is indeed a strong one, out 
of over six hundred school districts in New York State, the American 
Federation of Teachers has secured representation in only eleven. 
Affiliates of the New York State Teachers Association ( NEA) have 
secured recognition in a great preponderance of the remaining dis
tricts. The bargaining strength of this organization is readily ap
parent from a comparative study of the salaries and fringe benefits 
negotiated last year by the Michigan Education Association with 
those obtained by other teacher organizations. 

Furthermore, I cannot completely agree with Professor Rosen's 
observation that the federal-state system precludes a rapid establish
ment of a common framework of law in public employment. Under 
Maryland v. Wirtz,1 there is strong precedent for the establishment 
of minimum federal standards for public sector employees. There the 
United States Supreme Court held that the Fair Labor Standards 
Act is applicable to employees of state hospitals and to custodial em
ployees in the public schools. 

On the other hand, I am in complete agreement with and whole
heartedly endorse Professor Rosen's insistence upon the need for 
skilled negotiators and highly trained personnel people in the public 
sector. It is equally imperath·e that until the federal government 

' 392 u.s. 183 ( 1968) . 
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enters this field that each state enact its own machinery to avoid 
needless public employee strikes for recognition. The success of this 
type of legislation is apparent from the experience under New York's 
Taylor Act, where in the first fifteen months of this Act's existence, 
there has been only one public employee strike for recognition. 

From our experience in public employee representation, I cannot 
be as pessimistic as Professor Rosen when he states that he does not 
think that labor-management cooperation in public employment is 
likely to spread. Indeed, Professor Rosen himself cites an excellent 
illustration of the potential for cooperative development in the New 
York City hospital program. 

Moreover, as collective bargaining in public employment matures, 
the use of the joint study committee provides an invaluable tool for 
the peaceful resolution of public employee disputes. Under several 
agreements recently negotiated by NEA affiliates, provision has been 
made for the establishment of joint study committees which meet 
periodically to discuss broad educational policies. In Huntington, 
Long Island, for example, community groups (a Negro group for 
one) have already channeled their requests and ideas to the Associa
tion's joint study committee. 

In public education there is a particularly vital role for this type 
of study committee. As contrasted with economic matters that take 
pre-eminence at the negotiating table, we do not really negotiate over 
educational techniques or programs for meeting the problems of 
the disadvantaged student. Obviously, there is great need for this 
type of candid discussion and free interchange of ideas to provide 
solutions for the multi-faceted problems existing in each school sys
tem. Discussion rather than negotiation provides the best atmosphere 

for obtaining the objective of better education for the nation's school 
children. 

Concerted efforts by both labor and management to develop an 
atmosphere in which this type of continuous dialogue can be main
tained will provide an essential resource for the establishment of 
permanent and peaceful relationships in this area. In the long run, 
I am confident that the rule of reason will and must prevail in both 
the private and public sectors. 
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There are, it would appear, three possible ways of identifying 
a Scanlon Plan : (a)  the committee structure under which it operates, 
(b)  the incentive system with a particular way of measurement, 
and (c )  "basic attitudes and philosophies." Lesieur and Pucket 
reject the first two as distinctive characteristics and leave us with 
characteristic ( c ) .  This, however, raises two major difficulties : 

1. How do we then distinguish a Scanlon Plan from any other 
system of incentive and participative management ? More difficult 
still : Are we not confronted with a serious danger of circular 
reasoning ? If any system of participatory management does not 
develop the attitudes and philosophies which the authors regard as 
characteristic of the Scanlon Plan, then it is not a Scanlon Plan. 
Put differently : the Scanlon Plan cannot fail, for the system that 
does not develop the desired "basic attitudes and philosophies" is 
simply not a Scanlon Plan. 

2. In the view of the authors the Scanlon Plan is of almost 
universal applicability. I am intrigued by the word "almost." The 
most interesting issues start right there. What are the conditions 
under which it is not applicable ? Why is it not applicable under 
these-unspecified-conditions ? Closely related is the authors' ob
servation that the plan-or the philosophy which it engenders-will 
do away with the need for strikes, and that the benefits of the Plan 
may be substantial. Benefits to whom-stockholder, management, 
employees, the union, the consumer ? Are there no more conflicts 
left--except in the cases that do not come under the almost uni
versal applicability of the Scanlon Plan-not even conflicts over 
priorities ? 

The Rosen paper starts out with the assertion that the basic 
problem which the Scanlon Plan was designed to meet, namely how 
to avoid explosive social conflicts between the working class and its 
employers which threaten the whole fabric of society, no longer 
exists, at least in the West. I agree with this and should like to 
add that at least in the traditional form which characterized the 
industrial societies until recently, social conflicts have profoundly 
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changed their character in all countries of the West, not only in 
the U.S. The shock to civilization which the experience of Nazism 
and Fascism provided ; the long wave of prosperity in the West, 
accompained by economic growth rates considerably above the long
term trend ; a whole network of social reforms which have greatly 
reduced or even at times almost eliminated the probability of a 
confrontation between the social system and the working class-all 
these and many other factors have found expression in the events 
of the last few years. The new program of the German SPD 
adopted in Bad Godesberg, the behavior of the French CP and CGT 
during the unrest of 1968, the failure of the British Labour Govern
ment to engage in any substantial structural changes in the economic 
and social system are evidence of the reduction in the level of 
social tension between the groups that were the main combattants 
in the earlier phases of the evolution of the modern industrial society. 
Deliberate attacks on the existing social order do not originate any 
more with organized labor in the \Vest, but rather with students, 
the youth, the intelligentsia. The problems of the advanced industrial 
society are of a quite different nature from those of early indus
trialism ; to name only two : 

1. Syndicalism-the all-too intimate cooperation between labor 
and management which under conditions of full employment may 
increase the danger of inflationary developments. Labor-management 
cooperation, in certain circumstances, can thus become a problem 
rather than a promise. Neither permanent hostility, nor all-too 
intimate cooperation of labor and management seem in the best 
interests of society as a whole, but rather a distance short enough 
to prevent outright hostility but sufficient to prevent joint conspiracies 
against the public. 

2. The tremendous social and economic distance between the 
upper and lower levels of the working class-the Negro farm worker 
and the machinist or the member of the building trades, to use two 
examples that come to one's mind ; for Western Europe the native 
and the foreign worker. 

I have little to add to Smnner Rosen's paper on the problem of 
collective bargaining in public employment. Historically, the dis
cussion in this country has run into a deceptive issue which has noth
ing to do with the substance of the problem. No question of 
sovereignty is involved in the bargaining problems of public em-
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ployees. The honor of the flag is not at stake in a conflict over 
the pay-rates of street-cleaners, but a more real problem is involved, 
that of public health. The issue of whether strikes of public-or 
any-employees are admissible or not should not be argued about 
in the shadow of the flag but rather in the light of the necessities 
of life. An increasing number of Western countries have come 
around to this way of thinking and are then confronting the real 
issue, namely what substitutes can be found for an interruption of 
service in those activities-public or private-where an interruption 
is indeed inadmissible. 
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N EW DI RECTI O N S  I N  LABOR STATISTICS 

DATA NEEDS FOR MONITORING AND 
EVALUATING MANPOWER PROGRAMS 

GERALD G. SOMERS 

University of Wisconsin 

Current trends in empirical investigation stress the utilization of 
large quantities of existing data. This is best seen in the specification 
of aggregative econometric models based on the decennial census or 
monthly surveys of the national labor force. Masses of data are also 
important in the evaluation of manpower programs. However, it is 
becoming apparent that a concentration on the quantity of data at the 
expense of quality can lead to questionable evaluations and erroneous 
conclusions. 

The principal burden of this paper, elaborated in the concluding 
section, is that existing data could be utilized more imaginatively than 
has been customary in the evaluation of manpower policies ; but, even 
more important, methods must be devised for the acquisition of new 
data of higher quality and greater relevance than much of the existing 
data. 

LEVELS OF INVESTIGATION AND DATA NEEDS 

Since statistical requirements are related to objectives, it is useful 
at the outset to distinguish between three types of investigation which 
are frequently confused : monitoring, evaluation and research. Al
though the nomenclature of government agencies draws some dis
tinction between these processes, in practice they are clearly distin
guished only at the extremes and fade into each other at many 
functional levels of application. 

In the discussion which follows, pure monitoring is defined as an 
investigation to determine whether funds allocated to a particular 
program are being spent in accordance with the legislative objectives 
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prescribed for that program. It focuses on costs and the people who 
benefit rather than the benefits themselves. Pure evaluation is an 
effort to measure the effectiveness of a particular program in terms 
of costs and benefits, although in practice many appraisals called 
"evaluation" emphasize benefits with little regard for costs. Pure 
research is concerned not with any particular manpower program, 
but, rather, with analysis of broader aspects of demand, supply, socio
psychological variables, and the functioning of labor markets. At 
best, it provides insights which can be used for a fuller evaluation of 
specific manpower policies by illuminating the environmental con
text in which these policies function. 

Since the investigative procedures are seldom found in pure form, 
their data needs are appraised on the basis of the following con
tinuum : ( 1 )  Pure Monitoring (2)  Monitoring-Evaluation ( 3 )  Pure 
Evaluation ( 4) Evaluation-Research and ( 5 )  Pure Research. 

1. Pure Monitoring is essentially the province of the bookkeeper and 
accountant. It is concerned with "honesty" in the allocation and ex
penditure of funds. Although there have been a few celebrated cases 
of malfeasance, it can be assumed that the surveillance of accounting 
practices in manpower programs is no worse than that in other gov
ernment programs or, for that matter, in private industry. Since, 
to my knowledge, there are no accountants in the Industrial Relations 
Research Association, little will be said about the procedures and data 
needs which stem from the principal objectives of pure monitoring. 

It should be noted, however, that data on program costs, an 
important ingredient of evaluation, are customarily generated in 
the accounting procedure. The greater the detail and availability 
of cost data by specific program, the easier the task of the evalu
ator. All those who have attempted to find cost data in such pro
grams as vocational education or manpower retraining know the 
difficulties of allocating costs to specific institutions and functions 
under customary accounting practices in these agencies. It is often 
the case that the needs of an economic evaluation are not readily 
met by the cost accounting procedures found acceptable in pure 
monitoring. As noted below, however, the translation of institu
tional cost data into the required form is the least of the problems 
of the cost-benefit evaluator. 

2. Monitoring-Evaluation. When we turn from the mere money 
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side of the monitoring process to the question of the eligibility of 
participants in a program, we begin to enter the realm of eval
uation. Monitors must know whether enrollees are in the appro
priate categories of age, previous employment-unemployment, and 
income to be eligible for such programs as NYC and MDT A. The 
program evaluator, who is interested in benefits as well as costs, 
must also know who is benefiting, as well as the previous employ
ment record and income of the beneficiaries. Since a full-fledged 
evaluation invariably calls for a before-after comparison of the 
enrollees' economic status, the "before" data needed by the mon
itor to determine adherence to eligibility criteria are also partial 
grist for the evaluator's mill. 

In keeping with the monitor's needs, the reporting forms to 
be filled out as an operating procedure in almost all manpower 
programs, call for information on previous employment and earn
ings as well as such personal data as age and education. But woe 
to the investigator who relies on the availability of such data sim
ply because he notes that they are asked for on the operating form. 
The fields of manpower evaluation are strewn with the bodies of 
those who said, "Let's not ask for age and education on our ques
tionnaire because this information is called for on the reporting 
form." It is only later that he drops these key variables from his 
regression model upon finding that they are asked for on the form 
but not necessarily by the interviewer completing the form. 

Data on previous employment, unemployment and income are even 
spottier in the reports of operating manpower programs. Even when 
figures are found in the correct column, there are serious questions 
of accuracy. Even if the form makes clear the definition of un
employment as compared with non-labor force status, or gross earn
ings versus net take-home pay, there is seldom confidence that 
these distinctions have been stressed in questioning the respondent. 
Although some programs are more reliable on this score than 
others (for example MDTA as contrasted with the Work-Experience 
program or most Experimental and Demonstration projects) ,  it 
is clear that the forms filled out by operating personnel leave much 
to be desired in any full-fledged evaluation. And, indeed, they 
raise questions of reliability even for the monitor's concern with 
eligibility criteria. 
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3. Pure Evaluation. The evaluator of a manpower program wishes 
to relate the costs of the program to comparative data on employ
ment, income and attitudes before and after the program. Essen
tially he wants to know what happened that wouldn't have hap
pened in the absence of the program. In spite of some reasonably 
good case studies of retraining projects, Garth Mangum's appraisal 
of existing program data made in this meeting last year still holds : 

For no program are there adequate valid data for evaluation 
of strengths and weaknesses and no program currently has a 
reporting system capable of producing such data. Data on the 
characteristics of enrollees are adequate in some but not all 
programs. Data on service provided are weak and follow-up 
data on program results are grossly inadequate and undepend
able. Ad hoc internal evaluations have been made of several 
programs, either in-house or by contract, but, for the most part, 
their coverage is limited, their data weak, and their investi
gations not probing.1 

In view of these deficiencies, one must marvel at the courage 
of those who state general evaluations of MDT A and other man
power programs.2 For if pre-program operating data on employ
ment and income are questionable, post-program follow-up data 
are even more doubtful. The universally stated finding of a 70-80 
percent employment record loses much of its significance when 
we consider the definitional problems and the brief time-span of 
the official follow-up, on top of all of the customary reporting 
lapses. There is growing evidence that those first post-training 
jobs are likely to be brief. A three-month follow-up may tell very 
little about a program's lasting contribution. 

An especially troublesome definitional problem concerns the 
concept "training-related occupation." It is customarily stated that 
"almost all of the 70-80 percent who were employed following 

their training were placed in 'training-related' occupations." Some 
non-governmental case studies have concluded that less than half 
of the post-training jobs were training-related. Since all jobs are 

1 "Evaluating Federal Manpower P!_ograms," I RRA Proceedings, Dec. 28-
29, 1967, p. 164. 

" Most recently, Federal Manpower Programs: An Evaluation by the Na
tional Manpower A dvisory Committee. U.S. Dept. of Labor, H.E.W., 1968. 



MoNITORING AND EvALUATING MANPOWER PROGRAMS 101 

related in some way to each other, and since there is no agree
ment on the meaning of "training-related occupation," one might 
as well pick a figure out of the air as rely on some official pro
nouncements on this subject. Here we need some conceptual and 
definitional work before searching for data. 

Data gaps in income are serious not only because they inter
fere with an evaluation of benefits, but also because income data 
are required for a calculation of opportunity costs. To the extent 
that operating forms omit information on the employees' income 
prior to or during the program, data on opportunity costs of en
rollment are lacking and even painstaking efforts to disentangle 
accounting data on institutional costs fall short of the goal. 

Fortunately, these serious deficiencies in evaluative data are 
known by most experts in the field, and sweeping generalizations 
are few. One saving note is that case-study evaluations of train
ing programs, utilizing better data, generally conform to the op
timistic findings of "official" evaluations.3 Even here, however, there 
are disturbing methodological deficiencies, as noted in the follow
ing section. 

4. Evaluation-Research. Evaluation verges upon research when 
it becomes more sophisticated. \Vhereas all evaluation must involve 
some comparison of experience before and after the manpower 
program, the best evaluation looks beyond the experience in a 
particular manpower program in order to compare the benefits 
derived by its enrollees with the experience of a control group 
of workers, similar to the enrollees in every way except that they 
did not enroll in the manpower program under evaluation. 

It is not possible here, and probably not necessary, to dwell 
upon the need for a control group in a full-fledged evaluation. It 
is sufficient to note that the growth of manpower programs in the 
1960's coincided with a constantly increasing level of national em
ployment and that, therefore, the poor, the unskilled and the un
employed could be expected to improve their economic status
as indeed most of them did-whether they were enrolled in a 
manpower program or not. Some type of control group is needed 
to determine whether the manpower program had an effect on the 

• Reviewed in Somers, ed., Retraining The Unemployed (University of 
Wisconsin Press, 1968) . 
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economic status of enrollees that would not have occurred even 
in the absence of the program. 

Unfortunately, most "official" evaluations of manpower programs 
have not included a control group. Although most of the case
study surveys have included control groups, there is still a ques
tion concerning the true comparability of the control and the ex
perimental group. Although efforts are usually made to control 
for a number of key objective characteristics, it is much more 
difficult to control for differences in attitudes, ambition, etc., and 
yet these latter differences may be crucial in determining the em
ployment and income gains of enrollees. In spite of careful efforts 
made by the evaluators, one is still left with the sneaking suspi
cion that the program enrollees were "better" before they enrolled 
in the program relative to non-enrollees, and, therefore, they could 
only be expected to be better than non-enrollees after the pro
gram as well. This suspicion surrounds my own work as well as 
that of others. 

Evaluation takes on the trappings of research when it encom
passes a comparison of the study program with other manpower 
programs that have similar objectives. The cost-benefit evaluations of 
particular manpower programs, with resultant rates of return, become 
much more meaningful when returns are compared with other alterna
tive approaches designed to achieve the same income and employment 
objectives for the same types of workers. Such full-fledged cost
benefit research evaluations of a series of manpower programs are 
almost nonexistent. Given the pressing needs for data on partic
ular programs, the data requirements for cross-program compar
isons appear now to present a luxury beyond our means. 

5. Pure Research. Since the techniques of pure research in the 
manpower field are somewhat beyond the scope of this paper, they 
will be mentioned only briefly here. It can only be noted that a 
complete and valid evaluation of specific manpower policies re
quires greater knowledge than we now have concerning the func
tioning of the labor market. Measures of costs, benefits and rates 
of return are meaningful only if they are placed in a context of 
greater understanding of the labor market in which manpower 
programs function. For example, we need to know much more 
about employer hiring practices and about the causes of high un-
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employment rates among teenagers before we can formulate the 
the most effective manpower policies to meet the problems of em
ployment among the disadvantaged. Evaluations of particular man
power programs can provide some of these answers, but even the 
best evaluations of particular policies leave many questions still 
to be answered in the realm of "pure" research on the labor market. 

Like the data needs for the evaluation of specific programs, the 
data required for broader labor market research must also be found 
in micro-surveys as well as in the masses of quantitative data pro
duced by government agencies. 

RECOMMENDATIONS 

1. Improvements in Existing Operating Data and Their Utilizar 

tion. The obvious approach to a solution of data gaps in existing 
operating forms is through the education of operating personnel. 
They should be instructed concerning the importance of asking the 
right questions before enrollment and in the follow-up period. 

Since it is unlikely that such a program of education can be 
successfully applied in all manpower programs across the country, 
a more realistic approach might be the insistence on excellence for 
a carefully selected sample of manpower programs. In this prob
ability sample of typical manpower programs, special efforts could 
be made, through instruction and surveillance, to insure that the 
forms were properly completed. This sample could then be used 
for the provision of bench mark data by which the reporting forms 
of all other programs could be evaluated. Such a compromise be
tween the unobtainable goal of full and accurate data in all operat
ing programs and the alternative of a continuance of present de
ficiences should be possible without undue cost. 

These improvements in the operating data produced by the 
programs themselves should be supplemented through the utiliza
tion of social security data on earnings and employment of en
rollees and selected control groups. Although we are all aware of 
the limitations of social security data, especially with regard to 
the cut-off in reported earnings, these data on earnings, when 
appropriately adjusted, are far superior to the earnings data now 
acquired through the short-term and haphazard follow-up of man
power programs by operating personnel. 

Plans are now underway to utilize social security earnings data 
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in the on-going evaluation of MDT A training. This is a significant 
departure in evaluation techniques, and it should be watched care
fully with an eye to its extension to other manpower programs. 

2. Special Sample Interview Surveys. Even with the improvement 
in existing data, utilization of such data and the incorporation of 
social security data, there are likely to continue to be serious gaps 
in the information required for a full evaluation of manpower pol
icies. Federal funds must be used in connection with those from 
foundations and university sources to permit the extension of in
terview surveys among enrollees in manpower programs and ap
propriate control groups. Such surveys, giving careful attention 
to a lengthier period of follow-up than is customarily possible in 
government evaluations, would provide the necessary employment 
and income data for the calculation of opportunity costs as well 
as for comparison of benefits before and after the program. 

Such interview surveys would also make possible an emphasis 
on attitudinal questions and an evaluation of such direct benefits 
as improvements in motivation, educational attainment, etc. 

3. Experimental-Research Evaluation Projects. Since these inter
view surveys come after the fact, they are still not likely to include 
a valid control group. The ideal control group is a group of work
ers identical to the enrollees, with the same outlook, ambition, and 
attitudes as well as similar objective characteristics. This group 
can best be found among those who apply for admission to the 
manpower program, are accepted by the selection officials, and yet 
are not included in the program. 

It is probable that such an ideal control group can be found 
only in a deliberately constructed experimental manpower program
one designed wholly for a research evaluation. There is now grow
ing emphasis on such research experiments, and it is hoped that 
they will spread to the evaluation of manpower policies. 

It can be concluded that the data needs for the monitoring 
and evaluation of manpower programs are qualitative as well as 
quantitative, and that the greatest deficiencies now lie in the former 
rather than the latter. Quality can be improved not only through 
improvements in the availability and utilization of existing data, 
but through the acquisition of new data by means of interview 
surveys and experimental evaluation-research projects. 
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This paper is primarily a report on the response of labor sta
tistics to the recommendations of the Gordon Committee 1 and 
to the economy's changing data requirements, a discussion of a 
few recent developments, and an expression of some concern over 
the current state of affairs. 

Unlike most such documents, the Gordon Committee Report 
has served as a blueprint for many of the improvements in the 
collection and reporting of labor statistics. A substantial propor
tion of its recommendations has been implemented in the past 
six years. In response to the Committee's concerns for the con
cept of unemployment, the dynamics of the labor force, and the 
characteristics of those reported as not being in the labor force, 
the definitions and methods of measuring employment and unem
ployment were changed, and data on individuals in and out of the 
labor force were expanded substantially. Effective January, 1967, 
the CPS sample was expanded to 52,000 households, improving 
the reliability of the statistics, and permitting the publication of 
more detailed labor force information.2 At the same time the lower 
age limit for manpower measures was raised from 14 to 16  years, 
and the concept of unemployment was clarified so that it would 
include only those who were without work and who were cur
rently available for and actively looking for work. Respondents 
were asked if they had been looking for work during the past 4 
weeks, and if they had, what they had been doing in the last 

* The preparation of this paper was made possible by the cooperation of 
Labor Department and Budge Bureau personnel who are intimately familiar 
with the labor statistics program of the Government. I am particularly indebted 
to Peter Henle, Margaret Martin, Vladimir Chavrid, Irvin Wingeard, Thomas 
Gavett, Harold Goldstein and William Shelton. I am of course solely responsi
ble for the views and opinions expressed in the paper, and for any errors of 
omission or commission. 

1Measuring Employment and Unemployment, President's Committee to 
Appraise Employment and Unemployment Statistics, September, 1962. 

• Stein, Robert L., "New Definitions for -Employment and Unemployment," 
Employment and Earnings and Monthly Report on the Labor Facts, February, 
1967. The discussion of the revised survey is based on an analysis and study 
of the changes reported by Stein. 
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4 weeks to find work, and if there were any reasons why they 
could not take a job last week. The so called "discouraged worker" 
was eliminated from the definition of unemployment, and new 
questions were added to obtain information from persons not in 
the labor force on when they last worked, the reasons for leaving 
their job, the occupation and industry of that job, whether they want 
to work at the present time, the reasons they are not seeking work, 
and whether they intend to look for work of any kind in the next 12 
months. Additional changes include the classification of persons hold
ing a job but not at work as employed, even though they were looking 
for other jobs, the addition of new questions to improve the identi
fication of persons on layoff, to record those on indefinite or more
than-30-day layoff, to improve the reporting of duration of unem
ployment and hours worked, and to permit more accurate estimates 
of the full-time and part-time labor force. A question was added 
on the reasons an unemployed person started to look for work, 
so that the unemployed can be classified as job losers, job leavers, 
reentrants and new entrants. (For reasons that are not apparent 
new entrants were defined to include unemployed persons who 
might never have worked full time but who had part-time jobs 
for two weeks or longer. ) After an experimental period, but prior 
to shifting entirely to the new concepts, they were used for over 
a year to obtain independent estimates based on an experimental 
sample ( MLS ) .  A comparison of the estimates from the MLS 
survey with those from the regular CPS survey shows some sig
nificant differences in the composition of unemployment by age 
and sex, duration of unemployment, whether seeking full-time or 
part-time work, and in the composition of the employed by hours 

of work and class of worker. Although most of the differences are 

small, care should be used in comparing or combining the current 

statistics with the data for the period ending December, 1966. An 
unanswered question is whether there are any substantial changes 

in the seasonal characteristics of the series as a result of the revisions. 

The first data on why the unemployed began looking for work 

was published in May, 1968, but current detailed data from the 
survey questions on persons not in the labor force has not yet 

been published. However, studies and tabulations are in process, 
and early in 1969 data on date last worked, reasons for leaving 
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last job, reasons for non-participation, and job intentions, will be 
publisqed regularly. The new series, together with the earlier Spe
cial Labor Force Reports on persons not in the labor force, and 
the expanded data on full-time and part-time workers, will give 
us a substantially improved data base for understanding unem
ployment and for studying the dynamics of the labor force. 

In spite of an extended research effort, recommended by the 
Gordon Committee, and conceptual and statistical modifications in 
gross change tabulations, unresolved problems affecting the relia
bility of gross change data have prevented their publication.8 One 

problem has been the possible bias due to the exclusion of non
identical cases in the sampled groups, who, because of their mobility, 
may experience different unemployment rates than the remainder 
of the sample. More serious has been the response variability 

caused by misclassification of reported employment status and ro
tation group basis. The extent of the problem is indicated by the 

fact that in some months the CP Survey indicates a substantial 

increase in the civilian labor force, while the net change shown 

by the gross change data is a large decline. Experiments to im

prove the data include development of data based on nonidentical 
persons in the rotation groups, to permit an estimate of the bias 

resulting from their exclusion. Another change was the tabula
tion of data based on only four rotation groups instead of six, 

in an attempt to eliminate a source of bias. The search for ways 

to make the gross change data useful continues at the Census 

Bureau and BLS, but there is no present indication that the ma

jor problems will be solved in the near future. One hopeful note 

is the report that the data are being examined to see if some com

ponents, such as specific age-sex employment status categories, are 

sufficiently free of the major biases to permit partial publication 

and analysis. This appears to be an area in which more resources 

could be devoted to research, since a major weakness of our labor 

statistics is the absence of any measure of occupational mobility 

8 Hilaski, Harvey ]., "The Status of Research on Gross Changes in the 
Labor Force," Employment and Earnings and Monthly Report on the Labor 
Force, October 1968. The discussion of gross change data is based on Hilaski's 
review of the problem. 
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or of the movement of persons among the labor force categories.4 
A Special Labor Report, Occupational Mobility of Employed 

\Vorkers,5 published in 1967, was based on supplementary ques
tions in the January, 1966, monthly survey of the labor force. It 
was the first study of occupational mobility based on a national 
sample in twenty years. Serious consideration should be given to 
the use of regular surveys of this type to expand our knowledge of 
occupational mobility, and to explore the value of occupational mo
bility data for labor market and economic analysis. 

In two other areas, hours and earnings, and occupational sta
tistics, progress has been made in the directions recommended by 
the Gordon Committee. Starting in 1964 the collection of payroll 
and man-hours data was expanded, and sample coverage was grad
ually increased. In May, 1967, a new series for hours and earn
ings of production or nonsupervisory workers in private nonagri
cultural establishments was published, although estimates for a few 
cells had to be derived from secondary source material.6 However, 
data are still not available for supervisory and nonproduction work
ers, and estimates have not been published for major expanding 
service industries. There are few wage and salary data available 
for State and Municipal employees, an area of critical need be
cause of their rapid acceptance of collective bargaining and use 
of arbitration. A major gap in wage data will be filled partially 
by surveys of employer expenditures for total compensation that 
will provide data on expenditures per hour for various fringe ben
efits, and are presently designed to cover the nonfarm economy 
every other year and various industries in alternate years.7 The 
new surveys will provide fully integrated statistics from a single 
source on expenditures for the different components of the com
pensation package per hour worked and per hour paid, reported 

• The new series on why the unemployed started looking for work will 
provide some information on the categories from which people move into 
unemployment. 

• Saben, Samuel, "Occupational Mobility of Employed Workers," Special 
Labor Force Report No. 84. 

• Spinks, Arthur C., "Hours and Earnings for Workers in Private Non
.agricultural Industries," Employment and Earnings and Monthly Report on the 
Labor Force, May, 1%7. 

1 BLS Handbook of Methods for Surveys and Studies, Bulletin No. 1458, 
October 1966, p. 146. 
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separately for production workers and office workers. Labor costs 
and productivity estimates will be improved by the availability of 
more accurate estimates of total hours worked. \Vhile a full report 
on the nonfarm economy is in process, the first data were well hidden 
as an appendix to a Report on Employee Compensation in Selected 
Industries, 1966,8 which was designed to satisfy the need for sup
plementary information to the National Survey of Professional, 
Administrative, Technical, and Clerical Pay. Instead of hitch-hiking 
on a legislative requirement, surveys of expenditures for supple
mentary benefits and total compensation should be expanded to 
provide reliable data by industry. It is characteristic of wage data 
that they are collected for specialized purposes from selected frac
tions of the economy in such a way as to permit limited analytical or 
comparative use. What is needed conceptually, are wage and earn
ings data for individuals, associated with personal, occupational, 
industrial, geographic, and unionization data. Many of the special 
requirements could be derived by appropriate aggregation. How
ever, since that ideal is remote, the various wage and salary data 
collection programs should be reexamined and revised so that they 
can be of more general analytical value. Some programs, such as 
Current Wage Developments, have grown piecemeal since they were 
instituted in response to particular needs.9 Their reexamination in 
terms of current objectives and other data programs would improve 
their value and make more efficient use of statistical resources. 

A continuing weakness of the statistical system is the absence 
of reliable wages and employment data by occupation and industry. 
The community wage surveys and periodic industry wage surveys 
provide some data, but the specialized nature of their collection 
system limits their analytical value. Special surveys of professional, 
administrative, technical and clerical pay provide annual data on 
national averages and distributions since 1959, and there are studies 
of the employment of scientific and technical personnel in industry 
and government. Some progress is being made toward the goals 
of the Occupational Employment Statistics Program of BLS as 
they were stated in 1966 :10 

• BLS Report 352, November, 1 968. 
• BLS Handbook of Methods, Chapter 17. 
10 The Occupational Employment Statistics Program of the Bureau of Labor 

Statistics, September 29, 1966, mimeo. 
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"to publish estimates of employment for a selected list of occu
pations that require substantial periods of training, are changing 
rapidly, or are critical to defense or national welfare, and to 
develop data on the changing occupational composition of major 
industries." 

Several industry pilot studies, including a survey in October of 
Metal Working Industries, have been completed, and experimental 
work is demonstrating the practicality of collecting occupational data 
from employers through mailed questionnaires. The use of job 
titles usually found in the industry surveyed has been effective, 
even when detailed job descriptions were not supplied. Gradual 
expansion of these surveys to a sample of between 80 and 100 
thousand establishments would permit the development of national 
estimates of occupational employment. An interim goal that has 
been given high priority, is the use of industry surveys to provide 
data for the occupational profile of major industries, so that the 
industry-occupation matrix can be used for estimating employment 
in local areas and for projecting local occupational requirements. 
The area skill survey approach will probably be dropped. 

Many important questions are unresolved, including the final 
form of the occupational classification system. The development of 
a Standard Occupational Classification was one of the original ob
jectives of the Budget Bureau's Interagency Committee on Occu
pational Classification, when it was established over twenty-five 
years ago, and it remains as one of the Committee's long run ob
jectives in spite of the substantial difficulties encountered.U One 
step toward that goal is the development of a new convertibility 
table between the new Dictionary of Occupational Titles and the 
Census classification systems. In one phase of that activity, BES 
personnel were able to code all but 6o/o of the responses to one 
month's CPS survey according to the six digit DOT classification 
system.12 The convertibility of Census data into DOT classifica
tions would substantially increase the analytical potential of the 

11 Miller, Ann R., Working Paper No. 66-2, Program of the Interagency 
Committee on Occupational Classification U.S. Bureau of the Budget, March 
1 966. 

a Lewis, Leon, "Development of a Convertibility List Between the DOT 
and Census Classification Systems," Proceedings of the Social Statistics Section 
of the American Statistical Association, 1966, p. 205. 
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available data. Over the horizon is the possibility that employers 
could code their work forces by the DOT system. Two years 
ago, Leon Lewis of the USES reported that interest in the es
tablishment of a general occupational classification scheme had been 
expressed by several employer associations, 13 and some experimen
tation appears feasible. Job titles may be sufficient for the col
lection of occupational data from firms, but employer utilization 
of a uniform classification code would help to standardize the data. 
'vVe are a long way from obtaining wage and employment data 
by occupation from employers, but substantial steps have been taken 
toward that goal. 

Starting in 1965, State employment security agencies in coop
eration with the BES and BLS have experimented with the col
lection of job vacancy statistics from a sample of employers in 
nonagricultural industries. Very little of the data collected once 
or twice a year since 1965 in 14--16 metropolitan areas has seen 
the light of day, and it is therefore difficult to judge the value of 
the experiments. The BLS conducted response quality check sur
veys for both rounds of vacancy surveys in 1965, and concluded 
that the conceptual and technical problems detected were not seri
ous enough to "prevent the statistics collected in a national pro
gram from being useful for analytical and operational purposes." 14 

Two years later, we have not moved to a national program and 
we know little more about the operational or analytical significance 
of the job vacancy data than we did before the pilot surveys began. 

Two studies 15 report substantial negative correlations between 
vacancy rates and unemployment rates, although one warns of 
"numerous and appreciable deviations from the regression line." 16 

There is no evidence of a consistent relationship between changes 
in the levels of job vacancy and unemployment rates, and the 

13 Ibid. 
" Job Vacancy Statistics, Hearings before the Subcommittee on Economic 

Statistics of the Joint Economic Committee, 89th Congress, Second session, 
May 1966, p. 37. 

1.5 Myers, John, "Job Vacancies in the Firm and Labor Market," Report 
prepared for OMPER, September 1968. 

Konstant, Raymond A. and Wingeard, Irvin F., "Analysis and Use of Job 
Vacancy Statistics" : Part I, Monthly Labor Review, August 1968, Part II, 
::-.Ionthly Labor Review, September, 1968. 

1" Konstant and Wingeard, Part I, p. 24. 
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authors of one study suggest that specific changes in structural
frictional factors occurred in areas where the two variables did 
not show an inverse relationship.17 The pilot surveys have not 
appreciably advanced our knowledge of the relationship between 
vacancies and unemployment, except to confirm its complexity and 
suggest that the effects of wages, occupation, industry, changes 
in employment, turnover, and labor force variables may have to 
be analyzed before we begin to understand the significance of job 
vacancy data. In a study of the variations among firms in the 
number of vacancies reported, John Myers 18 found that the num
ber of vacancies reported by a firm was substantially affected by 
the flow of separations, other than layoffs, and in some circum
stances by recent changes in employment at the firm. Konstant 
and Wingeard also report a high degree of correlation when va
cancies are related to all separations other than layoffs, 19 although 
they were not able to establish a relationship between vacancies 
and employment change in the areas surveyed.20 "Conceptual and 
mechanical" problems have prevented the analysis of hiring rates 
collected as part of the pilot programs. In particular, it has been 
difficult to match pay rates associated with vacancies with pre
vailing wage information. One technique being tried is to have 
the local employment office personnel judge whether the wages 
reported for the occupational vacancies they code are higher or 
lower than comparable area rates. "Preliminary results of this 
program indicate that some 15 to 20 percent of those vacancies 
for which both occupational and pay rate data were reported had 
pay rates below those prevailing in the area." 21 

The sparse analytical payoff from three years of pilot surveys 
is attributable in part to the fact that the planning does not seem 
to have gone beyond the feasibility question, and until recently, 
the surveys were not designed with the question of data analysis or 
hypothesis testing in mind. The work done within the government 
with the estimates from the data has been primarily descriptive, 

11 Ibid. 
18 op. cit. 
19 Konstant and Wingeard, Part II. 
20 op. cit. Part I. 
21 op cit. Part II, p. 21. 
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or limited to the examination of simple two variable relation
ships. Ad hoc explanations of selected numbers do little to im
prove our understanding of the labor market processes that gen
erate job vacancies, or the significance of job vacancy data. It 
is not always true that more information is always better, when 
there is no basis for interpreting or applying the additional data. 
For example, Konstant and \Vingeard present as one approach to 
the use of job vacancy data in evaluating local economic condi
tions and the implications of the data for local policy, a comparison 
of unemployment rates with total, long-term, and short-term va
cancy rates.22 Aside from the formal question of the implied as
sumptions concerning the duration of unemployment and job va
cancies, which they recognize, their diagnoses and policy conclusions 
are based on the assumption that similar patterns of vacancies 
would be generated in communities with different industry, oc
cupation, and labor force patterns. When data are available to 
test that assumption, it will probably prove to be false. The high 
variance of the data, and the need to provide special explanations 
for unexpected relationships, should be taken as a warning that 
oversimplified comparisons are a dangerous basis for policy con
clusions. It is too easy to defend the usefulness of a data collec
tion program on the grounds that some people use the numbers, 
without pausing to question the validity of the applications. Only 
objective research can determine the potential value of job vacancy 
statistics. After three years of experiments, I have been unable 
to discover any convincing evidence that the area surveys add sig
nificantly to the information already available to local employment 
office personnel for operating and planning purposes. An unpub
lished BES study examined the relationship between the job va
cancy data from the 1965 and 1966 surveys, and the corresponding 
unfilled openings data.23 It found that the employment service 
coverage of job openings was unexpectedly high, and "compared 
favorably with many European countries where the public employ
ment service is the primary hiring channel outside the firm itself." 
In most of these countries the operating data of the public em
ployment service is the source of job vacancy statistics. However, 

.. op. cit. Part I. 
"' Job Vacancies and ES Unfilled Orders, BES Staff, mimeo. 
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the report provides evidence that the unfilled openings are not a 
representative sample of job vacancies. There was fairly good cor
respondence between the two measures for the major occupational 
composition of job openings for all areas combined. However, it 
was not true for specific areas, particularly where unfilled orders 
were a small percent of total job vacancies, or where hiring chan
nels for occupations represented in the vacancy data did not nor
mally include the Employment Service. Again, in the aggregate, 
about the same percent of openings and vacancies were in the 
"hard-to-fill" category, while substantial variance between the two 
measures was found in individual areas. When "openings rates" 
were correlated with vacancy rates, the resultant correlation co
efficient was .63, and when vacancy rates were correlated with 
openings and unemployment rates, the coefficient of correlation was 
about .80. Although both coefficients were significant, the standard 
errors were too large to permit reliable estimates of vacancy levels 
from the equations. The study concludes that "a procedure for 
estimating job vacancy levels from unfilled openings data cannot 
be derived from the data currently available without additional 
research. This is not only because of the wide variation in ES 
penetration among the various areas surveyed but also because not 
enough is known yet about the nature of job vacancies and their 
precise relationship to other job market data." But the study also 
demonstrated that aggregate unfilled openings appear to be reason
ally representative of job vacancies, and that a majority of job 
vacancies and ES unfilled openings are found in a narrow band of 
occupations. The relevant question for operating purposes and for 
most planning activities is not whether job vacancy totals can be 
estimated from unfilled openings data, but whether the purposes 
for which job vacancy data might be collected in local areas can 
be served by estimates of vacancies made on the basis of employ
ment service operating data and other information available to 
employment service personnel. For example, the annual estimates 
of shortage vacancies made by occupation in The Nether lands are 
based on a summation of estimates prepared by each local employ
ment service office "based to a large extent on knowledge gained 
through frequent contacts with many employers throughout the 
year. . . . In effect, the local employment office estimates are ap
parently a combination of registered vacancies classified as a short-
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age plus employer and employment office estimates of unregistered 
shortage vacancies." 24 U.S. employment service people are appar
ently aware of many of the factors that make unfilled openings 
an unrepresentative sample of total vacancies in particular local
ities. A more critical test than the one reported in the BES study 
would be a comparison of the area vacancy surveys with estimates 
generated by the employment service using their total available 
information, based on the operational value of the two vacancy 
estimates. 

The issue is far from academic, since the Labor Department 
is preparing to initiate job "opportunity" surveys in 71 areas. The 
cooperative Labor Turnover Statistics system operated by the BLS, 
the BES, and the State employment security agencies will be used 
to collect the data, extended in 3 1  of the areas to cover nonagri
cultural industries. In 19 of the areas vacancy data by occupation 
will be reported quarterly and classified according to the DOT, 
but the details in which estimates will be published will depend 
on a review of the results and the size of the establishment sam
ple. The extended coverage of the projected vacancy surveys may 
represent a step toward a national vacancy program, but the path 
is a circuitous one, evidently based on the need to present the 
extended effort as a means of pinpointing areas of labor demand 
to which the Labor Department's operating services can direct their 
attention. There is no indication of a research effort to determine 
if operating needs couldn't be satisfied by a more serious utiliza
tion of the employment service information flow as well as by local 
area vacancy surveys. Publication of the job opportunity data with 
the associated turnover data will increase the analytical value of 
the job vacancy data, but the scope of analysis will be limited by 
the absence of any comparable occupational employment or unem
ployment data. Although the new series will be a substantial step 
forward, it may be more efficient to move directly to a survey 
designed to generate estimates of job vacancies by occupation on 
a national basis. The question of the relative value of local area 
surveys should be considered more carefully before they are ex
tended beyond the present pattern. 

24 Shelton, William C. and Nee£, Arthur F., "Foreign Job Vacancy Sta
tistics Programs," The M t;asurement and Interpretation of Job Vacancies, 
National Bureau of Economic Research, 1966, p. 158. 
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The most imaginative and innovative data collection program 
in recent years is the Labor Department's Urban Employment Sur
vey.25 It follows a series of experiments and activities designed 
to improve our understanding of urban unemployment problems, 
particularly in poverty neighborhoods. In November, 1966, sur
veys were conducted of poverty areas in eight large cities. In 1967 
experimental surveys were conducted in New York, Boston, and 
New Haven, in which questions related to nonparticipation in the 
labor force, job seeking methods of slum residents, and respondent 
attitudes and motivations were tested. To expand our data on 
poverty areas, tabulations are now being made of labor force, em
ployment, and unemployment data for the aggregate of census tracts 
designated as poverty areas, and data for the 20 largest SMSAs 
and for 14 of their central cities, on employment and unemploy
ment by very broad population groups, will be available and may 
be released every six months. Special studies have been published 
of employment and unemployment conditions in urban poverty 
areas, including reports on individuals not in the labor force. The 
new survey will "examine in depth the employment problems, at
titudes, and motivations of residents of poverty areas, in an attempt 
to pinpoint the problems and to measure changes in the situation 
in urban slum areas." 26 The initial plan is to obtain information 
from 3500 households annually in each of the poverty areas in 
New York, Detroit, Chicago, Los Angeles, Houston, and Atlanta, 
using local residents familiar with the neighborhoods to conduct 
the surveys. For comparative purposes the survey will include 
the non-poverty areas in Atlanta and Detroit. The scope and am
bition of the project is indicated by survey questions that cover 
work seeking behavior, sources of income, work history, transpor
tation to work, reasons for not looking for work, family and health 
situation, reasons for failure to obtain work, work intentions, at
titudes and expectations toward jobs and life in general, and dis
crimination experience and beliefs. In addition to the diagnostic 
information that will be developed, the survey will provide ob
jective evidence of possible changes in urban impact areas, that 

25 Root, Norman, "Urban Employm_!!nt Surveys : Pinpointing the Problems," 
Monthly Labor Review, June, 1968, p. 65. 

'"' <hid. 
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can be used to evaluate anti-poverty programs. The range of 
questions in the survey should make it possible to test many hy
potheses concerning the nature and causes of poverty and unem
ployment in the urban ghettos. I don't know if any specific re
search design played a role in the survey design, but the program 
reportedly will include a substantial continuing research activity 
designed to develop and improve means for studying the social and 
economic elements of the poverty problem. Availability of the data 
is planned in stages starting with rna j or household and personal 
characteristics for all poverty areas combined, followed in three 
months by the results for all items for the combined areas, and 
the major household and personal data for each poverty area, and 
at the end of 12  months, by detailed data on all items for each 
area. The value of the survey will depend in large part on the 
extent to which the data are made available for analysis and how 
expeditiously and completely they are published. 

It was originally intended that the BLS would publish a series 
of studies of the prevalence and characteristics of labor contract 
provisions covering all of the subjects and practices contained in 
collective bargaining agreements. Only six bulletins in the series 
have been published out of a planned 30 to 40, and another eight 
studies are nearing completion. This effort has used a substantial 
majority of the professional resources in the industrial relations 
program since 1964, and understandably, serious consideration is 
being given to restructuring the program. The current procedure 
calls for the analysis, coding and aggregating of provisions of the 
approximately 1800 labor agreements covering 1000 or more work
ers.27 It may be that a sample of these agreements, and a less de
tailed coding analysis of each contract provision, could develop 
most of the information that is of value to potential users. This 
is likely to be true if the studies are used primarily as a source 
of information on the types of clauses used in each subject area, 
and the general pattern of their use. Emphasis on accurate esti
mation of the number of agreements utilizing different provisions 
would appear to be of doubtful value, since the studies are quickly 
out of date. Among the alternatives proposed for the program 

'Z1 BLS Handbook of Methods, Chapter 20, "Collective Bargaining Agree
ments," p. 1 67. 
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are studies of bargaining structure and practices in the public 
sector and among professional employees, and studies of the union 
institution and some of its activities. Although these are impor
tant subjects, detailed case studies and industrial relations and 
institutional research do not represent the most efficient use of 
statistical resources. A weakness of industrial relations data is 
that so much of it is in the form of special studies that have very 
limited analytical value. It would be better strategy to identify 
important variables, economic, behavioral, or organizational, and ex
plore the possibility of developing a general statistical program to 
study them and their relation to relevant issues. A proposal to 
analyze contract provisions in terms of their significance for inplant 
industrial relations practices and problems is consistent with this 
viewpoint. Industrial relations data must have analytical potential 
if they are to be of value to practitioners, policy makers, or students. 

Having helped Pennsylvania survive its initial period under 
compulsory arbitration for firemen and policemen, with the data 
available to the parties limited in large part to newspaper clippings, 
rumors, private surveys, and hearsay, I must endorse a high pri
ority for wages and salary surveys of State and Municipal em
ployees. I would prefer that these data be obtained as part of a 
general occupational wage program, but since the need is too great 
to postpone the surveys, they should be planned so that the data 
can be used to establish and test relationships of importance to 
the potential users. 

This review of the "state of the art" has slighted many areas 
in which interesting and innovative work is being done, including 
surveys of education and training, studies of long-term unemployed, 
studies of secondary workers, comparative studies of unemployment 
rates and unit labor costs, and projections of labor supply and 
demand. Another paper on this program will discuss in detail the 
extremely promising work that has been done to provide greater 
access to micro data. 

My very fractional review indicates that the labor statistics sys
tem has been quite responsive to informed recommendations for 
improvements and, particularly in recent years, to the statistical 
requirements created by critical social and economic problems. How
ever, some surveys are tied too closely to the program needs of 
government departments, and in some cases the pressure for more 
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extensive and detailed statistics takes precedence over programs 
designed to evaluate their relevance and significance. The computer 
revolution should make it possible for data to be published more 
rapidly and in greater detail. On occasion there are unnecessary 
delays in data publication because the agency is processing its own 
analysis. But there is evidence of an increased research and ana
lytical focus that will continue to upgrade the quality and utility 
of our labor statistics. 



THE MICRO APPROACH TO 
MANPOWER RESEARCH 

A. Introduction 

MALCOLM S. CoHEN 

University of Michigan 

Guy Orcutt recently described several advantages of micro
analytic models.1 I would like to report to you today some pre
liminary work undertaken at the Bureau of Labor Statistics (BLS )  
with the cooperation of the Bureau of the Census to develop a 
microanalytic model of labor supply.2 

I shall organize my remarks along four lines : a description 
of the Current Population Survey (CPS) ; a preview of the BLS 
micro labor supply model ; the uses of micro data in manpower 
research and a look to the future. 

By micro data I mean characteristics are available for each 
household, family or each individual. By tabulated data I mean 
that only counts or cross tabulations are available. 

B. Description of the Data Base-the CPS 

The CPS is a national monthly survey of 52,500 households 
conducted by the Census Bureau. 

The BLS and the Census Bureau are undertaking a joint effort 
to edit, systematize and document the micro data in a standard 
format from 1959-1967. I will describe this micro data here. A 
fuller description of the CPS can be found elsewhere.3 

1 Guy Orcutt, Harold W. Watts and John B. Edwards, "Data Aggregation 
and Information Loss," American Economic Review, Vol. 58 ( Sept. 1968),  
pp. 773-787. And Guy Orcutt and A. G. Orcutt, "Experiments for Income 
Maintenance Policies," American Economic Review Vol. 58 ( Sept. 1968) , 
pp. 754-772. 

• All opinions expressed are the author's alone and do not necessarily reflect 
the views of the BLS or the Census Bureau. 

3 See for example, Concepts and Methods Used in Manpower Statistics from 
the Current Population Survey, ( 1 967) issued jointly by the Bureau of Labor 
Statistics as BLS Report No. 313 and by tlle Bureau of tlle Census as CPS 
Reports, Series P-23, No. 22, and ]. E. Morton, Analytical Potential of the 
Current Population Survey for Manpower and Employment Research, ( Wash
ington : W. E. Upjohn Institute, 1 965 ) .  

120 
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All characteristics which might reveal the identity of the indi
viduals in the file were removed. The following are some of the 
remaining characteristics : 

1. Summary family detail 

a. Primary, subfamily or secondary family 
b. Residence 

( i )  Region 
( i i) Central city of Standard Metropolitan Statistical 

Area ( SMSA) of 1,000,000 or more, noncentral 
city of SMSA of 1,000,000 or more, other SMSA 
or not SMSA 

( ii i)  Name of SMSA if one of 96 largest SMSA's 
c. Number and age of family members 
d. Total family income (dollar amounts shown under $25,000) 

by source of income 
e. Poverty code of family (developed by Mollie Orshansky) 

2. Basic CPS questions relating to March of current year 

a. Age, race and sex 
b. Employment and labor force status last week 
c. Hours worked last week 
d. Reason for part-time work or no work 
e. Duration of unemployment 
f. Industry and occupation 
g. Educational attainment 
h. Marital status 
i. Relationship to family head 

3. Supplementary questions relating to previous year 

a. Geographic mobility from previous year 
b. Weeks worked 
c. Main reason not working full year 
d. Full or part-time 
e. Weeks unemployed 
f. Occupation and industry of longest job 
g. Income by source and amount (dollar amounts shown 

under $25,000) 

All of this information can also be cross classified by combin-
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ing characteristics of the head or wife or all other family members. 
For example, income of the family head can be cross classified 
by educational attainment of the wife. Income of family members 
other than the wife can be cross classified by the age of the wife 
of the family. 

It was our objective in working with these files to make them 
internally consistent, consistent with the documentation which we 
wrote and easy to use. The amount of screening and editing of 
the files which we could have done was almost unlimited. We 
chose to undertake all of the screening and editing which we 
thought was reasonable to permit good estimates in our labor force 
supply model. We did not attempt to edit for seemingly contra
dictory cases as 14 year old doctors having incomes over $25,000. 
We edited for consistency within labor force activity categories 
but not consistency between labor force and income questions. 

C. Pr!!View of BLS Micro Labor Supply Model 

The BLS labor force supply model will attempt to explain three 
dependent variables : whether an individual was in or out of the 
labor force during March of 1967, whether the individual partic
ipated at all in the labor force during 1966 and how many hours 
an individual supplied during 1966. The latter variable was con
structed from questions in the CPS pertaining to the number of 
weeks worked, the number of weeks looking for work or on lay
off, whether the individual was primarily full-time or part-time 
during 1966 and how many hours the individual worked in March 
of 1967. 

We have divided the labor force into three subgroups : youth 
( 16-21 ) ,  adult men (22 and over) and adult women (22 and over) .  

Robert Lerman, a MIT graduate student, specified the variables 
for youth. Samuel Rea, a Harvard graduate student, specified the 
variables for adult males. I specified the variables for adult women. 

Our model is a cross section micro model using data from the 
March 1967 CPS. The model has several interesting features : 

First, the model links the characteristics of an individual's fam
ily with his own characteristics. 

Second, some new area variables are included in the model 
which have not been used in previous micro models. 
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Third, the model does not assume additivity but specifies inter
actions between variables. 

Fourth, three different measures of labor supply are used as 
the dependent variable as discussed earlier. 

Fifth, a number of alternative income and substitution variables 
are used in the model testing the strongest economic determinants 
of the decision to supply labor. 

The analysis of our empirical results has not been completed. 
However, I would like to illustrate our results by presenting a 
regression we estimated to determine the importance of labor mar
ket conditions in the SMSA on the labor force participation of 
women residing in that SMSA. 

The dependent variable was whether or not adult women par
ticipated in the labor force during March 1967. All of the inde
pendent and the dependent variables were dummy variables. 

The independent variables took account of the age, educational 
attainment and marital status of the individual women and the 
unemployment rate, short run change in employment and the rel
ative employment opportunities for women in their S MSA of 
residence as well as whether or not the women lived in a poverty 
area. Only the 25,146 women in the sample residing in the larg
est 96 SMSA's were included in this particular regression. The 
dependent variable took on the value of one if the woman was 
in the labor force and zero if the woman was out of the labor force. 

Because the dependent variable is dichotomous and because 
the sample is clustered, the usual assumptions made about the 
variance-covariance matrix of ordinary least squares errors do not 
hold. However, the net effect of the violation of these assump
tions is to over-estimate the standard errors of the regression co
efficients. Consequently, all significant coefficients would be even 
more significant if we estimated our model correctly. The regres
sion coefficients would also differ slightly from what they would 
be if we had used weighted estimates. Both of these problems will 
be discussed more fully in our forthcoming study. 

All of the regression coefficients except the constant term rep
resent deviations from an arbitrary level of each characteristic. 

The arbitrary levels include : 

Age : 22-34 
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Educational Attainment : Under five years 
Marital Status : Married husband present 
Unemployment Rate of SMSA : Under 3.0 percent 
Relative Employment Opportunities for Women : See text 
Poverty Tract : Not residing in poverty tract of SMSA 
Employment Change in SMSA : Below 3.50 percent 

The results from our illustrative regression are shown below 
with t values shown in parentheses. The individual variables take 
on the value "one" if the individual has any of the following char
acteristics : 
L =  . 1063 

( 4.1 )  

+ .0800Aa5-54 
( 10.0) 

+ .0203A55-64 
( 1 .8)  

-.1428A65+ 
( -4.6) 

Age 
35-54 

55-64 

65+ 

+.0907E5-s 
(4.2) 

+. 1370E9_11 
(6.4) 

+ . 1836E12-15 
(8.8) 

+.2596Els+ 
( 1 1 .3) 

Educational 
Attainment 

5-8 years 

9-1 1  years 

12- 15  years 

16+ years 

Marital Status 

+.3039 MAR OTH 
( 17. 1 )  

Ever married-Husband not 
present 

+.5003 NEV MAR 
(30.9) 
Never Married 

BES Unemployment Rate 

-.0056 URMED 

1965-1966 Slv!SA of Residence 

-.0128 URmGH 
(-.7) ( -1 .3 )  

Between 3.0--4.4 percent Above 4.4 percent 

Rela.tive Employment 

+.0422 REL 2 
(3.6) 

Oppm·tunities Available 
SMSA of Residence 

+.0498 REL 3 
(3.8) 

(See Text) 

to Women in th e 

+.0715  REL 4 
( 4.2) 
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Lives in Poverty Tract of SMSA as Defined in the 1960 Census 

+.0170 POV 
(2. 1 )  

BLS non-agricultural payroll employment change in SMSA of 
residence from 1965-1966 

+.0323NMED 
( 4. 1 )  

Between 3.50 and 6.49 percent 

-.0099A3::;-54MAR OTH 
( -.5) 

-.0894A5u-s4MAR OTH 
( -3.7) 

-.2609A65+ MAR OTH 
(-1 1 . 1 )  

-.0808Am;+E5-s 
( -2.6) 

-.126Asa+Et2-t5 
( -3.9) 

R2 = . 168 

Interactions 

+ .0527N HIGH 
(4.9) 
Exceeds 6.49 percent 

-.0874A35_54NEV MAR 
(-3.4) 
-.1 762A55_64NEV MAR 
( -5. 1 )  
-.3845A65+NEV MAR 
(-1 1.7) 

-.0782AG5 + ED-u 

( -2.3 ) 

-. 1 55 1AG5 + Ets + 

( -3.5 ) 

Mean of dependent variable = .405 

Standard error of estimate = .448 

The final terms in the regression are interactions. They re
flect our belief that an additive regression model is inappropriate. 
Our previous empirical work and a priori beliefs have led us to 
include interactions between marital status and age for all ages 
as well as interactions between educational attainment and age 
for women over age 65. All of the interactions were negative. 

A woman with all of the arbitrary levels previously mentioned 
would have a predicted labor force participation rate of 10.6 per
cent equal to 100 times the constant term. A worman with all 
of the same characteristics except with 5-8 years of educational 
attainment instead of under 5 would have a predicted participation 
rate of 19.7 percent. 

The relative opportunities nriable which we used measures 
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the ratio of the average employment/population ratio of all adult 
women in each SMSA to the overall employment/population ratio 
of all persons 16 and over in the SMSA based on a twelve month 
average of CPS data for 1966. We then divided the SMSA's into 
four groups reflecting differences in this ratio. REL 1 includes 
SMSA's with the lowest relative opportunities and REL 4 includes 
SMSA's with the greatest relative opportunities. The labor force 
participation rate for women living in REL 4 was 7 percentage 
points higher than for women living in SMSA's with REL 1 .  

A measure of the unemployment rate and employment change 
in the SMSA were both included. It was our belief the employ
ment change variable would reflect short run changes in overall 
employment opportunities while the unemployment rate variable 
would reflect longer run changes. Our results indicate that the 
short run influences have a more important effect on labor force 
participation of adult women. In our forthcoming study, improved 
specification of the unemployment rate variable suggests women 
living in areas with very low unemployment have a higher labor 
force participation rate than women living in other areas, ceterius 
paribus. 

Our results for age, educational attainment and marital status 
are nothing new but we must include them because of their 
importance. 

We plan to include race, number and age of children in future 
regressions as well as other income and substitution effect variables. 

A much more thorough discussion of this and other findings 
will appear in our forthcoming monograph "A Micro Labor Supply 
Model." 

D. Micro Data in Manpower Research 

Three advantages of using micro data are given by Orcutt : 
( 1 )  The elimination of small sample biases ; (2) The improvement 
in precision of estimates ; and ( 3) The improved possibility in 
detecting misspecification. 4 

I think of these advantages-the most important is the third. 
So many times we wish to disaggregate a tabulation for proper 
specification of a model. Government statistical agencies are be-

• Orcutt, Watts and Edwards, p. 785. 
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ginning to realize that they cannot anticipate all future needs for 
data with a single tabulation program but must provide the flexi
bility to tabulate data as the need arises. 

This new flexibility will impose responsibility on the researcher. 
The researcher will not ask what data are available but rather 
should ask what questions have been asked in the survey. If these 
questions do not suit his purpose he should be willing to rec
ommend that additional questions be asked. 

The researcher should have responsibility for interpretation of 
the results of the tabulation. The agency should provide the tab
ulation and technical assistance for a fee and should not permit the 
tabulations to be released if they violate the confidentiality restric
tions imposed to protect the respondents in the survey. I believe 
this should be the only reason for prohibiting access to the data. 

Because of the familiarity of the agency with the technical prob
lems of the data, because of confidentiality problems and because 
the agency can make tabulations faster and cheaper than the user, 
I recommend the agencies make tabulations or do the statistical 
work for the user rather than releasing the micro data. This is 
not a hard and fast rule. The Yl_000 sample provided by the Cen
sus Bureau has been of great value to hundreds or perhaps thou
sands of researchers who have used it.5 

E. A Look to the Future 

In this section I will describe a technology of data availability 
which I believe could be made available if sufficient demand for 
micro data were shown. 

Micro data on individuals and families could be stored on com
puter disks with very fast random access devices and indexed in 
such a way that cross tabulations from these disks could be ob
tained in seconds. One computer firm put a 40,000 individual sub
sample of the Yl_000 sample of  the 1960 census on such an index
ing device and obtained a tabulation in less than one second.6 

With such rapid processing time it would be feasible to link 

• U.S. Bureau of the Census, U.S. Censuses of Population and Housing : 1960, 
1/1000 and 1/10000, Two National Samples of the Population of the United 
States, Processed. 

• Thomas Marril, "On Line Retrieval and File Maintenance with Large 
Data Bases," 1968 NEREM RECORD, Vol. X, p. 48. 
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time shared consoles across the country into a computer at the 
BLS or the Census Bureau. 

The document we have prepared in our project could provide 
users with the necessary codes to request tabulations using a com
puter console. 

Only nonconfidential characteristics would be stored on the 
disks so that there would be no danger of violating confidentiality 
no matter what data the user obtained. 

The total cost of the final product under such a scheme i.e. 
research or desired cross tabulations would probably be much 
lower than the total cost of research today, however, the distribu
tion of costs borne by the government statistical agency and the 
user would shift more to the statistical agency. When dealing with 
large data files, it is impractical for each user to pay the large 
fixed cost for the programming and computer time to obtain cross 
tabulations or regression which a government statistical agency 
could provide at low marginal cost. What is worse, however, is 
that much of the potential research with micro data is not done 
at all. 

Because of the problems outlined in the previous sections we 
are not likely to see on line retrieval of micro data in the im
mediate future. What the BLS could do in the immediate future 
is to provide a procedure for supplying cross tabulations from 
the CPS to handle certain standard requests. Such a procedure 
is made possible by two developments : 

( 1 )  The uniform format CPS file worked out jointly by the 
BLS and Census Bureau described in this paper, and ; 

(2)  A generalized cross tabulation program developed by the 
Australian Government. 7 

Unfortunately it is unlikely the BLS or the Census Bureau will 
give priority to outside researchers when they both must respond 
to increasing demands imposed by congressional mandates at same 
time holding employment at prescribed levels. 

7 See ]. A. Wilson and H. F. Brophy Commonwealth Bureau of Census 
and Statistics, A Generalized Table Generator ( Camberra, Australia : un
published, 1967 ) .  



AN EVALUATION OF PRODUCTIVITY 
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The real output and input estimates that underlie productivity 
relationships are essential for analysis of changes in economic aggre
gates and structure, and thus as background for formulation of 
policy measures designed to promote relatively stable economic 
growth. Some progress has been made during the past decade in 
expanding and improving productivity statistics, but there is much 
work left to do. 

As I view it, the agenda of unfinished business consists of the 
following rna j or items : ( 1 ) the interested governmental statistical 
agencies should work towards providing a full range of real output
input relationships for the economy, and the several sectors and 
industries for which data can be obtained ; (2) the output and 
input concepts need more careful definition, particularly in the ser
vice sectors, private and public ; ( 3 )  the collection and processing 
of basic quantity and/or value and price data must be further ex
panded and improved, and the industry coverage of productivity 
estimates increased ; ( 4) progress in the direction of regional esti
mates, and of company, establishment and other organizational mea
sures is needed ; ( 5 )  the experimentation with plausible alternative 
methods of measurement should be encouraged ; and finally, (6) 
much more use of output, input, and productivity statistics in analy
sis of economic aggregates and structures, including price relation
ships, is necessary if policymakers are to have the knowledge they 
require to guide the economy towards more effective realization 
of the material aspirations of the community. In the limited time 
at my disposal, I shall elaborate somewhat on selected aspects of 
these agenda items. 

Productivity Concepts 

In this paper, I am interpreting productivity broadly as the rela
tionship of output to one or all associated inputs, in real terms. I 
am thinking particularly of output-input relationships over time in 

129 
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a dynamic context, rather than the average and marginal produc
tivity concepts of static equilibrium theory. I am also thinking 
primarily in terms of output-input ratios, although productivity may 
also be approached in terms of rates of change in the scalar, or "shift 
factor" in statistical production function analysis. 

To be most useful in analysis, industry gross output series 
should be related to input measures for the broad classes of labor, 
capital, and intermediate products (and possibly subdivisions of each) 
individually and in combination. To obtain non-duplicative, addi
tive measures for the economy and its major sectors, real inter
mediate costs are deducted from the gross output measures, and the 
resulting net output or "real product" measures may be related 
to the basic factor inputs singly and in combination. 

My own work at the National Bureau of Economic Research, 
and that of some of my colleagues, has employed the total and partial 
factor productivity approach.1 Among the Federal Government sta
tistical agencies, the Economic Research Service of the Department 
of Agriculture has prepared admirable total and partial productivity 
ratios for the farm sector. The Bureau of the Budget in its pilot 
study Measuring Productivity of Federal Government Organizations, 
was able to prepare total and partial productivity index numbers 
for several of the agencies included in the study. The Bureau of 
Labor Statistics continues the more conservative practice of measuring 
only output per manhour or per employee. This is understandable 
in terms of the Department of Labor's primary focus on labor prob
lems. Yet I do not believe that the restricted range of the Depart
ment's productivity estimates is justifiable. Even from the stand
point of explaining changes in "unit labor requirements," the effects 
of factor substitution and changes in overall productive efficiency 
must be quantified, which requires measures of non-labor inputs 
and the associated partial and total productivity relationships. 

In this connection, the development in recent years by the Office 
of Business Economics in the Commerce Department of industry 
real product estimates, and of real capital stock estimates for the 
private economy by broad industry divisions, opens the way for the 
development of a full range of "official" productivity measures-

1 See John W. Kendrick, Productivit�,' Trends in the United States, ( Prince
ton University Press for NBER, 1961 ) .  I am in the process of updating the 
estimates contained in that volume. 
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especially if OBE publishes its gross output and real intermediate 
input series as well as the real product estimates ; and if it develops 
further industry breaks of its real capital stock estimates. If BLS 
chooses not to expand its range of productivity indexes, it would 
seem logical for OBE to supplement its traditional concern with 
real product and associated factors by developing explicit produc
tivity measures. 

One final point on concepts concerns intangible inputs. Total 
tangible factor productivity may be interpreted as providing the 
best general guide available to the trends in cost-reducing techno
logical and organizational change and associated improvements in 
the "quality" or productive efficiency of the factors. It has become 
a favorite sport of economists during the past decade to attempt to 
"explain" statistically the movements of the so-called "residual" 
( i.e. changes in total factor productivity viewed as the difference 
between rates of change in real product and in combined tangible 
factor input) .  The work of Edward Denison, Z vi Grilliches and 
Dale Jorgenson comes to mind. I, too, am engaged in an effort to 
measure the stocks and inputs of "intangible capital" which may 
largely explain the trends in total factor productivity. I believe that 
this is worthwhile and promising research ; but, it is the sort of 
experimental estimation and analysis best conducted by private re
search groups and individuals rather than by government agencies. 

Definition of Outputs and Inputs 

The definitions of outputs and inputs must be clear, meaningful, 
and operational before statistical implementation can begin. While 
outputs are generally industry-specific, inputs are generalized. The 
chief problem regarding the major input classes relates to the degree 
of internal detail and weighting. Should manhours be weighted sep
arately for occupational and industry groupings ; should real capital 
stocks and inputs be weighted according to rates of property compen
sation in the various component industries of a sector ; or should 
inter-industry resource shifts show up as part of productivity change ? 
Should real capital stocks be measured gross or net of accumulated 
depreciation for production and productivity analysis ? Should they 
be adjusted for changing rates of utilization of capacity, or should 
this be reflected in the productivity measures ? I have given my 
own answers to these questions, but the issues are still controversial. 
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Definitions of outputs are generally fairly well accepted in manu
facturing and extractive industries. Construction is still plagued 
with the problem of adjusting custom-built structures for compar
ability through time. But the chief areas to which much more 
thought must be devoted to defining output units are the service 
industries. The deficiencies of the OBE real product estimates in 
this sector are well brought out in a forthcoming volume of the 
Conference on Research in Income and Wealth, and constructive 
suggestions were made for improvements.2 Victor Fuchs and his 
associates at the National Bureau of Economic Research are making 
progress in measuring output and productivity in this large and 
growing sector,3 but more remains to be done. It will be helpful 
if government statisticians can meet industry groups to determine 
just what are the service units in their industries-banking, in
surance, brokerage, and so on. Similarly, it is incumbant on analysts 
in government agencies to specify the missions, and output work 
units which implement the various functions of the agencies, so that 
unit-cost-weighted output aggregates can be used in government 
productivity measures. The Budget Bureau study is just a begin
ning ; I have estimated elsewhere that at least 75 percent of the 
outputs of civilian government agencies can be measured. And 
productivity measures in the public sector can serve as particularly 
useful management tools, since profit and loss statements are not 
available as a gauge of efficiency. We tend to forget that improving 
productivity in governmental operations can make an important con
tribution to economic growth generally. 

Finally, there is the perennial problem of quality changes in goods 
and services. Despite some advance in this area, our inability to 
make adequate adjustments must remain a qualification to output 
and productivity measures. 

Data Collection and Estimation 

Our data collection systems are relatively good in the commodity
producing industries, other than construction. The recent Census 

2 Production and Productivity in the Service Industries, Volume 34 of 
Studies in Income a11d Wealth, National Bureau of Economic Research, 
scheduled for spring, 1969. 

8 See Victor Fuchs, The Service Economy, unpublished manuscript ; also, 
Victor Fuchs and Jean Wilburn, Producti·vity Differences Within The Service 
Sector, NBER Occasional Paper 102, 1968. 
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Bureau volume with indexes of production for more than 400 
4-digit industries is a landmark, and represents marked progress 
since the pioneering work of Fabricant. The data on farm output 
and prices have been reasonably good for a long time, and show 
what adequate funds for statistics can do. The statistics on the 
regulated areas are plentiful as a by-product of the regulatory interest. 
It is chiefly in the service areas that expanded and improved cen
suses and sample surveys are needed to provide value, quantity, 
and/or price data-once we are clear on just what we want, as 
stressed in the previous section on concepts. 

Data on employment and hours are reasonably good for many 
industries ; in the non-commodity areas where reporting vehicles 
are weakest, the labor data can be obtained along with the value 
data in the improved censuses and surveys mentioned above. 

Tangible asset data need improvement all down the line, par
ticularly with respect to detail by type of asset and by industry. 
A comprehensive survey of the existing data and recommendation 
for improvement are contained in the report of the Wealth Inven
tory Planning Study which I headed, Measuring the Nation's Wealth 
( U.S. Government Printing Office, 1964) . 

Regional and Establishment Estimates 

The large volume of establishment data in the economic censuses, 
and company data in IRS records, would make possible much more 
estimation and comparative analysis of productivity in plants and 
firms than has thus far been undertaken. A program of direct plant
level productivity studies, such as those which were done by BLS 
in the late 1940's, would yield useful insights and could be resummed. 
although the benefits must be weighed against the relatively high 
costs involved. One beneficial by-product of the BLS plant-level 
studies was to increase "productivity-mindedness" in private in
dustry, and to stimulate productivity measurement by companies.4 
I would like to see further expansion of productivity measurement 
within firms, or by trade associations for their members. Such 
measures can be very useful not only as tools for management 
analysis and control, but more importantly as background for bud
geting and long-range projections. 

• See John W. Kendrick and Daniel Creamer, Measuring Company Pro
ductivitv : Handbook With Case Studies, National Industrial Conference Board 
Studies

-
in Business Economics No. 89, 1965. 
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The economic censuses also make possible regional productivity 
estimates and comparisons of trends and levels. Such comparisons 
make it possible to analyze how much differential regional trends 
is due to the differences in industry composition and how much is due 
to the differences in productivity trends within the same industries. 
To make the same sort of estimates and comparisons on an annual 
basis would require considerable enlargement of the census and 
other surveys, which would be quite costly. Before considering 
annual series, the periodic economic censuses should be exploited 
more fully. 

Along the same line, I should mention in passing the desirability 
of compiling productivity estimates for other countries to permit 
international comparisons. After all, relative national productivity 
trends are a key ingredient in relative rates of economic growth, 
and affect international competitiveness, given fixed exchange rates. 
Further, relative changes in industry productivity are a chief ele
ment in changing comparitive costs, and thus in changing patterns 
of trade. 

But expansion of international productivity comparisons awaits 
further development of productivity statistics in other countries
a subject that lies outside the purview of this paper. I would only 
urge that Federal and international statistical agencies make full 
use of the statistics presently available for international comparisons, 
and encourage their further development within a consistent in
dustrial classification framework. 

Methodology 

It is not always apparent which of alternative estimating methods 
is preferable. This is definitely the case with respect to the weighting 
procedures-the extent of internal weights ; the weights to be used ; 
and the base-period (s) to be chosen. Unfortunately, there is no 
unique solution to the "index number problem." 

Are deflated values to be preferred to unit-value weighted 
quantities ? In the latter case, the two approaches ideally yield the 
same results if complete and consistent value, price, and quantity 
data exist ; if they do not, one chooses the alternative for which 
the relevant data appear to be better and more abundant ; but the 
choice is not always obvious. 

In these situations, and others in which plausible methodological 
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(and conceptual) alternatives exist, the statistician is well advised 
to calculate alternative measures, and to indicate the sensitivity of 
the resulting series to the alternative methods ( or concepts ) .  The 
individual or agency also has a responsibility to indicate which is 
the preferred measure for the sake of the less sophisticated sta
tistical users. For the more sophisticated user, occasional sensi
tivity analyses are helpful in interpreting results, and possibly making 
a different methodological choice from that of the statistics producer. 

Productivity Analysis 

In the foregoing discussion we have referred to various analytical 
uses of productivity estimates. The expansion of the range and 
coverage of the productivity estimates, which I have urged, would 
facilitate more comprehensive analyses. I suspect that even our 
present body of output and input statistics are not fully exploited 
in analyses. But that is a reason to urge more analysis, and not an 
argument to restrict expansion of data and estimates. 

Regarding analysis, I would encourage more work on causal 
factors behind productivity advance, and on economic impacts, at 
all levels. In particular, the inter-relations among changes in factor 
productivity, factor prices, product prices, sales and production, and 
factor demands should be explored more fully. 

Ultimately, statistics on quantities and prices of outputs and 
inputs, and the productivity relationships will form a key element 
in comprehensive structural models of the economy wihch will 
complement our present final demand models. A beginning on such 
structural models has been made in Volume 32 of the Studies in 
Income and Wealth series, entitled The Industrial Composition of 
Income and Product. It is my hope that further expansion and 
improvement of output, input, and productivity statistics will even
tually make possible the kind of structural analysis envisaged in that 
volume, and thereby further enhance the role of economists as policy 
advisers. 





VI 

PREVENTIVE M EDIATION AND 
CONTI N U I N G  DIALOGU E *  

THE ARMOUR AUTOMATION COMMITTEE 
EXPERIENCE 

HAROLD E. BROOKS 
Armour and Compmzy 

Introduction 

The Armour Automation Committee was established in 1959 fol
lowing a series of plant closings that presented serious problems in 
dealing with the workers being displaced and the way in which 
new plants were to be manned. The specific things that have 
occurred as a result of the workings of the committee have been 
reported in a number of publications that are available. For the 
purpose of this statement no attempt is made to summarize or 
highlight the very able work that has been done. 

I have chosen to attempt a judgment as to what the main contri
butions of the vehicle of the committee have been from the point 
of view of management and to briefly explain or illustrate my 
conclusions. Perhaps in so doing it will stimulate thinking on the 
subject of our panel. 

Role of the Neutral 

The very fact that the committee has operated with neutral 
chairmen has been a prime factor and has contributed a great deal 
to what has been accomplished. For some time we have had the 
good fortune of having the position shared by two co-chairmen
Clark Kerr and George Shultz. The committee has been fortunate 
in having Dr. Kerr's help from the very beginning. The skill and 
resourcefulness of these two gentlemen cannot be overrated. 

Probably parties who are adversaries at the bargaining table 
naturally find it difficult to take full advantage of existing oppor-

* The discussion by David Previant, presented in this session, is not included 
in the published Proceedings. 
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tunities for exploration of problems and attempting constructive 
solutions. The neutrals by testing out attitudes, avoiding the hard
ening of positions by the parties, and encouraging the examination 
of all possible alternatives, unquestionably have made it possible 
for the parties to progress further than they would alone. The more 
knotty problems can be kept fluid by calling for more facts, con
ducting a study, or simply carrying the subject over for another 
meeting while moving on to other items on the agenda. 

There have been many times when the chairmen briefly recessed 
a meeting and called for separate side conferences with the parties. 
In this fashion the chairmen were able to seek out possible areas of 
agreement that would open up opportunities for the parties to make 
constructive progress. Also, we were able to put off for a more 
opportune moment a subject that would have led to an impasse. 

The role of the neutrals has been important not only in the 
conduct of the meetings but in separate communication with the 
parties. Greater background and depth of understanding, as well 
as communication, were accomplished in contacts by the neutrals 
in more relaxed meetings with individual parties unhampered by 
the time limitations of a crowded agenda. Having enjoyed a long 
continuity in the chairmanship there has developed a close knowl
edge of the parties' affairs and interests which has contributed to 
the judgments rendered and has served as a basis for imaginative 
and creative suggestions. 

Experimentation 

Individuals and institutions probably can accept change more 
readily under experimentation than under conditions of more per
manent commitment. Considerations such as the fear of not being 
sure of all the possible implications of a proposition, the reluctance 
to establish a precedent that might commit for the future, the 
unwillingness to move without broad communication and condition
ing, and a host of other considerations-all unquestionably tend to 
restrict change and even limit creative thought going to change. 
In my judgment it is the opportunity to experiment with possible 
solutions without too serious forward commitment that constitutes 
one of the greatest contributions of the Armour Automation Com
mittee concept. 

An early understanding arrived at in the committee was that 
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expressions of the parties in discussion would not constitute com
mitments. Similarly, it was agreed that the acceptance of an ex
perimental plan including the authorization for use of money was 
not to be used as precedent on a broader basis. The committee 
was viewed clearly not as a bargaining vehicle but an effort to 
study problems and to indulge in creative thinking and experi
mentation. Except where the parties specifically authorized to the 
contrary, the results of the work of the committee is referred to 
the parties for whatever policy action they wish to take. 

The value of such procedure can possibly best be illustrated 
by reference to work that has been done in the area of transfer 
of workers. In 1959 there was very little to go on out of the 
experience of our own and others with the problems of transfer
ring workers displaced by a closing. 

When jobs at another location were first offered to displaced 
workers, there was considerable reluctance on the part of these 
people to cast off from their home town and follow their jobs to 
another location. Extensive interviews began to make clear some 
of the fears and uncertainties that existed. Moving expense itself 
was a consideration. Then there was the concern of loss of em
ployment at the new location. How would one ever get back to 
his former location where he would be among old friends and 
where he might feel more sure about locating other employment. 
Certainly not many were able to make up their minds quickly, and 
the matter of what would constitute a reasonable period of time 
for the decision was raised. The matter of seniority loss and where 
one would fit in the seniority list of the new location were ex
tremely important. 

Through the vehicle of the Armour Automation Committee, it 
was possible to some extent to establish temporary rules and to 
make immediate money available to carry out various approaches 
to see what might be learned. For instance, the fear of how a 
worker would get back to his former community was very real. 
The committee might feel that there was very little possibility of 
the problem actually arising but to see what could be done with 
transfer, it was actually agreed that workers transferring from 
Oklahoma City to Kansas City would be allowed moving expense 
to return to Oklahoma City if they should become permanently 
laid off at the new location. 
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The matter of how to provide adequate seniority protection 
to transferred employes under some conditions remains a problem 
because it was a tough one. But it was a considerable aid when 
in 1961 there was agreement that new employes hired after Aug
ust 7 could be bumped by employes with greater seniority per
manently closed out of another plant. Other provisions were out
lined to overcome resistance to the end that a reasonable transfer 
experience was accomplished. 

Out of our transfer experience it became clear that willingness 
to pack up and move was essentially related to how steady work
ers felt the new employment would be. Where we had a new plant 
to offer as a replacement and workers went over with their senior
ity, a relatively high percentage followed their jobs. Where all 
that could be offered was essentially the bottom of a seniority list 
m an older plant, the proportion taking transfer was relatively 
small. 

Resolving Specifics 

Our union contract states-"Except as explicitly provided other
wise below, the findings and recommendations of the committee 
shall not be binding upon the parties but shall be made to the 
Company and to the Unions for their further consideration." 

In practice the parties have found it practical to ask the chair
men to provide a ruling on certain matters and in so doing the 
vehicle of the committee has served another very important pur
pose. There are times when a rule is needed, and the contract it
self does not provide an answer. Because of the long continuity 
of service of the chairmen and the parties' faith in their impar
tiality, there has been a willingness to accept a judgment that 
could be relied on to reflect the equities and rightness in the light 
of the "whole" and "ongoing" situation. To be sure, some rul
ings may have seemed hard to take on the part of one or the 
other party, but there was something positive in removing the 
subject from further conflict. Also, the general respect of the 
parties for the committee could be relied upon to have a ruling 
accepted. 

One subject that has been before the committee since the very 
beginning is that going to the definition of a replacement plant. 
Over the years there has been some progress in at least partially 
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answering this question and some language has actually been em
braced in the contract. However, with the great possibilities for 
variations that exist as obsolete facilities are closed in part or 
total while facilities of varying nature are built or acquired, the 
problem of establishing fixed rules has proven difficult. A very 
important contribution of the committee has been this ability to 
arrive at a rule when such action was indicated. 

Help with Credibility Gap 

There have certainly been times when there has not been com
plete understanding between our management and our unions. There 
is, of course, nothing unique about this. The fact that the parties 
met other than at the bargaining table and addressed themselves 
to an agenda, part of which at least consisted of items in the not 
too controversial area, certainly contributed something to the gen
eral ability to work constructively. When the controversial areas 
were then approached as was necessary on most all occasions, 
progress or no progress was obtained, but in any case it was an
other effort to make progress. 

One of the most difficult subjects of controversy confronting 
the committee was present at the very start. This was in meeting 
the demand for information pertaining to the company's forward 
plans. This one subject itself could very well have taken us far 
apart if we had not had rather frequent discussion of the problem, 
particularly differentiating between speculative plans and actual 
commitments to a course of action. It took a very considerable 
length of time over many meetings before there was any degree 
of acceptance for the principle that the interest of both parties 
would be adversely affected if plans were discussed before they 
could be made as commitments because of the expectancy that 
would be built in the minds of the employes. While credibility 
at times became rather thin over the subject of the company's 
plans, communication was kept fluid until specific commitments 
were possible and the track was kept open to attack other prob
lems in constructive manner. 

Retraining a.nd Placetnent 

One of the finest pieces of work that has been done by the 
Armour Automation Committee centers in the retraining and place-
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ment activity that has been organized in the communities where 
we have closed plants. When it has appeared that the volume of 
need would justify a special effort, the committee has generally 
made a study of the situation and approved a plan of action. To 
carry out the work of such projects it has been possible to attract 
the services of high caliber personnel interested in the subject and 
usually tied in with a university and also enlisting the help of 
local schools. The leadership engaged has looked upon the work 
as an opportunity to do practical research that would serve as a 
basis for writing and publishing. While no blanket right to pub
lish has been granted in advance, the committee has had an un
derstanding with those carrying out projects that in all likelihood 
publication would be allowed but not until after the parties had 
the opportunity to review the material. 

It seems clear that the level of talent that has joined us in 
this work has had a great deal to do with the enlisting of broad 
participation and cooperation in the communities of closed units, 
and with the aid of the co-chairmen particularly it has been pos
sible to secure understanding and assistance from federal and state 
agencies and programs. Some interesting things have been exper
imented with in both training and placement areas through the 
committee. Most of which have been reported. 

While the number of persons processed through various train
ing programs as well as the number actually placed in jobs through 
the services of the committee may not always be impressive, the 
fact that these avenues have been available and have demonstrated 
a potential for broader application is the more encouraging mea
surement of success. At least a modest amount of data has been 
developed to measure what can be accomplished along retraining 
and placement lines. It is probably fair also to state that in com
munities where the committee has attempted to bring about a de
sirable degree of cooperation on the part of all who had a con
tribution to make has left these communities with an experience 
that may have continuing benefit in performing work of a like na
ture for others. 

Early Negotiations 

It will be recalled that Armour and its principal unions in the 
food business negotiated a new contract early in 1967 about s1x 
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months prior to the expiration of the previous three-year contract. 
This was the first time that we had not gone to the finish line or 
beyond in negotiating a renewal of the contract. The negotiations 
took place without the usual buildup of agitation and demonstra
tion of strength and uneasiness among workers throughout the 
plants which had been customary in most previous prenegotiation 
situations. 

It is difficult to see how such a change in negotiation practice 
could possibly have taken place if it had not been for the long ex
tended experience in working together that had been accomplished 
through the joint efforts undertaken by the Armour Automation 
Committee. 

Of particular importance to the early negotiations was the de
termination in advance that there was a fair mutuality of interest 
on the part of the parties. Again the role of the co-chairmen was 
important in giving the reading to the parties. Through the use 
of a third party sensitive to the situation and thoroughly knowl
edgeable in the area the parties were able to arrive at a judg
ment of the prospects without having to assume a direct advance 
position. This made direct negotiation feasible. 

Expense 

Related to accomplishment and the span of time covered, the 
cost of the committee has been relatively modest. In setting up 
the committee a formula related to shipments of product was used 
until an aggregate contribution of $500,000 had been made. Ad
ditional credits of $250,000 have been made available since the 
$500,000 was reached, and it would appear this should be ade
quate for perhaps another year. Thus the expense of the com
mittee chargeable to the fund has on the average been less than 
$100,000 a year. 

In all likelihood management might have incurred at least a 
good part of this total expense even though there had not been 
a committee. Certainly cost is not a very great limiting factor to 
the use of the vehicle. 



THE ILWU-PMA MECHANIZATION AND 
MODERNIZATION AGREEMENT 

WAYNE L. HORVITZ 
,Uatson Navigatioll Company 

In 1963 at a meeting of this association in Boston, Lincoln 
Fairley, then Research Director of the International Longshore
men's and Warehousemen's Union (ILWU) ,  listed the factors 
that he thought contributed to the success of the M&M Agree
ment. He listed seven factors : 

1 .  The existence of the hiring hall with rotational employment 
among all employees. The hiring hall more or less automatically 
overcomes the problems that would arise because of differential 
rates of productivity change from employer to employer. Work 
opportunity fluctuates for the entire work force, not for the em
ployees of individual employers. It is difficult to see how, in a 
multi-employer industry, an M&M plan could otherwise be applied. 

2. Equally necessary has been the machinery of joint registra
tion, now on a coastwise basis. \Vithout this, the parties could 
not have controlled the number of workers to the point where a 
plan to increase productivity could have been adopted. vVhere there 
is a surplus of workers, a union cannot agree to a program that 
forces some of them out of their jobs. Such a program is one of 
the employer's prerogatives. It is partly for this reason that the 
ILWU has supported other unions in their fight to maintain the 
types of rules which we were in a position to modify but which 
they must hang onto. 

3. A rate of productivity increase that is not greatly (if at all ) 
in excess of the anticipated rate of attrition or alternatively, of 
course, a sufficiently rapid rise in output. 

4. Agreement that the gains from the increased productivity 
effected by the plan shall be over and above normal, expected 
improvements in wages and fringe benefits. East Coast employers 
in last spring's negotiations with the ILA appeared to be demand
ing changes in gang sizes and a more flexible work force as a 
condition of contract settlement including wage increases. The same 
seemed to be the case in the railroad's bargaining over the fireman 
issue. A union can hardly be expected to relax rules, no matter 
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how restrictive they may allegedly be, as a condition for getting a 
wage increase it believes itself entitled to on the usual grounds. 
The work rules at issue have been in effect for a long time and 
were taken into account in past bargains. Many employers have 
been seeking an unfair bargaining advantage on the basis of the 
public hullaballoo over "featherbedding." 

5. A strong union, with sufficient internal discipline to under
take its share in administering a radically new set of work rules, 
and with sufficient confidence on the part of the rank and file in 
the policies recommended by the leadership. 

6. A correspondingly strong and effective employers' association 
equally capable of handling its administrative functions and with 
sufficient vision to recognize that workers are entitled to share in 
the benefits of productivity increase. 

7. An effective and flexible grievance machinery capable of han
dling without breakdown a heavy added load of cases and backed 
by a good faith willingness on the part of both sides to make the 
plan work. This last item is as important as any. 

Some of these, if not all, would find sympathetic concurrence 
from the employers. Others that might seem more meaningful to 
employers are in the outline prepared for this meeting. From the 
vantage point of today it might be useful to examine the conditions 
that Mr. Fairley and others assumed were precedent to a success
ful agreement and see to what extent they have stood the test of time. 

I should like to divide my comments into two sections. The 
first I would call "The Agreement Revisited," using Mr. Fairley's 
comments as a departure point. In the second section I should 
like to comment briefly on some problems. 

I. THE AGREEMENT REVISITED 

Effect of the Jointly Operated Hiring Hall 

There is no question that the existence of the hiring hall and 
rotational employment was critical to the concept of the Agree
ment at the beginning and has been critical since. The importance 
of rotational hiring was recognized early in the original discussions 
for the following reasons : ( 1 )  If you ask the work force to accept 
technological change with a concomitant potential reduction in hours, 
it is considerably easier politically, morally, and economically to 
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do so when such reduction is shared equally by all employees. 
(2) Since the employers historically accepted a jointly operated 
hiring hall, they were constitutionally prepared in 1960 to take 
control of the registration of the work force. This move protected 
the large investment made in each employee as a price for change. 
( 3 )  The rotational hiring hall a natural vehicle for getting industry
wide agreement on problems that affected work availability. By 
contrast, one of the principal stumbling blocks to similar agree
ments in other parts of the country has been the prevalence of 
archaic hiring practices. 

Productivity Measurement 

A rate of productivity increase not greatly in excess of the nor
mal attrition rate was envisioned as realistic at the beginning of 
the Agreement, but failure to properly measure change has com
plicated the picture. 

At the time of the signing of the first Agreement, all calcu
lations were based on an assumed rate of attrition, approximately 
four percent a year. This figure was an historical figure used for 
the projections normally made under the longshore pension agree
ment. Experience under the new agreement revised that figure 
upward, at least in the early years. A substantial number of long
shoremen for example took advantage of the provisions for vol
untary early retirement. However, statistics with respect to annual 
attrition are readily available but productivity measurement is not 
so easy. 

In the early years of the Agreement, the employers invested 
a substantial amount of money for special staff to develop reliable 
data for productivity measurement. In fact, earlier attempts were 
made during the negotiations with the assistance of the Bureau 
of Labor Statistics. Both efforts failed. The employers did not 
gear up their own organizations to produce reliable data largely 
because most of them feared the basic concept of productivity mea
surement. In my view, much of this fear was based on apprehen
sions that proven gains would be used to bolster future demands. 
They feared that the union would not give proper weight to cap
ital inputs, they feared their own loose reporting systems and they 
worried about competitive advantage in a highly volatile and rapidly 
changing industry. The union was and is convinced, however, that 
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productivity increases have exceeded original predictions and that 
employers are realizing large gains that they are not sharing with 
employees. Whether this is true or not and whether or not it is 
equally true for all employers does not change the fact that this 
belief has contributed to suspicion, particularly among the younger 
members of the work force not interested in economic benefits at 
retirement. 

One thing is clear. The glamorous gains attributed to contain
erization, with its capital intensive input in ships, cranes, boxes, 
land and other equipment has obscured gains made on other op
erations that are not capital intensive. Where the relative weights 
lie is not clear from the kind of industry-wide statistics developed 
by the association but it is a problem that is creating tension in 
administration and negotiation. 

Uses of the Grievance and Arbitration Machinery 

Management representatives would agree that the grievance and 
abritration machinery has been the basis for a continuing dialogue 
during the life of the Agreement. A grievance and arbitration pro
cedure is often the last place to look for this. On the West Coast, 
the grievance and arbitration process has been a part of the Agree
ment since the middle thirties but has operated with only limited 
effectiveness ; even since 1949 when the so-called "New Look" 
came to the waterfront. After 1949 there were no major strikes 
but guerilla warfare, violations of the contract and use of the grie
vance procedure as a convenience rather than a requirement was 
typical. The grievance procedure was honored more in the breach. 
The contract language necessary for good administration was all 
on the books but what changed all this prior to October 1960 was 
the employer's administration of the Agreement. The so-called 
"Performance and Conformance" program, predated the Agreement 
and tested the employers' willingness to give up some autonomy 
on labor policy to the Association. Therefore, the administration 
was put into a healthier framework ; steamship company control 
of contract administration centralized in a policy-making body in 
the association. This has stood the test of time. At the top of that 
structure, directly under a policy-making executive committee com
posed of presidents, sits the Coast Steering Committee. This em
ployer committee is composed of the chief industrial relations or 
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other ranking officers of the principle steamship companies and 
one representative of the stevedoring and terminal companies. Since 
it functions as the negotiating team of the association and the policy
making body directly under the president, it sets basic labor policy 
for the entire Coast, and acts as the employer representative on 
the Coast Labor Relations Committee, the top appeals body under 
the grievance and arbitration section of the basic contract. 

It is here and particularly at the CLRC level that the contin
uing dialogue occurs. Desputes referred to this body get there in 
a variety of ways but its decision making power is broad. There 
is no formal barrier to raising issues of importance at the Coast 
Committee level and the CLRC now has taken jurisdiction over 
longshore registration. 

Although the move from decentralization to centralization has 
given rise to local resentments, it is unlikely that the Agreement 
could have been put into operation without this. Whether or not 
centralization of authority is a concomitment of continuing dialogue 
in all cases is not clear. It is hard to imagine any other success
ful structure when operations are as diffuse and non-repetitive as 
most are on the waterfront. 

Effect of Two Long-Term Agreements 

The willingness of the parties to sign two long-term agreements 
has been a positive factor in the Agreement. The overall stability 
that inevitably flows from this is enhanced by the ability of man
agement to plan for long-term investments in technology. In many 
ways, the latter is more important than the apparent advantages 
usually associated with uninterrupted operations. Maritime labor 
relations has a myriad number of components any one of which 
can halt the operation. A long-term agreement with ILWU is an 
important factor but it is not a guarantee of uninterrupted operations. 

II. SoME PRESENT PROBLEMS 

Recent events have strained the parties' relationships and the 
Agreement itself. The sources of these strains provide some in
sight into the strengths and weaknesses of the Agreement and per
haps some bases for predictions about the future. It is popular to 
attribute radical change in the collective bargaining field to such 
subjective things as changes in the cast of characters. The pro-



ILWU-PMA AGREEMENT 149 

fessional knows that more serious threats to basic understanding 
are usually posed by outside forces. I think this has been true of 
the M&M Agreement. 

The principal strain on the Agreement at the present time is 
caused by two related factors. The first is the rush to containeriza
tion. The second is the failure of other segments of the industry 
to find constructive solutions within their own bargaining frame
works for resolving many of the issues posed by rapid and in
tense technological change. Although much is being made at the 
moment of the effect of East Coast negotiations on West Coast 
problems, I believe the first to be more important in the long run. 
Let us deal with each in turn. 

In 1960, when the Agreement was originally signed, there is 
no question but that the advent of containerization and the use 
of other types of prepackaging of shipments off the dock was a 
principal motivating force for both parties. However, with one or 
two exceptions, all interestingly enough by operators at that time 
engaged exclusively in the domestic trades, operators as a group 
made little or no real commitment to container systems or even 
to the construction of container ships during the first six years of 
the Agreement. In fact, one of the principle problems in the early 
days was a feeling among many of the employers that only one 
operator was benefitting from the Agreement. Even after the 
renewal in 1966, and even as of this date, few operators have 
sizable container operations. In the last three years, however, 
commitments by both foreign and domestic operators all over the 
world have mushroomed. Ships are off the drawing board and 
in the yards-a few are in operation. Capital commitments are large. 

The potential significance of all this for the longshore work 
force has suddenly come into sharp focus. The concerns lie prin
cipally in reduction of hours on a coast-wide basis, jurisdiction 
of residual work, and the compensation properly assignable to the 
work force for its share of what they feel will be unprecedented 
gains in productivity on the horizon. The situation is complicated 
by the nature of the changes which have dimensions that go be
yond the introduction of new technology. 

Containerization is a transportation process and a packaging 
process. The most efficient movement is that which involves the 
least number of handlings of the container and the least number 
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of changes of the contents in any single through movement. 
To state the simplest case : 
The most efficient packaging for a through movement of ma

chine tools from the United States to Japan would be to load the 
container at the factory and discharge it at a single location in 
Japan, preferably where all its contents would be used. The his
toric process of handling the packages on the docks as individual 
items has not only been eliminated by off-dock filling of the con
tainer, but the container has also eliminated the need for using 
longshore labor to stow the package in the hold of the ship. This 
ideal technology, however, is not the whole story. 

The Longshoreman can accept the fact, however reluctantly, 
that work has been eliminated by the "machine" or even by the 
"system" which now reaches far inland. He is not nearly so san
guine about collection centers and rehandling points much closer 
to home. Unlike the classic case, the work has not literally been 
eliminated by the machine-a fact which may be distressing but 
is inescapable. In the container case the "work" may merely have 
been moved to a distant, or not-so-distant point. But how distant ? 
Where is the point at which the work realistically disappears ? 
The difficulty is compounded by the fact that when the work moves, 
it has often moved out of the jurisdiction of the employer, out of 
the jurisdiction of the union in many cases and some would argue out 
of the jurisdiction of the Agreement as written in 1960 and re
newed in 1966. 

The complications of this are clear. Recently, in San Francisco, 
the Teamsters Union picketed some docks demanding that they 
provide the labor to service containers that were to be "stripped" 
on the docks-a function the IL WU feels is clearly theirs under 
the Agreement when such work is done on the dock. The IL WU also 
claims such work when performed off the docks-how far off is 
not clear. As of this writing, it appears that ILA may have reached 
agreement that "off" is within a 50-mile radius of some agreed 
upon central point. 

Since the rush to containerize world wide, the failure of the 
East and Gulf Coasts to resolve these basic issues in the use of 
containers has had an effect on the West Coast. The question of 
who does the work of stuffing and unstuffing containers where the 
system moves <:uch work off the dock complicates negotiation if 
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approaches by the parties vary widely in different areas of the 
country. The issues are further complicated on the West Coast 
by the fact that the parties have not used the intervening years 
to resolve other issues concerning work historically performed by 
non-ILWU labor and there is also, as I have mentioned, a gen
eral feeling that the employers are gaining disproportionately under 
the Agreement. 

At the risk of suffering the fate of all prognosticators, that of 
being proved wrong, I predict that these issues will be resolved 
within the framework of the present Agreement. I believe this 
primarily because the Agreement has ben tested in the past, been 
strained but not shattered. It has proved to be elastic and it should 
continue to provide enough room to meet present challenges. Past 
experience does not indicate that the IL WU wishes to change the 
basic concepts that led to the Agreement or scrap it because of 
events in other parts of the country. In my judgment, there is 
too much value already built into the system that neither party 
wishes to abandon. 

The only question is whether the participants will use the struc
ture to find the solutions to the outstanding issues. I think that 
they will. 



THE STEEL EXPERIENCE : MYTH AND 
REALITY 

DAVID E. FELLER 
U1tiversity of California, Berkeley 

In 1965 the authors of a very thoughtful and accurate appraisal 
of the Human Relations Committee in the basic steel industry wrote 
that the committee had "achieved success probably beyond that 
hoped for by its creators." 1 Ironically, by the time that this work 
appeared in print the committee no longer existed and David J. 
McDonald, the president of the United Steelworkers of America 
when it was established, had been defeated for re-election in a cam
paign based, in part, on opposition to the committee. The "new 
approach" to collective bargaining in the basic steel industry, which 
had been so highly praised when it produced peaceful settlements 
in 1962 and 1%3 after the holocaust of the 1959 strike, thus ap
peared to die contemporaneously with the applause over its apparent 
success. 

Something did die in steel negotiations in 1965. What ended 
then, however, was not the concept of the Human Relations Com
mittee as originally conceived, but something quite different. 

As recounted more fully in "Creative Collective Bargaining," 2 
what became known as the Human Relations Committee was orig
inally denominated the Human Relations Research Committee. It 
represented a compromise response to a union proposal that the 
eleven major companies join with the union in a program similar 
to that which the union had agreed upon with Kaiser Steel, when 
Kaiser broke with the industry and settled independently during 
the course of the 1959 strike : a tripartite committee, with three 
distinguished neutrals, charged with the responsibility for develop
ing a long range plan for the equitable sharing of the company's 
gains between stockholders, employees and the public. The com
panies opposed the use of neutrals and were reluctant to engage in 
any such fancy projects as a long range sharing plan. They pro
posed, and the parties eventually agreed upon, a "Human Rela
tion Research Committee" (the title was the invention of the chief 

' James Healy, ed., Creative Collective Bargaining (Englewood Cliff, N.J. : 
Prentice Hall, 1 965 ) .  

2 Note I supra. 
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company negotiator, R. Conrad Cooper) .  The Committee was to 
be composed of representatives of the parties (the union and the 
eleven major companies) but, in a gesture to the union's original 
proposal, was to be "under the co-chairmanship of two persons of 
outstanding qualifications and objectivity, one to be designated by 
the company parties . . . and the other to be designated by the 
union." The Committee's function was to "plan and oversee studies 
and recommend solutions of mutual problems" in specific areas. 
As a sop to the union's demand for Kaiser-like committee, the 
first subject designated for study and recommendation was "Guides 
for the Determination of Equitable \Vage and Benefit Adjustments." 
The remaining subjects were the job classification system, wage in
centives, seniority, medical care, and "such other over-all problems" 
as the parties might by mutual agreement refer to the committee. 

The distinctive characteristics of what was hailed as a new 
approach to bargaining in the steel industry were the provisions 
for "persons of outstanding qualifications and objectivity" and the 
provision for study of guides for the determination of future wage 
and benefit adjustments. Joint study between negotiations of sub
jects such as the job classification system was not a novelty in 
steel. Despite the periodic intervals of public acrimony and bitter 
dispute, there had been a long history of quiet study and develop
ment between negotiations in such areas, going back to the joint 
inequity committee which developed the basic steel job classifica
tion system as the result of a directive of the War Labor Board 
in World War II. Indeed, the relationship between the Steel
worker's Union and the basic steel companies had always exhib
ited a somewhat schizophrenic character. Every three years or so 
the parties would arrive at Armageddon and denounce each other pub
licly and bitterly : this type of conduct had, indeed, reached its 
apogee in the 1 16-day 1959 strike. At the lower level of daily 
administration of the agreements and the solution of day-to-day 
problems of interpretation and application, and the solution of such 
problems as job classification, however, there was a continuing, 
mature and sophisticated relationship based on mutual acceptance 
by each party of the other party's status and needs, and a relatively 
objective search for solutions to joint problems. Thus, for example, 
the arbitration system in steel is probably the most highly developed 
system of private law, complete with digests of decisions and other 
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indicia of a system of law, in the United States.3 The job classifica
tion system, which provided not only a manual but thousands of 
benchmark jobs which were at least supposed to apply uniformly 
throughout the entire industry, is virtually unparalleled in American 
industry. 

The really new feature, therefore, was not the provision for con
tinuing study of mutual problems. The contract, in this respect, 
merely made more formal and expanded somewhat a development 
which had previously began. The significant developments were the 
apparent provision for neutral co-chairmen, and the assignment as 
a subject for study of the development of "guides" for the settlement 
of the controversies which had created the periodic and bitter disputes 
overlaying the good continuing relationship between the parties. 

Neither development came into being. The somewhat ambiguous 
provision for neutral co-chairmen was first to go. The parties chose, 
as the "two persons of outstanding qualifications and objectivity" to 
chair the committee, the chief negotiators for the parties : R. Conrad 
Cooper and David J. McDonald. Indeed, the Committee as a separate 
research organization never existed, except in name. With one ex
ception (the substitution of Marvin J. Miller for Arthur Goldberg) 
the members of the committee were precisely the members of the 
"top committee" which had handled the negotiations on the basic 
economic issues in 1956 and 1959. The study function of the Com
mittee was in fact not performed by it, but by subcommittees, ap
pointed for each of the designated areas of study, and consisting on 
the Union's side of the top headquarters staff personnel (the so-called 
"technicians" ) .  

The "guides" committee, the other genuine attempt at innovation, 
came to absolutely nothing. Before its transformation in 1962 into a 
"statistical materials subcommittee" it produced one sheet of paper 
listing all of the factors which could be argued to be relevant to the 
determination of the amount of periodic wage and benefit adjust
ments ! The other more conventional subcommittees, on the other 

• There has never been in the basic steel industry any such litigation con
cerning the arbitrability of disputes as has characterized the relationship of 
the General Electric Company and its unions. Nor, since the recognition of 
the union as the bargaining representatives in all of the major companies, has 
there been one piece of litigation concerning the enforcement of arbitration 
awards, or, except for cases designed to test or make law such as Inland Steel 
Co. v. NLRB, 170 F.2d 247 (7th Cir. 1948) a single unfair labor practice 
proceeding. 
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hand, were highly productive in expanding and developing further 
the concept of mutual study designed to provide the information 
necessary for bargaining on subjects such as seniority, vacation 
scheduling, incentives, grievance procedure, etc. 

This study function was not, however, what brought the public 
praise subsequently heaped on the Committee. That resulted from 
quite a different development. As already noted, the Committee 
consisted, with a small variation, of the same small group which was 
responsible for the negotiation of the basic economic settlement in 
the industry.4 The Committee became the vehicle by which this 
group was converted from an ad hoc creation at each negotiation to 
a permanent body. And this conversion occurred precisely at the 
time that it became apparent to both sides that bargaining in steel 
would have to be radically transformed. 

Until the 1959 strike both the steel union and the companies had 
operated on the assumption, which may or may not have been correct, 
that the demand for steel was essentially inelastic both as regards 
price and as regards the immediate availability of the product. The 
amount of steel production lost by a strike was simply made up later. 

Given this assumption as to the underlying economics of the steel 
market, it was not surprising that there were steel strikes roughly 
every three years since the close of World War II. From the com
panies' point of view a strike sometimes served the useful function of 
tightening up the market in periods of slow demand which might, 
in the absence of a strike, lead to some undercutting of the price 

• For those who are not familiar with steel bargaining, I should note that 
there is a master agreement for each company, covering a range from one 
plant in Inland Steel to dozens for United States Steel. The formal nego
tiating committees are rather large. On matters on which they have competence, 
they sometimes establish subcommittees who do drafting of particular contract 
provisions. But even the subcommittees do not do the really significant bar
gaining. The significant bargaining is done by a top-level committee, on an 
eleven company basis, consisting on the union's side of the three top officers 
and from one to three of the top non-elected professional staff. In Goldberg's 
time, it was the three top officers and Goldberg. Subsequent to his departure 
and the establishment of the Human Relations Committee it consisted of the 
three top officers, two lawyers and the director of the joint studies program 
under the Human Relations Committee. On the company's side it consisted, 
and still consists, of two representatives from United States Steel and one 
representative each from Bethlehem and Republic Steel. This was the top 
negotiating committee, the "summit" as it was called in 1956. It was within 
this group in which the basic agreements as the economics of a settlement were 
reached. And it was this group which constituted the Human Relations 
Committee. 

· 
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structure. It also served to eliminate the necessity for unemployment 
compensation payments which would accompany any substantial 
layoff and of avoiding the seniority problems involved in such layoffs. 
From the Union's point of view the periodic strike similarly avoided 
the serious problems of interrelationship between individuals involved 
in substantial layoffs, served to toughen the fiber of the membership 
and avoided the potentiality of the charge of "sellout" or of soft 
bargaining which would have accompanied a succession of settlements 
without a strike. The periodic strike, therefore, served the interests 
of both parties and without, they both assumed, substantial detriment 
to either the profits of the companies or the total wage income of 
the members of the union. 

The 1959 strike showed that this assumption was false. Business 
was lost to competing materials and to imports which was never re
gained. Indeed, the industry discovered, the loss in business may have 
exceeded the immediate loss in production because of strike-induced 
changes in customary buying habits, changes in specifications of 
materials, and the ability of foreign suppliers to insist on long term 
contracts. Thus, as a result of the 1959-60 strike, there was both 
in the steel industry and in the union leadership a recognition, for 
the first time, that a strike caused genuine and irreplaceable losses 
to both profits and work opportunities. 

The companies primarily, and the union secondarily, also learned 
that the very anticipation of a strike caused an inventory build up 
which produced real and substantial losses of the same kind even if 
there were no strike. It was not only that high production in the 
buildup period required the use of high-cost facilities, overtime, etc., 
thus raising average costs. It also induced the same shift in demand 
to imports and other materials by customers who were either unable 
to meet their inventory needs or sought a hedge against the possibility 
of a strike. 

It was in this context that the industry and the union leadership 
utilized the Human Relations Committee device to avoid not only 
strikes but customer anticipation of strikes by early settlements in 
1962 and 1963. The Human Relations Committee became a nego
tiating device. It was its success as such a device, not the very 
important study work which was carried on under its auspices, 
which caused it to be hailed as a radical new development in collec
tive bargaining technique. Achievements such as the industry-wide 
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restructuring of seniority rules governing layoffs, the creation of an 
inter-plant job opportunities program, the complete revision of the 
job classification manual and the negotiation of an "experimental 
agreement" covering such sensitive areas as contracting-out, were 
ignored in the public satisfaction derived from the achievement of 
economic settlements in 1%2 and 1963 in the absence of a strike 
or even the threat of a strike. Unknown to the public was the fact 
that both the union and the industry were slowly working their way 
to a "permanent" contract : an agreement without any fixed termina
tion date which either party could re-open at any time. Relationships 
had not quite reached the state of mutual trust which alone could 
make such an agreement possible. But the successes of 1962 and 
1963 clearly pointed in that direction. 

The successes of 1962 and 1%3 were achieved, however, at the 
cost of cutting out the second rank of international union leadership, 
( the district directors ) as well as the local union leadership from 
the negotiating process and of appearing to enhance the role of the 
"technicians," as the lawyers, economists, and research specialists 
who worked under the Human Relations Committee were called. 
And this was certainly a factor, even if not the only factor, in the 
revolt against the leadership which eventuated in the deposal of 
McDonald and the election of a new set of international officers who 
took office in mid-1965. "Give the union back to the membership" 
was the campaign cry, and it worked. 

Contributing to this result was the very strong feeling expressed 
at that time by some of the leaders of the revolt that it was a mistake 
to make "early" settlements with the industry. The companies, it 
was said, would never come up with the ultimate dollar in an economic 
package until the last minute. Any early settlement therefore was a 
poor settlement. And the economic packages in 1962 and 1963 were, 
in fact, slim ones, although it can be argued that the depressed state 
of the industry and the lack of militance of the membership would 
have made any settlements in those years small, no matter what the 
negotiating technique. 

In any event, this history made it clear that when the new officers 
took over, with the 1965 negotiations incomplete, the Human Rela
tions Committee would have to go. And it did. When the 1956 
negotiations were concluded in August after the companies, true to 
the predictions of the newly installed officers, came up at the last 
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minute with a much more substantial economic package than they 
had offered earlier, there was no provision for a Human Relations 
Committee. 

But there were provisions for continued studies of particular 
subjects : apprenticeship, testing, training and a permanent provision 
for joint review of any problems which might arise in the functioning 
or the grievance and arbitration procedures. And there was a pro
vision for the designation of additional subjects by the parties. 

With respect to the continuing study function, then, all that died 
in 1965 was in fact the name. Both parties continue to recognize 
that the only practical method of coming to grips with the most 
difficult and sensitive problems is to explore them freely and 
thoroughly under what are still called "Human Relations Rules :" 
no statement is binding either on the speaker or the party he repre
sents, no study involves a commitment, and-most importantly-all 
of the discussions are off the record and cannot be relied upon in 
future negotiations unless some understanding is reached. There are 
still industry-wide study committees (now called committees rather 
than subcommittees) . Those committees not only study but reach 
agreement on some problems. Indeed, the 1965 agreement set dead
lines for the apprenticeship and testing studies. The use of "neutrals" 
is still, with one exception to be discussed later, eschewed. And, 
surprisingly, the studies have, since 1965, been overseen by a joint 
committee, which meets regularly and which is, in fact, composed 
of the members of the "top" negotiating committee"-the Human 
Relations Committee in all but name. 

But the problem of loss, to both the industry and the union mem
bership, created by crisis bargaining remained unresolved in the 1965 
agreement. As the 1968 expiration came into view it became apparent 
that, if similar damage was to be avoided, something would have to 
be done. The supposedly nonexistent Human Relations Committee, 
which had in fact been meeting periodically to oversee the study 
work, addressed itself to the problem. Politically, in light of what 
had gone before, the early agreement solution would not do. By 
late 1967, almost a year before expiration time, an alternative was 
devised after long, careful and secret deliberation : a proposal for 
an agreement, to be entered into well in advance of negotiations, 
that if settlement was not reached in negotiations, the dispute would 
be referred to arbitration. It was a carefully constructed program 
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which sought to assure customers that there would be no strike 
while, at the same time, to avoid the usual impediment to agreement 
created by the knowledge that arbitration is at the end of the road 
and to create the maximum possible incentive for the parties to 
reach agreement. This was done by making "Human Relations 
Rules" apply to the entire negotiation if agreement was not reached, 
and by permitting either party to raise any issue, whether or not 
previously settled and whether or not previously raised, in any 
arbitration which would result in failure to reach agreement. 

The proposal was an extraordinary one in many respects. On the 
union side it took enormous courage to risk the charge of labor 
statesmanship ; on the company side an agreement to arbitrate eco
nomics was a basic break with the past and was tantamount, in the 
light of other settlements which would guide any arbitrators, to the 
largest opening economic offer ever made to the union. This "Human 
Relations" experiment was, however, never tried. The union's 
Executive Board refused to agree. Some who had supported 
McDonald, but were now loyal to Abel, believed it was political 
suicide ; others, who had opposed McDonald, resisted for the same 
reason that they had objected to early settlements and the "tech
nicians" : they wanted the good old fashioned way. 

As a result the 1968 negotiations followed the once-traditional 
pattern. Inventories were accumulated, imports reached new highs 
and, once settlement was reached, the production rate dropped to 
SO%. The settlement was accepted, under the new and more demo
cratic procedures adopted by the new leadership, but only by a hair's 
breadth, and then only because it was tendered for acceptance at 
the last moment on the brink of a strike. 

The failure of the "Human Relations" approach to the negotiation 
of the economic settlement in 1968 may be laid to union political 
history, the "credibility gap" created by the industry's performance 
in 1965, or the inherent conflict between an open, democratic nego
tiating process and an efficient system of settlement which must, of 
necessity, involve an element of secrecy as well as reliance upon 
technical staff, or to a combination of all three. It should not obscure, 
however, as the publicized success of the Human Relations Com
mittee in 1 962 and 1963 did, the real achievement in terms of con
tinuing dialogue which the Human Relations Committee, under 
whatever name, constitutes. 



PREVENTIVE MEDIATION 

CHARLES L. BowEN 

Federal Mediation and Conciliation Service 

Section 203 of the LMRA of 1947 established the duty of the 
Service to engage in preventive mediation activity for the purpose 
of minimizing the impact of labor-management disputes. 

Conflict has long been recognized as an inherent factor in a 
free economic system. And industrial peace in a free economic 
system, requires thoughtful and intelligent management of that 
conflict-if a maximum of freedom in collective bargaining is to 
be sustained with a minimum of loss to labor and management 
goals. In carrying out this concept, Cyrus S. Ching, the agency's 
first National Director under the reorganization of the mediation 
function by the LMRA of 1947, proclaimed preventive activity as 
an integral part of the prescribed duties of the Service. 

It is interesting to note that at that time, the National Labor
Management Panel, members of the Executive and Legislative 
Branches of government, and groups of employer and union rep
resentatives nationwide, all gave preventive mediation enthusiastic 
endorsement as an important supplement to the regular dispute 
mediation function of the Service. 

Early efforts were primarily informal and involved two prin
cipal functions : (a)  Liaison and consultation services with labor 
and management. This enabled Commissioners of the Service to 
develop confidence with key members of the labor-management 
community, so as to collect information and maintain surveillance 
of developing trends, so that timely assistance may be proffered 
when the need exists. (b)  Implementation of means to improve 
the day-to-day labor-management relationship in order that collec
tive bargaining may be practiced in an atmosphere most favorable 
to peaceful settlement of disputes. 

In the early 1960's, there were several factors involved in the 
agency's decision to greatly intensify efforts in the preventive me
diation field. Competition among producers--in the world market
even human skill and effort, both domestic and foreign, was surg
ing. Technological change, automation, etc., with the attendant 
problems of job security, were making issues in bargaining more 
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complex and more numerous. During this time, representatives 
of labor and management of large industries began experimenting 
with preventive activities as a better means of resolving complex 
problems than the previously accepted, crisis bargaining methods. 
Basic Steel, \Vest Coast Longshore, and the Meat Packing In
dustry, were examples of the most widely publicized efforts. 

In December 1964, the National Labor-Management Panel re
ported to the President and the Public, their encouragement of 
the results of the Service in this area, and recommended further 
expansion and intensification of preventive activity at all levels of 
labor and management. I think at this point, this chart will indi
cate the response by labor and management in general to the efforts 
of the Service in carrying out this important objective.1 

Federal Mediators are in the unique, and perhaps advantageous 
position, of being able to maintain an impartial surveillance of the 
trends, problems, and complexities of the labor-management bar
gaining arena. By maintaining contact and the confidence of the 
parties, they are encouraged and often led by the mediator to iden
tify their problems and to engage in corrective preventive activity. 
The following are some specific types of preventive mediation ac
tivity he may recommend. 

I. 1. Labor-Management Committees-designed to meet regularly 
on a year-round basis. This type of activity is considered 
as the most practical foundation or base from which to estab
lish a meaningful labor-management relationship. Mediators 
have been successful in establishing and leading meetings 
of this type when the parties might not otherwise meet. A 
respected neutral chairman can open channels of communi
cation and cause the parties to engage in thoughtful, objec
tive discussion of mutual problems. This creates a better 
climate for analysis of divergent viewpoints and helps to 
establish a better relationship for future understanding and 
respect. The following are some specific types of functions 
for which a committee may be initiated. 

2. Pre-Negotiations-to help clear up a sometimes volu
minous list of issues that clog up communications during 

1 ( See Preventive Mediation Chart attached at the end of this report.) 
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crisis bargaining. This can be beneficial regardless of whether 
a complete agreement is reached prematurely or not. 
3. Post-Negotiation review-by negotiating committees before 
foremen and stewards, who are charged with administering 
the contract. This helps to clear up erroneous interpreta
tions of contract language when mutual understandings of 
negotiating committees are reduced to writing for interpre
tation by others. Can be applied in initial contracts as well 
as established bargaining relationships where a need 1s 
evidenced. 

4. Study Committee-These are usually ad hoc committees 
formed to resolve a particularly complex problem. Media
tors will normally suggest this forum when a complex prob
lem is complicating normal progress in a crisis bargaining 
situation ; the purpose being that the matter can be set aside 
and resolved later without the pressures of deadline bargaining. 

When the function of any of these last three mentioned com
mittees is completed, the mediator will normally endeavor to 
lead the parties into the regular joint committee category to 
maintain a base for sound labor-management relationships, as 
previously mentioned. 

II. Consultations-As the mediator gains the confidence and re
spect of the parties in the area in which he works, the more 
likely they are to call on him for assistance and advice when 
problems erupt involving their day-to-day relationship. For 
the most part, these are ad hoc situations and, if left un
resolved, they can degenerate into situations which could 
cause wildcat strikes, slowdowns, or lockouts. In any event, 
the harmony and efficiency of the industry is seriously im
paired. And most certainly these problems will become issues 
at the collective bargaining table. With the wide experience 
the mediator has had in dealing with all facets of labor
management problems, he can be very helpful in cooling emo
tional tempers and securing more orderly discussion for an 
objective analysis of causes of the problem. In these situ
ations, the mediator will employ techniques much the same 
as in dispute mediation in helping the parties to find an ac
commodation of their differences. 
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III. Continuing Liaison-This type of activity generally applies to 
industries that are widely dispersed, geographically. Some ex
amples of this could be the maritime industry, newspaper 
and construction industries, large corporations that negotiate 
nationally for all plants, etc. Mediators servicing specific 
territories are given assignments to maintain surveillance of 
the particular segment of the industry or corporation within 
that area. While a trend or new development in a single area 
may not be meaningful to the overall industry situation, co
ordination of reports from all areas can give the National 
Office a fairly accurate picture of a situation that might be
come troublesome, affecting such an industry. 

IV. Training-This category is applied primarily to foremen and 
stewards, although it does not preclude extending to other 
levels of labor and management. It is aimed at developing 
skill and expertise in such areas as communications, leader
ship, human relations, and responsible grievance handling. 
This activity is handled in a strict impartial or bipartisan 
manner that could be given separately or jointly with both 
parties. 

Since the tone of the entire labor-management relationship 
will generally originate at this level, it is vital to both labor 
and management that foremen and stewards have some skill in 
the subject areas previously mentioned. However, the facts 
are, as frequently observed by mediators, that labor and man
agement, in their preoccupation with their other objectives, 
have woefully overlooked or neglected this area. Upon fur
ther analysis, the Service has concluded that in many instances

(a) Foremen are frequently promoted for technical compe-
tence rather than proven leadership ability, and 

(b) Steward elections or appointments are frequently little 
more than personality contests or political considerations, 
rather than proven leadership competence. 

Therefore, the Service, in carrying out the intent of the 
LMRA, has little choice but to attempt to fill a need and 
devote some attention to this field. 

V. Community-Wide Activities-This area encompasses endeav-
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ors, such as joint or tri-partite community forums, Industrial 
Relations Research Association Chapters, labor-management 
seminars in conjunction with universities or colleges, etc. This 
falls into the category of a more long-range type of activity 
in which a mediator, when he determines a need in the com
munity he serves, may act as a catalyst in getting a program 
of this nature started. 

It would be impractical to attempt to mention all of the nu
merous other areas, fields, or techniques that the Service has on 
occasion addressed itself to. Suffice it to say that it is now 
apparent that a substantial portion of the labor-management so
ciety has accepted the concept of preventive mediation as an ex
tension of the free collective bargaining procedure. FMCS stands 
ready to offer assistance in any area in which a need is required 
and desired by the parties. 
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A LABOR REPORTER'S OVERVIEW 

A. H. RASKIN 

New York Times 

If we are genuinely interested in the restoration of "law and 
order" -that touchstone of the Presidential campaign-the place 
we have to start is in making social institutions worthy of respect. 
Among those most in need of shoring up is collective bargaining, 
now at a lower point in public esteem than in 1947 when the post
war strike wave resulted in the adoption of the Taft-Hartley Act. 

Youth is repelled because it interprets collective bargaining as 
a process of cynical accommodation by unions and employers em
bodying all of the most selfish attributes of a value system youth
ful rebels reject. Residents of the ghetto and others on the out
skirts of hope dislike bargaining on the ground that its main pur
pose is to build higher and higher protective walls around better 
and better jobs for those inside the sacred circle and then pass 
the bill onto the total community. The public is generally losing 
faith because it sees no sign that it gets either protection or con
sideration ; this goes both for strikes and settlements. And now 
comes the final blow in the form of widespread rank-and-file up
set of agreements negotiated in good faith by unions and employers. 

The root of these rej ections lies only partly in the general 
breakdown of institutional authority now sweeping the universities, 
the Catholic Church, etc. In the case of unions, the revolt is in 
large measure an outgrowth of the whole "crunch" philosophy un
der which muscle, rather than reason or science, becomes the de
terminant of what is fair in labor-management relations. Once 
workers get imbued with the notion that contract deadline is the 
moment when the world stops, they see no reason why they can't 
practice oneupmanship on their own leaders. That brings the one
two punch, in which the leaders use the strike club or the strike 
threat to get every penny they can squeeze out of management and 
the membership builds on that by voting down the settlement. 

As long as the fix remains so obsessively on countdown bar
gaining, the chances for getting some sense into negotiations are 
slim. This is a terrible reflection on both sides that more than 
three decades after the Wagner Act was passed, neither believes 
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any real movement can be achieved until the guns are cocked. 
The nature of current problems, especially the need for focus on 
how to provide greater opportunity for total community involve
ment, the entry of the disadvantaged, revision of exclusionist prac
tices, adaptation to automation, etc., makes the year-round con
ference method an infinitely preferable course. 

There is little chance for getting much sanity when anarchy 
is on the march, but groups like this ought to start conditioning 
thought for the shift. The worst part of the bargaining record is 
that, over-all, unions have not even kept pace with the productivity 
rise in terms of real earnings. They go through endless strife, 
alienate community and their own members alike, and still wind 
up moving backward. Unionism would be contributing to its own 
survival as well as social order by moving toward continuous dia
logue as a substitute for crunch. 



VII J. B. S. Hardman Memorial Session 
PERS P ECTIVES O N  TH E PROBLEMS O F  

U N I O N  LEADERS H I P  

INTRODUCTION 

JACK BARBASH 

University of Wisco11sin 

].B.S. Hardman's contribution to the scholarly study of the labor 
movement contrasts with current modes and styles. In more than a 
half-century of writing and action J.B. never deviated from a central 
standpoint-labor as a social movement and contender for power in 
a free society. But he never permitted the large view to blunt his 
moral and ethical sensibility. 

}.B.'s labor scholarship was not something apart from his vocation 
as a labor editor but integral to it. Under his tutelage The Advance 
was not only the official organ of the Amalgamated Clothing Workers 
but also an incisive and brilliant commentary on the world of labor, 
and indispensable to anybody trying to understand it. 

Vocation as a calling-not as a job-is indeed a fitting stamp for 
].B.'s work. He carried out his own work in this spirit of vocation. 
He also sought to create a climate in which union work could be a 
vocation for others as well. Labor and Nation was conceived by J.B. 
as a magazine to advance this idea of union work as a calling. It is, I 
believe, a serious commentary on the stature of the American labor 
movement that it allowed Labor and Nation to go under for lack 
of support. 

As critical as J.B. was he never was pompous or self-righteous. 
He said many harsh things about labor leaders and their strutting 
pretensions but somehow he managed to say them without malice and 
with a feeling for the imperfections in the human condition which 
we are all heir to. But above everything else anybody who ever knew 
him was reached by J.B.'s unvarying personal decency and sensi
tivity in dealing with people. 

Since we planned this fest session for Hardman another great 
student of labor has left us. David J. Saposs was the last living member 
of that great association of scholars whom John R. Commons brought 
together at the University of Wisconsin to write the classic first two 
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volumes of the History of Labor. Like Hardman, Saposs' studies 
came out of the clamor of conflict as a commitment to labor as a 
movement. Where Hardman's context was mainly labor journalism 
Saposs' investigations were carried on in the crucible of public policy. 
Both Hardman and Saposs influenced a generation of students not only 
through their writing but for those more fortunate enough to know 
them, as teachers. 

Our field can sorely afford to lose these men because of what they 
were and because of what they stood for. vVe can best honor them 
by restoring to the study of labor some of the humane values which 
Hardman and Saposs brought to our field and to halt the headlong 
rush toward technique, blandness and triviality. 

Nothing can convey the spirit of J.B.S. Hardman as well as his 
writings. Without any pretense to representativeness here are a 
few random excerpts from his work over the years. 

J. B. S. HARDMAN 

SELECTED QUOTATIONS 

On the early days of trade unionism 

The early clays of trade unionism were abundant in preamble radi
calism. Statements of rather modest immediate objectives were, 
as a rule, escorted by cheerful declarations of what was wanted 
in the distant but just and glorious future. The combination of 
far-reaching ultimate objectives and a very moderate program of 
immediate action would not seem contradictory. The pioneers of 
American trade unionism knew what they wanted done in their 
own clay and had no doubt as to what was due to come on that 
great clay of reckoning which they thought was far off but in
evitable. There was comfort in that sense of certainty, and from 
it came an effective rallying call. If on close examination it was 
found that that knowledge was really no more than an abiding 
faith, what did that matter ? The movement was the stronger for 
having been mostly a theology. 

American Labor Dynamics, 1928, p. 105 

On unions and social power 

Effective trade unionism necessarily finds itself in the center of a 
great many social relations, and an active participant in attempts 
to solve the most vexing problems of the state in its widest rami
fications� In this manner, it easily and unavoidably proceeds from 
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preoccupation with immediate objectives to the tackling of ulti
mates. It cannot accumulate social power outside of an active 
relation to social issues, and it cannot effectively wield industrial 
power unless it is socially powerful. The realization of this inter
dependence of immediates and ultimates, and action on that realiza
tion, make for two types of trade unions, vital and vigorous on the 
one hand, and senile and declining on the other. Trade unions of 
the first group may be described as organizations. Those of the 
other kind constitute the movement. The trade unions of the one 
type are static and have no bearing on the power-relation of the 
industrial order. Unionism of the second category is dynamic 
and leads toward a redistribution of power and under certain 
conditions may prove a factor in the transfer of social power to 
the workers. However, no Chinese wall exists between trade 
unions of the two types. Sooner or later, trade unions may be 
expected to shift from the static to the dynamic group. As a 
matter of fact, a state of continuous flow of unions from one type 
and category into the other is the rule rather than the exception. 
American Labor Dynamics, 1928, p. 1 12 

On the Con tent of Unionism 

As to the content, unionism is a compound of intelligent self
interest and self-denying idealism. In its day-to-day performance, 
it is simultaneously an exercise in give-and-take bargaining, in 
tricky diplomacy, in statecraft at its best, and in rough-and-tumble 
battling for the ends of the movement. 
In its conduct and behavior, the union is at once a town meet
ing, a militant encampment, a religious revival assemblage and 
a session of stockholders accepting a directors' report ; the 
"house of labor" is not readily or easily understood. 
Labor and Nation, October 1945, p.47 

On "bread and butter" Unionism 

The overemphasis on the "bread 'n' butter" idea of unionism, as 
a guide to the understanding of labor, is of but limited meaning and 
is on balance misleading : it leaves the questions unresolved and 
the questioners unconvinced. If "bread 'n' butter" is all that there 
is to unionism, why do not the opponents dispose of the disturbing 
movement by offering better bread and richer butter and more of 
both to the workers ? Of course, by "bread alone," even if buttered, 
unionism could not survive, . still less achieve its phenomenal 
growth and enhanced status in American society. Nor could any 
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other social contingent similarly progress on that restricted diet. 
"Bread 'n' butter" in a general sense underlay all social move
ments in recorded history, yet it would be a meager and fruit
less reading of the history of man's advance upon this earth that 
would reduce all conflict and adjustment to mere rearrangement 
of the distribution of basic foodstuffs. 

The House of Labor, 195 1 ,  p.58 

On Why Workers Join Unions 

Workers join unions not as discussion clubs but as service organi
zations through which they propose to gain certain advantages :  
job protection, security, advancement, and the like. To some, not 
a large number of workers, the union may offer an opportunity 
for political advancement, that is, for securing standing and other 
gains as officers, spokesmen, and leaders of men in the organi
zation, and via the latter, in the community or even in the national 
political arena. Only gradually-and not by any means to all 
workers-the union may become a mO'lNment involving values. 

The House of Labor, 195 1 ,  p.218-219 

On the Labor Press 

A writer in the lay Catholic magazine, Commonweal, some time 
age analyzed "the scope of a Catholic paper," suggesting that the 
aims and objects of that press are "the enlightenment (of the 
readers) by telling . . . .  things which (they) need to know 
. . . . or telling or reminding of things which are . . . . worth 
knowing ; enrichment, by wise comment or information about 
any matters not necessarily formally religious, which play a part 
in our lives ; confirmation in our faith and our determination to 
live by it, by careful . . . . exposition and explanation of prin
ciples or practice under attack. . . ." 

It is a good "scope :" enlightenment, enrichment, confirmation. 
The union press might inscribe that on its masthead. But although 
unionism, not unlike religion, is an admixture of a faith, of an art, 
of a way of life, and of an institutionalism, there is nothing in it 
that is taken on faith. All things in unionism must prove them
selves. 

The House of Labor, 195 1 ,  p.223 

On Workers' Education 

And, true as it may be that organization is itself education, "the 
school of hard knocks" is not the total source of union wisdom. At 
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some point in the unionist's empirical educative process, the acquir
ing of actual knowledge, the kind that comes through learning, is 
needed to supplement orientation through experience. With every 
day of our time, the business of being a responsible unionist grows 
in complexity, calls for exercise of judgment, for possession of a 
sense of values. Yet labor education has not recognized the 
importance of formal learning. The union as a whole is getting 
even more deeply involved in the mainstream of the intellectual 
contests and encounters that actuate national life, and to a con
stantly increasing degree, international life as well. And the in
dividual unionist worthy of his membership card cannot in safety 
stay out of intellectual contact with the realities of twentieth 
century labor life. It is the function of labor education to achieve 
that "holy wedlock" of theory and action-or it just isn't 
education. 

The House of Labor, 1951 ,  p.476 

On David Dubinsky 

Dubinsky was not a "labor statesman"-a term Webster's has 
not yet caught up with and does not define. I submit that candid 
labor employers and editorialists, who like big words, use this 
pompous term to honor a labor leader who, overcome by the mas
sive abstraction of "broad industry interest," has lost sight of 
the individual worker's interest ; whose "responsibility" has re
duced union mobility to cautious circular motion ; who looks at his 
past as material for biographers and at the future as grist for the 
same. In this sense of the term, no one can accuse Dubinsky of 
being a "labor statesman." Despite his many friends in high 
places, Dubinsky never forgot that he was voted into leadership 
by a membership who knew the lower depths from long experience. 

"David Dubinsky, Labor Leader and Man," Labor History, 
Spring 1%8 Supplement, p. 54 

On John L. Lewis 
What went into the making of his decision was a basic trait of the 
man's character, and is the key to the understanding of his life 
course. It is an abiding egocentrism linked with an inability to 
differentiate the personal from the public in his relation with the 
labor movement and in the conduct of his labor leadership. Having 
carried out critically necessary modernization of the old union 
traditionalism, John L. Lewis left unaltered in himself the old 
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business-unionist view of the role of the leader in the movement. 
That view reflected the private businessman's sense of his busi
ness enterprise, in essence one of property and tenure and the 
exercise of personal power. 

The only explanation of the Lewis action that makes sense, in the 
circumstances, is that he considered his leadership as coterminous 
with absolute dominance. It would seem incredible that he should 
consider his judgment on a vital public issue as the absolute moral 
law for all labor. Yet it is in the light of just such a view that 
his action is understandable-and it is in character. He weighed 
his political judgment of Wilkie vs. Roosevelt, and did not hesitate 
to look upon it as ultimo ratio. He prepared to punish the dis
senters in the severest way he knew, his own withdrawal from CIO 
leadership. He could not mete out a greater penalty, since surely 
he was the superior and the indispensable man, and his resigna
tion would mean the destruction of the CIO. 
"] ohn L. Lewis," "Labor Leader and Man," Labor History, 
Winter 1961,  p. 24 

On Labor History 

Those who viewed the Hegelian dialectical "trinity" as descriptive 
of history's evolutionary process could see the corroboration of 
their theory in the development of American unionism. In accord 
with the Hegelian idea there is : the "thesis" -inclusive unionism 
in the first of the three noted periods of American labor history ; 
the "anti-thesis"-limited unionism in the second period ; and the 
"synthesis"-the re-emergence of inclusive unionism, enriched by 
past experience and made more effective by assuming the most 
salutary traints of the anti-thesis and by shedding, under the 
critique of the opposition, what was weak in its own earlier 
mode of operation. 

"Limited andjor Inclusive Unionism," The Labor 1\1 ovement
A Reexamination, 1967, p. 1 1  

On the Union Mission 
These circumstances call for imbuing union activity with a new 
sense of mission-a hard-boiled determination to get things done
since unions are pioneering not in a wilderness but in a highly 
sophisticated, though bewildering, atmosphere which demands : 
grow or die. 

"Limited andjor Inclusjve Unionism," The Labor Movement
A Reexamination, 1967, p. 18 



UNION LEADERSHIP AND THE 
PUBLIC INTEREST 

E. WIGHT BAKKE 
Yale University 

I choose today to view union leadership from the perspective of 
an ordinary citizen and to consider America's labor leaders as 
positive contributors to creating and maintaining an evolving demo
cratic process of self-government, not only for union members, but 
for all of us. If there is any No. 1 public interest that is it. My 
interest today is not in their democratic ideals, or their rhetoric, 
though both have at times moved apathetic citizens off of dead 
center. I want rather to focus on how what they did, as organizers 
and leaders of working people, and on how the power they accumu
lated and used to keep their unions in effective working order, have 
contributed to the possibility that a democratic society is more 
realistically possible now than it was when they began their efforts. 
I am interested in the contribution they made just because they were 
hard at work at their daily jobs, whether or not they were idealists 
and dreamers or hard headed pragmatists, whether or not they 
were stimulated and guided by a vision of the significance of their 
work for creating a more democratic society. 

It should be obvious that the contributors in that sense, were 
the humble as well as the "greats" of the labor movement, the local 
as well as national leaders. The task has been the work of many 
hands. Moreover, I am going to emphasize the positive contributions. 
I make no apology for that. Those positive contributions stand as 
credits whatever may be the debits on the other side of the ledger. 
I shall, however, take the opportunity to raise a question here and 
there about the present and future challenges faced by labor move
ment leaders if past contributions to the democratic process are to 
continue. 

Among the many contributions of labor leadership as practical 
doers to the evolving kind of democracy we actually experience, I 
have chosen to discuss five. 

Contribution Number 1. Labor movement leadership has created 
and maintained an effective center of collective economic, political, 
and social power for workers with which the power centers serving 
the interests of other groups in the population must come to working 
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terms. The existence of that center of collective power for workers 
was essential, not only for industrial democracy, but for political 
democracy as well. The procedures worked out for coming to terms 
among these collective power centers produces a major part of the 
system of governance in industry and the community and the nation. 
If one of them is dominant, unilateral determination of the conditions 
and processes of life and work for the people involved is possible, 
whether that determination is dictatorial or paternalistic. When the 
power centers are numerous, strong enough to balance each other, 
however, unilateral action on the part of any one of them does not 
even serve the special interests of its own constituency. The process 
of seeking a mutually acceptable working concensus, a mutually 
advantageous relationship, and a live-and-let-live course of action 
achieves better results than unilateral action. Indeed the abandon
ment of unilateralism becomes a necessity. The consequence is that 
the possibility of governance by the process of mutual consent is 
increased in both industrial and political life. 

Since this process is the most important distinguishing mark of 
a democratic system, the rise to power of trade unions strong enough 
to make possible a strong voice by working people in industrial and 
political decision-making produces an essential condition for such a 
democratic system. 

As long as each large class of persons in the country who have 
vital interests in common, are associated in organizations able, as 
effective instruments of power, to promote those interests in relations 
of individuals to the state and to each other, it is difficult for one 
class to take advantage of, or deny a hearing to, the others or to 
exploit them for their own purposes. That situation is a prior 
condition for the realization of more positive characteristics of demo
cratic life. The chances for mutuality are increased to the extent 
that unilateralism is made difficult or impossible by the existence of 
multiple power centers. 

Even more important is the fact that the rules of interaction 
which it is necessary to work out among power centers become a 
major part of the realistic operational content of the many abstractions 
associated with democratic governance, such as self determination, 
individual opportunity, freedom of speech, association, and movement, 
equality before the law, participation in rule making, and the dignity 
and worth of the individual. When generalized in their application 
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by custom, law, and judicial interpretation, these rules become a 
part of the evolving and living constitution providing the statement 
of liberties and responsibilities of all the people in all of their 
relations of work and life. 

The continual challenge of the public to labor leadership, how
ever, is the same as that directed to the leadership of other power 
centers. That challenge is to recognize the legitimacy of, and come 
to mutually agreed upon terms with, the collective instruments of 
power organized by those whose interests are different from, and 
may even run counter to, their own. Adamant unilateralism by labor 
leadership is no more tolerable and no more democratic than adamant 
unilateralism exercised by the leadership of other power centers. The 
strike weapon when employed in fact to bring an employer, and 
even at times, the government, to terms by imposing an unescapable 
and intolerable loss of essential goods or services on members of 
the public when there is no alternative source of such goods and 
services, comes close to union unilateralism. The challenge of the 
public to labor leaders to find a better way is understandable and 
reasonable. In the private industrial and business sector, the re
straints imposed by the market normally discourage or make im
possible ignoring this challenge. It is peculiarly applicable, however, 
to the leadership of unions of government employees. 

Contribution Number 2. Labor movement leadership created the 
organizational mechanism making possible the effective participation 
in industrial and public affairs of representatives of the working 
people along with members of the existing "establishment," and 
making necessary a consideration of the characteristic interests of 
that large segment of our citizens who are working people in arriving 
at a consensus on policy decisions and their implementation. The 
organization of workers into unions made their interest as working 
people highly visible, and raised, in very practical terms, not only 
the danger of ignoring those interests, but, what is even more im
portant, the positive value which a consideration of those interests 
could have in deciding what kind of public policy and action was 
likely to be widely acceptable, and hence practicable, likely to be 
just, and hence a sound foundation for democratic governance. 

Moreover, before the organization of unions, even had members 

of the Establishment recognized these dangers and the value of 
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participation by representatives of this large portion of the population, 
how were representatives to be located and selected ? 

If approximation to the reality of democratic governance is 
increased by the inclusion of an ever widening portion of the citizenry 
among those who make decisions about the conduct of public affairs 
and by the adaptation of that conduct to the needs and interests of 
that widening portion, then the leadership of American unions have 
made that approximation more practically possible. They have done 
it just by the very fact of organizing and operating the unions which 
provided the mechanism that focused public attention on the need 
and desirability for consideration of the working mans' needs and 
points of view, and provided a practical solution as to how persons 
aware of those needs and points of view, could be found and selected 
for participation. 

Now it should be clear that in the performance of this repre
sentative function, enlarging the scope of participation of workers in 
public affairs, the relevance of a high degree of internal union 
democracy to the adequacy of that performance is quite clear. Hence, 
the continued improvement of the quality of this contribution of 
labor leadership to democratic action in national life must be 
premised on the continued perfection of the democratic processes 
within the unions and the federations themselves. The growing and 
frequently passionate demand of the negroes for full and power
giving participation adds urgency as well as difficulty to their task 
in meeting this challenge. 

Contribution Number 3. Labor movement leadership succeeded 
in adding to the agenda for dialogue and bargaining among those 
who make the rules of industrial and community life, items which 
humanized those rules. The realistic nature of the democracy we 
achieve in America will necessarily be influenced by the fact that 
it is done within the culture and activity environment of a business 
civilization, that is a civilization in which the principles of governance 
and management are heavily influenced by those principles considered 
essential to the management of business enterprise. To meet their 
responsibilities, managers, not only of profit oriented organizations, 
but of all sorts of institutions, including trade unions, have to pay 
primary attention to the following principles of business operation : 
efficiency, authority, minimal cost and opportunity cost, discriminatory 
supervisory evaluation. 
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Moreover, there is a natural and understandable tendency for 
management to allow these managerial principles to continue to 
dominate the setting and administration of the terms of the employ
ment relationship unless the employee has the freedom, ability, and 
power to insist on the recognition of his personal human objectives 
as legitimate, and, from his point of view, of equal weight, in the 
setting and administration of those terms. 

The labor movement leadership over the years has insisted on 
putting on the agenda, for dialogue and bargaining, principles for 
governing the employment relationship which humanize the results 
of unrestricted application of the principles just named. 

Labor movement leadership has thus been a prime mover in 
making it possible for employees to accomplish the following results : 

1 .  To temper employment terms advantageous to productive efficiency 
with terms advantageous to achieving human satisfaction, progress, 
security, and justice and to maintaining physical and mental health 
among employees. 

2. To couple employment terms advantageous for maintaining di
rective authority, moving downward in the hierarchy, with terms 
advantageous for maintaining representative authority, moving 
upward in the hierarchy. 

3. To mitigate the controlling effects of market, budget, and tax 
restrictions on the determination of wage costs by giving equal 
weight to standards of compensation which are considered equi
table in relation to the worth of the service rendered and in rela
tion to the price paid for similar work in other occupations, and 
by facing management with a situation in which the calculation of 
opportunity costs must take into account the impact of their wage 
decisions on their employees morale, cooperation, loyalty, and 
above all, their willingness to work. 

4. To mitigate the supervisory discriminatory evaluation of employees 
by establishing standards which are non-discriminatory with re
spect to social, racial, national, sexual, political, or source-of
influence characteristics of particular individuals. 

This humanizing of the principles governing the employment 
relationship is a contribution of no small significance in the democrati
zation of this all important area of human employment relationships. 
And what they did for their members in this way had a fall-out 
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which benefited not only those members, but all workers. It also 
helped to redefine operationally, the concept of "good management" 
in all areas of private and public endeavor. 

Contribution Number 4. The efforts of the great majority of 
labor movement leaders to develop group solidarity, which is the 
chief source of union power, were directed to stimulating the kind 
of group consciousness which supports rather than weakens the 
working man's sense of being an integral part of the whole body 
politic. The result is that, whether the American organized worker 
is participating as a union member in the political or in the industrial 
process, his spontaneous way of identifying himself is, "I am an 
American working man," not, "I am a member of the working class." 
Those who sought to cement the organizational loyalty among 
workers by proclaiming their unity with the working class of the 
United States or the world, have had only passing success. Their 
names survive in history as those who failed to build a lasting 
structure of labor organizations whose solidarity depended on class 
consciousness. 

The implicit ideology supporting the practical efforts of genera
tions of American labor leaders to develop group solidarity and 
group consciousness among workers is as American as apple pie. 
Moreover, it not only offers no threat to the strengthening of demo
cratic relations of organized workers with all other citizens, it in
creases the possibility of such relations. True, that ideology stresses 
the reality of their common interests with the workers in a particular 
craft, industry, firm, community, the nation, and even the world. 
But the unity needed to advance those interests demands that or
ganized workers conceive of themselves, not as set apart from, but 
as interdependent with, all other American citizens. That ideology 
assumes the ultimate mutuality of interest and the reciprocal con
tributions of unions and other institutions to each other. It assumes 
the interdependency of functions performed by unions and other 
economic, social, and political institutions in the creation of a whole 
system of American work and life that none of them could create 
alone. 

An organized worker can play an effective part in creating the 
group solidarity within, and thereby strengthen the power of, his 
union, without feeling, asserting, and demonstrating in action, his 
primary, and certainly not his exclusive, orientation toward the 
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working class. He need not abandon his faith in his own capacities 
and his faith in his own capacities and his aspiration to advance 
himself as an individual. He can recognize the importance of the 
capacities and functions of those who own and manage the enter
prises by which he and his fellows are employed, and he can coop
erate in the effort to make those enterprises more profitable without 
letting his fellow unionists down. He can play his part individually 
or collectively in community affairs as a head of a family, as consumer 
of community services, as a promoter of artistic and religious en
deavors, as a citizen among citizens, on the basis of the common 
interests of all members of the community germane to all these roles, 
without constant reference to how a member of the working class 
should play that part. 

Leadership, in striving for union solidarity, has, therefore, left 
open the possibility that individuals, and the unions and federations 
themselves, can interact democratically, effectively, and reasonably, 
with all other individuals and groups in an effort to reach a demo
cratic concensus on public policy and action, through the processes of 
democratic decision making. 

The challenge to continue that approach to creating group soli
darity is greater today than ever before. The self interest of trade 
union organizers is thoroughly involved. A growing potential source 
of recruits for union membership is the white collar, service, and 
professional workers whose self image is even further removed, than 
is the self image of blue collar workers, from identification with a 
working class. The public's interest is equally strong. The develop
ment of the actual processes of democratic decision making and 
concensus in the past has counted heavily upon the contributions of 
professional and other white collar workers, for among them are 
many whose self image predisposes them to reliance on reason rather 
than force, individual persuasion rather than collective power, self 

advancement rather than group benefits, and in whom the motivation 

to serve in accordance with professional standards is at least as 

strong as their desire to be served. 

The expression in thought and action of such predispositions has 

contributed greatly to the evolving processes of arriving at consensus 
through mutual consent and to making that process more civil. It 

would be no service to the cause of an evolving democracy to weaken 
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those predispositions in the process of organizing and developing 
group solidarity among these newer recruits to the labor movement. 

Contribution Number 5. Labor leadership has created and man
aged a channel for the popular protest of those outside the estab
lishment against the works of the establishment considered unjust. 
By doing so, they provided an effective alternative to revolution and 
a mechanism for protest the operation of which could be integrated 
with the operations of other orthodox agencies of popular government 
in a stable democratic society. 

There are some who say that labor leaders have been the pro
nwters of that protest, the agitators whose strident voices stirred 
large numbers of workers to active resentment against conditions of 
work and life which, but for the agitators, they would have found 
tolerable, if not entirely satisfactory. Only lack of familiarity with 
the facts of industrial and political life for workers would make that 
conclusion as to a "grin-and-bear-it" predisposition possible as a 
generalization applicable to all workers. However subdued and held 
back by expediency and lack of power to do anything else, the 
experienced causes for protest were, and are, there. The role of 
labor leadership has been to raise the hope that those causes were 
not unremovable through organized negotiation and action, and to 
manage the protest and organize its expression in a way that had 
some chance of getting permanent remedial results. And by chipping 
steadily away at one cause at a time, they reduced the accumulation 
of explosive frustration and resentment which revolutionary activists 
count on to blast the foundations of presently organized society. The 
disdain with which generations of revolutionary leaders, from Marx 
to the present, have looked upon Western, and especially English and 
American, trade unions, and the invectives they have hurled at trade 
union leaders for their so-called disloyalty to, and even betrayal of, 
the working class, should be ample evidence of the success of those 
trade union leaders as managers of popular protest and its direction 
into constructive reform, rather than into revolutionary channels. 

There are some who contend that labor leaders are not doing as 
well at this job of managing and channeling protest today. As long 
as the causes of protest were on the industrial front, that is, rooted 
in relations between managers and workers, the arrangements for 
collective bargaining worked out by labor leadership as a technique 
of managing not only protest, but aspiration, worked passably well. 
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There are no insurmountable obstacles in the way of their continuing 
to do so, although the frequency of wildcat strikes and the mounting 
proportion of bargains worked out by labor leaders which are turned 
down by the rank and file, reduce somewhat the confidence with 
which this prediction can be made. 

But if they face a challenge to stay on top of and channel protests 
in relation to the terms and conditions of employment, the challenge 
is even more demanding in relation to protests rooted in the lives of 
their members as citizens and expressed primarily in political action. 

A major difficulty in meeting that challenge arises in part from 
the fact that the attitudes and action predispositions of workers in 
politically relevant matters are rooted not only in protest and in 
aspirations, but also in fear ; and further, that the objects of protest, 
aspirations, and fear are not just those experienced by workers as 
employees, but as citizens, as fathers, as home owners, as taxpayers, 
as members of religious groups and racial minorities, and as self 
achievers in a wide variety of societal roles. Now labor leaders are 
all of these also. But so is George Wallace, many of the leaders of 
the Black Power movement, and others who seek to channel protests, 
aspirations, and fears of people into support for mass action which 
has facist rather than democratic possibilities. 

However, union leaders, particularly local union leaders, have 
always found that the status achieved among their fellows in the 
process of collective bargaining drew them inevitably into the role 
of the managers of protest and aspiration among their fellows in 
the wider area of community interests which union members shared 
with all citizens. 

What I am saying is that the potential contribution to orderly 
democratic processes which can be made by union leadership through 
this role as social and political leaders is growing. The protests of 
working people as citizens against burdensome taxation, against 
public civil rights policies which seem to them to reduce the value 
of their property or their position of special privilege with respect 
to certain kinds of jobs, against inadequate city services, against the 
interruption of those services by strikes of public employees, against 
schooling irrelevant to their aspirations for their children, against 
involvement in the horrors of wars for which they can see no com
pelling reason, against practices maintaining a second class citizen
ship, against corruption, highhandedness, and maladministration in 
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political office high and low, against the substitution of mass pressure, 
blackmail, and violence for legal action by particular groups, against 
discrimination and against inequality in access to the community 
means of increasing well-being and an escape from poverty, and even 
against actions suggestive of arrogant unilateralism of fellow workers 
in other unions, these are protests which are bulking larger in the 
lives of working men and women. At certain times and places they 
appear to bulk larger than any real or imagined exploitation by their 
employers. A great opportunity and indeed a responsibility, faces 
American labor leadership, both local and national, to use the standing 
and respect and competence gained in the management of industrial 
protest to channel these kinds of socially and politically oriented 
protest into constructive reform of the organization and processes of 
our common life. 



CHALLENGES TO UNION LEADERSHIP 
IN AN ERA OF CHANGE 

JACK T. CoNWAY 

Center for Community Change 

J. B. S. Hardman's reflections on the labor movement forty years 
ago, as set forth in AMERICAN LABOR DYNAMICS, are as con
temporary as this morning's newspaper. 

In Hardman's words : "Today, even as a hundred years ago, 
trade union organizations remain an exercise in chance-taking, mostly, 
if not exclusively, based on native predisposition and intuition rather 
than on summarized and differentiated experience." 1 

Or there is the lingering lament of an aging officialdom, which too 
frequently symbolizes-to the public and to its membership-dried-up 
idealism and a stalled drive for reform. As described by Hardman : 
"Superannuated leaders, who have long outlived their usefulness, are 
probably met more frequently in the labor movement than in any 
other militant social movement." 2 

In more recent years Hardman noted the surge of unionism in 
the 1930's and pointed out how, at that time, our nation's political 
and legislative forums began to feature major contributions by labor 
to ensuing debate, discussion, and decision-making. That effort 
supplemented the basic drive for improvements in wages, working 
conditions, security, and other job-related issues. 

Hardman realized that as trade unions fight "for an ever larger 
share of the proceeds of production," their influence automatically 
permeates social and legislative fields. As they exercise this com
pounded power (which Hardman designates, "social power" ) ,  they 
are, he feels, contributing to their own industrial growth.3 

Like many others, Hardman decries the uninspired performance 
of unions in recent years-their failure to attract a proportionate 
number of recruits from the 10-million-expanded labor pool ; to 
solicit membership in the sectors of fastest rise (service, white collar, 
and government ) ; and for their overall, downhill influence among 

1 American Labor Dynamics In the Light of Post-War Developments, 
Edited by J. B. S. Hardman, Harcourt, Brace and Company, New York, p. 95. 

• Ibid. p. %. 
• Labor in Midpassage, J. B. S. Hardman, Harvard Business Review, Jan

uary-February, 1953, p. 44. 
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those both within and without the labor movement. His suggested 
remedies are comprehensive but general-a broad overhauling and 
reorientation of union outlook and practice, plus a "new sense of 
mission." 4 

To Hardman, the primary emphasis of union activity was to 
expand membership, and then to use the accumulated power to 
improve the economic status and security of each worker. His 
warfare was a "battle against poverty," but a battle waged primarily 
to transform the control and the condition of the work environment. 
His "poverty" was the poverty of the worker, the victim of depres
sion, recurring recessions, starvation wages, job insecurity, and loss 
of income during periods of illness, accident, or old age.5 

For millions in our nation's mines and factories those economic 
spectres were conquered in part by : the organization of new indus
trial unions under the CIO, the development of an orderly method 
for determining bargaining agency under the NLRA, the emergence 
of sympathetic public opinion, and the development of powerful, 
effective collective bargaining. 

The result-management's former autocratic control of the con
ditions of employment became just a yellowed page. Through bar
gaining between their employers and the unions of their choice 
workers succeeded in creating an industrial democracy, a civilized 
setting at the work site where they could wrestle with such work
related issues as wages and production standards. Their imprint also 
extended to the structuring of a grievance procedure for resolving 
the complaints of a worker who felt he had been unjustly treated ; 
and a seniority system that replaced capricious andjor discriminatory 
hiring and firing practices. 

Since 1950 collective bargainers have been unfolding a steadily 
expanding list of benefits for union members. The worker now 
enjoys far greater job and income security in times of economic 
downturn or personal adversity, and has been guaranteed pension 
plans ; health, accident, and insurance protection ; and many other 
benefits. 

Impressive as this showing is, it, by its very success, has helped 

' The Labor Movement A Re-Examination, Limited and/or Inclusive 
Unionism: Central Contention in Organized Labor, ]. B. S. Hardman, Indus
trial Relations Research Institute, Department of Economics, The University 
of Wisconsin, and the State Historical Society of Wisconsin, p. 18. 
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blunt many labor leaders' awareness of the needs and aspirations of 
millions of Americans who are not shielded by a labor-management 
agreement. 

Many groups today cling to precarious employment with no 
assurance of ultimately sharing in the produce of their labor. Indeed, 
many are excluded from the coverage of such basic legislation as 
minimum wage, unemployment compensation, and workmen's com
pensation. 

If they are not helped, unions must be willing to bear the justi
fied criticism of doing more and more for fewer and fewer. Today 
the job-site is multi-faceted : it is the factory, the halls of Congress 
and State legislatures, and even the neighborhoods and communities 
where the workers live. 

The labor movement's wealth, in numbers and in resources, 
dictates its investing heavily in each of these areas. But funds alone 
will not be sufficient. A restructuring and realignment of all or
ganizing efforts must be the blueprint. Infusion of new ideas, develop
ment of a better understanding of worker attitudes and motivation 
(and the careful utilization of that information ) ,  training programs 
for organizers, far-closer cooperation between unions in selecting 
targets and in implementing drives are but a few of the steps that 
unions must take to reach the worker most distant from wage and 
fringe-benefit gains and the protection of a strong collective bar
gaining agreement. 

In the past, efforts by the union movement to excite strong, 
grass-roots support for specific state legislation has succeeded only 
rarely--only where the union member has been convinced that he 
will be directly affected-and usually the enthusiasm has been nega
tive, preventative, such as the outpouring of union members on the 
referenda on the right-to-work laws of 1958. 

On the national level it has been difficult to drum up similar 
broad enthusiastic support, except around such issues as Social 
Security-and, in particular, Medicare. Nevertheless, the lobbyists 
at the top of the union pyramid, as representatives of their multi
million-member base, have contributed greatly to the passage of 
such legislation as the Civil Rights Act, the Elementary and Secon
dary Education Act, and other social welfare measures. Today 
the halls of Congress have become the extensions of the union bar
gaining table ; but they are frequented by just these few professionals, 
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with the bulk of union membership playing little, if any, role in 
securing passage of legislation. 

Some might suggest that this lukewarm interest of the rank 
and file should provoke labor leaders into abandoning their political 
education and legislative functions-that they should surrender these 
obligations to other groups. Yet we know such a suggestion is 
unrealistic. No other political force in our society is willing, or 
prepared, to assume such responsibilities. 

What we must do, however, is discover more avenues to the 
members-to every aspect of their lives-and then perfect our 
methods of detecting their concern and relating it to the rest of 
society-particularly to those who are not in the mainstream. 

For it has become clear that the labrinyth, multi-level structure 
of today's unions has severed leaders' personal ties with their 
members. Therefore, the 1960's find many workers' fears and frus
trations not only unvoiced but unknown. 

Clearly, union leaders, in order to recapture a more pervasive 
measure of influence in the qualitative lives of their members, must 
go beyond the plant. For maximum impact, their theoretical political 
and legislative education must also be pragmatic-it must be patterned 
to affect a worker's total life, and must produce results. Now that 
the job-site has been secured, the home-site, the community-site, 
must be tackled. 

For today when a worker files out of the factory, he heads home 
through factory-made air, is propelled along by a body-crushing 
transit system, and gazes out at a city of crumbling brick and 
stagnant rivers. 

When he crosses the threshold of the one piece of property he 
owns, he finds the dinner conversation centering on one son's im
pending departure for Viet Nam, another son's dropping out of 
college, his neighbor's wife's being accosted, the school board's 
decision to bus Negroes into his community, and the Mayor's recent 
proposal to raise the property tax. 

His mind numbed by these seemingly insoluble problems, he 
flips through the union paper, only to be greeted by laudatory en
dorsements of the Johnson-Humphrey Administration and the past 
performance of his union's leaders. It, once again, becomes apparent 
to him that his frustration has been muzzled-that he has no direct 
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recourse, no spokesman who can articulate his disillusionment, his 
needs. 

This then is the labor leader's challenge. Can he perform the 
expanded steward service of improving the life of the worker after 
the 5 :00 o'clock bumper-to-bumper migration has transported him 
from the plant to the suburbs ? 

Common strands link the disquietude in most of our lives. Many 
of our problems-for all their regional appearance-encumber an 
entire nation. For this reason an effort must be constantly made to 
weave each "local issue" into a national framework. In order to be 
more effective unions will have to expand and reshape their efforts 
to include a widening participation in community affairs, a participa
tion that should span from coast to coast. In order to remain viable 
unions must continue to involve themselves-to an ever-increasing 
extent-in the resolution of national and local issues which bear so 
directly and heavily on each of the members. 

This will not be easy. For cutting wide across any path of 
change is the ever-present generation gap-a fissure that is marked 
by talking rather than listening, learning, and evaluating. 

But, the effort must be made. For example, especially in light 
of the fact that approximately 50 percent of unions' present member
ship is between the ages of 20 and 30, their leadership must become 
more deeply embroiled in the fight for a fair draft policy. In this 
struggle they must also vie for the achievement of real community 
representation on the Selective Service Boards. 

Also, in a parochial sense, unions must continue to protect their 
own standards by insisting on union-constructed, public schools, 
staffed by union-safe-guarded teachers. But, in a more universal 
sense, they must insist on and strive for the peak-development of 
each child-and the consequent extinction of the stunted student, i.e., 
the drop-out, the forced-out, and the shunted-aside. 

In addition, at the neighborhood level, unions must ally them
selves with organizations dedicated to the updating of antiquated 
public services and to the maintenance of those which are adequate. 
As a tributary of the financial lifestream of these public services, 
unions must demonstrate a policy flexible enough to embrace either 
a program for reductions in the property tax or, at a minimum, a 
stabilized property tax, coupled with a progressive state income tax, 
and possibly an appropriate Federal revenue sharing plan. At present, 
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loopholes and inequities pockmark our tax structure ; thus unions 
must shoulder the twin responsibilities of effecting tax reform and 
realigning tax burdens for greater equity. 

Implementing the new directions I have suggested, politically and 
legislatively, will not be easy. Unions and their spokesmen have be
come adept at proclaiming goals, outlining programs, and adopting 
periodic convention resolutions to carry out such programs. But 
we know that these resolutions are paper-thin. Their substance must 
be supplied at the state and local levels by professional legislative 
interpretors and executors. 

At the national scene, the legislative branch must support more 
lobbyists, knowledgeable in substantive material and trained in the 
intricacies of Congress. But the job doesn't end there. The Execu
tive branch must also be prodded by a labor staff whose specific 
assignment is to work with administrative agencies and Federal 
departments. Up to now, we have not allocated sufficient resources 
to this job, especially in view of their mushrooming activities. 

The scandalous and unconscionable delays of the Department of 
Agriculture to use fully its authorized food stamp, and food dis
tribution programs to feed the hungry illustrate the kind of adminis
trative decision that adequate monitoring should have prevented. 
Food was not distributed, and people starved. 

Another illustration-the HE\V's long overdue rulings which 
will end ( in July, 1969 ) the routine but degrading investigations of 
welfare recipients. Or, the provision in the latest housing bill that 
requires housing for low income ghetto families be built and con
tracted for by the neighborhood residents to the maximum extent 
feasible. 

In short, a panoply of important legislation now on the statute 
books will live up to its promise of progress only to the extent it is 
vigorously enforced. 

With rare exceptions, state and local agencies do not deal ef
fectively with education, consumer protection and other social and 
welfare programs. There is an urgent need for a group of technically 
skilled people who can effectively administer such programs, many 
of which labor has helped to enact. In the absence of such a corps 
what has been won in legislation can well be lost in execution. 

But even if labor's administration is honed and legislative vic
tories scored again and again, these successes should only be isolated 
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moments of pride for her leadership. For there remain the excru
ciating hours-days-years of helping to rebuild our society-a society 
whose most salable products, for many of her citizens, are disaffection 
and disillusionment. Her youth, her aged ; her minorities, her ma
jority ; her workers, her non-workers have all been affected. 

An additional, overriding question is how can the labor leader 
help forge the link between periphery- and inner-city residents : the 
economically secure on the rim and the economically deprived at 
the hub ? 

As Deputy Administrator of the Housing and Home Finance 
Agency in President Kennedy's Administration and as Deputy Di
rector of the Office of Economic Opportunity in President Johnson's, 
I became deeply involved in the resolution of this question. At that 
time our goal was to unearth and unleash all available resources for 
the benefit of every American. Realizing how frequently our over 
30 million poor citizens (be they black, brown, white, etc. ) were 
victims of red-tape detours around established sources of power, we 
strove to open up direct routes for them. The labor movement did 
not join this effort. 

At that time unions were preoccupied only with formulation and 
passage of legislation, not with its implementation. They had already 
jeopardized their credibility by a locked-in attachment to the Johnson
Humphrey Administration and in so doing faced the double jeopardy 
of no attachment at all to contemporary society. Their former 
pugnacious spirit fading, their relevance began to fade also. 

Thus when I rejoined the IUD (the Industrial Union Depart
ment) ,  I tried to recapture a sense of relevancy by channeling a 
portion of unions' energies to the working-poor. Community unions 
were organized so that benefits would accrue not only to the well
paid, but to the miserably low-paid as well ( i.e., migrant-farm and 
other agricultural workers and employees of other poorly paying 
industries) .  An industrial democracy had to be fashioned for the 
Sixties, comparable in effectiveness to that of the Thirties. 

Our efforts met with random success. Intermediate direction and 
ultimate results were fitful : some projects were applauded, others 
were not. But in general, there was little applause from the labor 
movement-whether it was for our efforts in \Vatts, East Los 
Angeles, or elsewhere. 
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For this reason-and because we wanted the greater freedom of 
action available in an organization apart from the labor movement
we established the private, non-profit Center For Community Change. 
The Center, financed in part by the Ford Foundation and working 
closely with the Robert F. Kennedy Memorial Foundation, seeks 
self-sufficiency for individual communities of poor people and their 
full participation in the life of the total community. 

Because the impoverished are packed together in varying degrees 
of degradation, we determined we must develop within each com
munity a unique organization, one that would be pliable to the desires 
and needs of that particular group. 

As members of the Center we will be in evidence only in the 
embryonic stages of that development : that is, in helping to identify 
local leadership and, in turn, helping them rally community meetings 
where hopes and disillusionments can be laid bare. Once similar 
aims have been surfaced, priorities can be determined, and solutions 
to mutual problems sought. 

In effecting these solutions we shall provide the technical assis
tance, leadership training, and interpretation of legal and govern
mental rights necessary for local residents to negotiate social change. 
We shall confront at the negotiating table any political or economic 
force that attempts to impose constraints upon these local groups
and whenever union leaders try to impose such limitations, we shall 
arbitrate with them too. 

We hope to multiply the six communities with which we are 
presently associated (Watts, East Los Angeles, and Delano, Cali
fornia ; Newark, New Jersey ; Woodlawn in Chicago, Illinois ; and 
MACE, Mississippi Action For Community Education, in the Missis
sippi Delta) to fifteen by the end of 1969 and thirty by the end of 
the following year. 

Although a number of Federal and State laws have been passed 
to assist these have-not communities, frequently those allocations 
have not reached their destinations. En route they have been diverted 
by an administrative maze : from Congress through Executive De
partment guidelines to regional office rules and regulations. Often 
this web of rulings ensnare the community, preventing their obtaining 
funds for purposes which they feel have the highest priority and for 
which the funds were supposedly set aside. 
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Since these groups do not possess the negotiating skills to extricate 
themselves, there is a real need for an organization that will monitor 
the handling of key welfare and social legislation for them. That is 
the purpose of our Citizens' Advocate Center, which has created a 
network of lawyers to serve as an ombudsman for these mute 
minorities. 

The sinew of the Center will be in its counterpart, the Committee 
For Community Affairs, which will provide legislative, research, and 
other social-action services for it and for any other organizations 
devoted to constructive social change. The Committee will also be 
non-profit but will concentrate mainly on the passage and analysis of 
legislation benefiting the poor. 

At the present time we are not aware of any reaction from either 
AFI-CIO or non AFL-CIO unions other than the UAW which has 
consistently supported the objectives for which the Center for Com
munity Change has been organized. What we are aware of is that 
too frequently unions have ignored those outside the establishment
they, too, have been guilty of a lack of concern, a lack of action. 

As members of the Center For Community Change we feel we 
shall prove most useful when we help the citizens of each community 
tell their own story and fashion their own ending. The words have 
got to be their own : the yardstick of our success will be the length 
of time it takes for us to become superfluous. · 

Self-generated power through organization is our ultimate goal 
for the alienated-the igniting sources will have to be such non-profit 
groups as ourselves, private foundations, unions, and Federal, State, 
and local government. 

Fragmented, our goal is the eventual emergence of health, day-care, 
community, and recreation centers ; vastly enhanced public schooling 
and housing for low and middle income groups, both qualitatively and 
quantitatively ; and more and better job opportunities. 

The intertwining theme remains involvement-self-determina
tion-the very participation which denotes our national and individual 
pride. We, the majority, possess it-they, the minority, demand it. 
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Mr. Bakke has emphasized five contributions which labor leader
ship created and maintained : 

1 .  An effective center of collective power for workers, with which 
power centers serving the interests of other groups in the pop
ulation must come to terms. 

2. The creation of organizational mechanism making possible the 
participation in industrial and public affairs of representatives 
of working people. 

3. Adding to the agenda for dialogue and bargaining, items which 
humanize these rules. Productive efficiency to achieve human 
satisfaction, security, justice, and maintenance of physical and 
mental health among employees. 

4. Efforts of leadership to develop group solidarity and group 
consciousness. 

5. Labor leadership has created and managed a channel for pop
ular protest of those outside the establishment against the works 
of the establishment, considered unjust. 
These are the techniques for implementing the democratic pro

cess in our country. Encouraging the decision-making process not 
on a unilateral basis but on one involving the active participation 
of many groups. In fact, the struggle of American democracy has 
been one of power groups in every phase of our history-attempting 
to wrest a larger share of the "material pie" for themselves. 

American labor from the founding of the nation to the Civil 
War, marked the evolution of the craftsman to the wage worker. 
The function of the labor leader was to sense and give voice to 
the claims and aspirations of his followers. These changed with 
the changing economic conditions whether the labor leader was 
William Sylvis, Uriah Stephens, Terence Powderly, Samuel 
Gompers, ·william Green, J olm Mitchell, John L. Lewis, Joseph 
Barondess, David Dubinsky, Philip Murray, Sidney Hillman, Walter 
Reuther. The leaders were compelled to reflect the changing po
litical philosophy, economic and technological changes of their pe
riod in order to maintain their following. 

192 
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Recently in a survey conducted by the School of Business Ad
ministration of the University of Michigan among 108 union pres
idents, the question of rating the greatest labor figures in United 
States history in order of preference and to give reasons, was con
sidered. Greatness could be defined in any way respondents wished 
but "ability, innovative ideas, ethical standards and contributions 
to labor's and the nation's progress" had to be included as part 
of the measuring stick. Sidney Hillman-( died July 10, 1946)  
was named one of the four greatest labor leaders ; the others were 
Samuel Gompers, Eugene V. Debs, Philip Murray. 

J. B. S. Hardman, born in Russia in 1882, was an articulate 
spokesman for the implementation of democracy but also for the 
trade union as a dynamic tool for the democratic forces. Exiled 
from Russia in 1908 because of his participation in democratic and 
labor union activities, he came to the U.S. in 1910 and did grad
uate work at Columbia University until 1913. He told his co-author, 
Maurice Neufeld of Cornell University, of his first encounter with 
an American labor leader. He served as a free wheeling journalist 
when he first reached thie country. "He found himself, as I recall, 
in Cleveland, wandering about during lunch time. To his surprise, 
he stumbled upon an impressive building which proved to be the 
national headquarters of one of the railroad brotherhoods. J.B. 
entered, but no one seemed to be around, and he soon entered an 
office where a well-dressed gentleman, who turned out to be the 
international president, inquired whether he might be of help to 
the young visitor. There ensued a long interview during which 
the Russian revolutionary asked the president to explain the sump
tuousness of the union's offices and the size of the officers' salaries 
and expense allowances, as detailed by the president, at J.B.'s re
quest. The president replied by describing meetings in New York 
City with the presidents and other officials of the railroad com
panies when collective bargaining negotiations were conducted or 
problems arising during the life of the contract were discussed. The 
president told J.B. that he and his fellow union officers often had 
to lunch or dine with their company counterparts during such oc
casions. Members of the union don't want me to be worrying dur
ing important negotiations, said the president to J.B., whether I 
shall have to pick up the check or whether the company official 
will. They want me to keep my mind on important matters." 
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Hardman, who was eager to further the acceptability of the 
trade unions in this country by the various power groups, had 
enough of his Socialist doctrine burned into his soul so that he 
was awed by the philosophy of the president of the Railroad Brother
hood. However, he had three notches in his yardstick for mea
suring democratic progress of workers :-
1 .  International living in peace and security. 
2. Economic organization of life, freedom from want and insecurity 

or oppression, freedom from the insecurity of unemployment, 
illness and poverty. 

3. Organization of living in communities upon a basis of social 
equality, elimination of minority fear of discrimination because 
of race, origin or faith. 

Source LABOR AND NATION-AUGUST, 1945. Notes on the 

Promise of American Life. 

Hardman became editor of Labor and Nation, a magazine which 
became the intellectual spokesman for labor unions ; chairman of 
the Interunion Institute, an organization to hammer out policies 
and programs for progressive unions ; co-author and editor of 
American Labor Dynamics, House of Labor, Rendezvous with Des
tiny. In a series of questions he propounded matters which are 
still to be answered by historians of labor : 
1. As our industrial society becomes more complex, labor unions 

become desperately in need of professional services. 
2. There arises a basic requirement for information and assistance 

to labor leadership. 
3. Competence is primary qualification for jobs on the union staff. 

Hardman foretold many of Bakke's observations today from a 
different point of view-meeting different problems but with sim
ilar dedication to the implementation of democracy ! 
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TACTI CS OF COLLECTIVE BARGAI N I NG 

CURRENT DECISIONS OF THE NLRB 
AND OF THE COURTS 

Introduction 

STEPHEN B. GoLDBERG 

University of Illinois 

In October, 1968, the National Labor Relations Board issued 
its long-awaited decision in General Electric Co./ the coordinated 
bargaining case. What I shall do in this paper is discuss the 
Board's decision in that case, the likelihood that decision will be 
sustained on judicial review, and certain issues left unresolved by 
that decision. 

I. General Electric 

The facts in General Electric (GE) , stated most briefly, were 
these : In 1965, a number of different international unions repre
senting GE employees in separate bargaining units joined together 
to form the Committee on Collective Bargaining ( CCB ) .  The 
stated purpose of the CCB was to formulate a set of common goals 
and to achieve those goals through "coordinated" bargaining with 
GE. It was understood by the participating unions that when the 
common goals were determined, as they subsequently were, no 
union would deviate from these goals without first consulting the 
other unions. 

Beginning in November 1965, the CCB sought a meeting with 
GE to discuss the common demands of the cooperating unions, but 
GE refused to participate in multi-union discussions. At this point, 
the unions retreated. One of them, International Union of Elec
trical, Radio and Machine Workers (IUE) , wrote the Company, 

1 173 NLRB No. 46 (Oct. 23, 1968) .  
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announced it was abandoning its request for joint bargaining, and 
sought a meeting solely between GE and the IUE negotiating 
committee. GE agreed to this suggestion, and the two parties ar
ranged a date and time for a meeting. 

In preparation for that meeting, IUE added to its negotiating 
committee, as nonvoting members, one representative from each 
of the other seven unions that had comprised, with IUE, the Com
mittee on Collective Bargaining. IUE's stated purpose in adding 
the representatives of the other unions was to give it the benefit 
of their experience in negotiating with GE. Additionally, IUE 
claimed, this device would provide adequate inter-union commu
nication as a means of avoiding the "whipsawing" GE was thought 
to have practiced in the past, i.e., signing a contract with one union 
on terms favorable to the Company and then using that contract 
as a lever to obtain favorable contract terms from other unions. GE, 
however, refused to meet with IUE as long as representatives of 
other unions were present, relenting only after IUE had filed unfair 
labor practice charges protesting its failure to meet, and a Federal 
district court had ordered it to do so pending the Board's resolu
tion of the unfair labor practice charges.2 

The Board, with Member Jenkins dissenting, sustained the 
Union's contention that GE, by its refusal to bargain with IUE, 
had violated Section 8 (a) ( 5 )  of the Act. 3 The critical issue, as 
the Board saw it, was quite narrow. While GE claimed that the 
outside union representives, though formally representing IUE, in 
fact intended to bargain for their own unions, the Board found 
this claim unsupported by the evidence before it. Indeed, the Board 
stated, GE, by its refusal to negotiate at all with the IUE commit
tee, had prevented any demonstration by the outside union repre
sentatives as to their intentions. Thus, it was unnecessary for the 
Board to decide whether attempted bargaining by members of the 
IUE negotiating committee on behalf of unions other than IUE, 
i.e., multi-unit or joint bargaining, would have privileged the Com
pany's refusal to negotiate. Similarly, the Board found a lack of 
evidence to support the Company's contention that the several unions 
were "locked in" to an understanding that none would sign a con-

• McLeod v. General Electric Co., 257 F. Supp. 690 ( S.D.N.Y. ) ,  rev'd, 366 
F.2d 847 (2nd Cir. 1966),  rev'd and remanded, 385 U.S. 533 (1967) .  

" 29  U.S.C. § 158(a) (5) . 
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tract until all had satisfactory offers. Thus, it was unnecessary for 
the Board to decide whether proof of such an agreement would 
have justified a refusal to bargain. In sum, on the Board's view 
of the facts, the sole issue of law before it was whether the mere 
presence on the IUE negotiating committee of persons normally 
representing unions other than IUE justified the Company's re
fusal to bargain. The Board had little trouble resolving that issue 
against GE, and, I dare say, the reviewing courts, assuming they 
accept the Board's findings of fact, will agree with the Board on 
the legal issue.4 Indeed, those courts that have thus far had oc
casion to review the principle of GE-that the presence at the bar
gaining table of persons from unions other than the bargaining 
representative does not justify the employer's refusal to bargain
have accepted that principle.5 

The starting point for analysis of the Board's decision in GE 
is Section 7 of the Labor Act.6 Section 7 provides that "employees 
shall have the right to . . . bargain collectively through represen
tatives of their own choosing," and this right has repeatedly been 
held to include the derivative right of the bargaining agent to 
select the individuals who will act in its behal£.7 Admittedly, in 
a few cases the Board has held that an individual was subject to 
a conflict of interests so severe as to disqualify him from serving 
as a representative,8 but the principle of those cases would not 

• The Board also rejected (3-2) GE's defense that no violation of the Act 
could be found in its refusal to meet with IUE prior to the date on which the 
existing contract, by its terms, was subject to reopening. The Board found 
that GE, despite the fact it was under no obligation to do so, had agreed to 
early reopening, and held that when parties agree on early reopening, they are 
subject to the same standards of good-faith bargaining as if the contract 
expressly provided for such opening. Discussion of this issue would be outside 
the scope of this paper and will not be attempted. Any statements I make as 
to the likely or desirable outcome of GE in the courts should be read with 
this fact in mind. 

5 See Standard Oil Co. v. NLRB, 322 F.2d 40 (6th Cir. 1963) ; McLeod v. 
General Electric Co., supra, n. 2 ;  see also, American Radiator & Standard 
Sanitary Corp. v. NLRB, 381 F.Zd 632 (6th Cir. 1967 ) .  

6 29 u.s.c. § 157. 
7 See cases cited in n. 5, supra. See also, NLRB v. Roscoe Skipper, Inc., 

213 F.Zd 793 (5th Cir. 1954) ; NLRB v. Deena Artware, Inc., 198 F.Zd 645, 
650--651 (6th Cir. 1952) , cert, den., 345 U.S. 906 (1953) ; cf. Prudential In
surance Co. v. NLRB, 278 F.2d 181 (3d Cir. 1960) . Compare, NLRB v. 
Kentucky Utilities Co., 182 F.Zd 810 (6th Cir. 1950) ; NLRB v. International 
Ladies' Garment Workers' Union, 274 F.Zd 376 (3d Cir. 1960 ) .  

• See Kennecott Copper Corp., 98 NLRB 75 (1952) ; Douglas Aircraft Co., 
53 NLRB 486, 489 (1943) ; cf. Bausch & Lomb Optical Co., 108 NLRB 1555 
( 1954) . But cf. NLRB v. David Buttrick Co., 399 F.Zd 505 ( 1st Cir. 1968) . 
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appear to control here. Perhaps the best way in which to demon
strate this is to analyze the contrary arguments raised by Board 
Member Jenkins in his dissenting opinion in GE. Member Jenkins 
took the position that a representative of, for example, lAM, tem
porarily serving on the IUE negotiating committee, would find it 
virtually impossible to separate the interests of lAM from those 
of IUE. Such a representative would thus tend to argue against 
a particular employer proposal that would be to the advantage of 
IUE if its acceptance would put pressure on lAM to accept a 
similar or less satisfactory proposal not in the best interests of 
lAM. ·were the lAM representative to take such a position, it 
would not only be harmful to IDE-represented employees, who 
might lose benefits otherwise available to them, but harmful also 
to the employer, which would "find it virtually impossible . . .  to 
achieve its aims and possibly amicably settle one phase of its nego
tiations and obtain a certain measure of industrial peace. . . ." 9 

In the first place, however, the non-IUE representatives on the 
IUE negotiating committee did not have the power to prevent IUE 
from accepting a company offer satisfactory to IUE. Not only 
were all non-IUE representatives without a vote on the negotiating 
committee, but the negotiating committee itself was limited to rec
ommending to the IUE Conference Board whether the latter, com
posed solely of IUE representatives, should accept or rej ect an 
offer by GE. The ultimate decision was made by the Conference 
Board. Thus, the danger of any injury to the interests of IUE 
employees through the presence on the negotiating committee of 
representatives of other unions, whose interests might differ from 
those of IUE, would not appear substantial. 

It is, of course, possible that the presence at the bargaining 
table of representatives of other unions might discourage IUE from 
engaging in negotiations leading to a settlement on terms advan
tageous to it, but not to the other unions. Nonetheless, it was 
the judgment of all the unions, including IUE, that the pursuit 
of individual, short-term advantage by one union on behalf of em
ployees represented by it would, in the long run, be harmful to 
the common interests of all GE unions and employees. It would 
hardly be appropriate for the Board, especially in view of the pro-

• Supra, n. 1 at p.l9. 
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tections against injury to employees resulting from possible con
flicts of interest, to substitute its judgment for that of the employees' 
chosen representative as to how the long-term economic interests 
of those employees might most satisfactorily be advanced, i.e., by 
separate or coordinated bargaining. For, to the extent the question 
is one of advancing employee economic interests vis-a-vis the em
ployer, primary responsibility unquestionably rests with the em
ployees' chosen representative, not with the Labor Board.10 

Nor would the Board have been warranted in proscribing the 
presence of representatives of unions other than IUE on the sec
ond ground relied on by Member Jenkins-that GE was thereby 
deprived of the opportunity to settle one phase of its negotiations 
and thus obtain a certain measure of industrial peace. This is not 
because Member Jenkins was wrong in his assessment as to the 
effect of the presence at the bargaining table of representatives of 
unions other than IUE. To the contrary, he would appear quite 
right in suggesting that their presence would tend to discourage 
IUE from engaging in negotiations leading to a settlement advan
tageous to it, if that settlement would not be in the best interest 
of the other unions. Thus, their presence might well prevent the 
employer from obtaining "a certain measure of industrial peace."  
Stating the same thought slightly differently, the presence of rep
resentatives of other unions, by discouraging an individual settle
ment on terms favorable to IUE but not to the other unions, might 
well encourage economic confrontations. It might also lead to the 
result that an economic confrontation, if it does come about, will 
be substantially broader and longer lasting than it would have been 
if each union had bargained individually. Indeed, it would seem clear 
that it was primarily to present GE with the spectre of several 
strikes at the same time if it did ,not bow to the unions' common 
demands that the several unions dealing with GE decided to utilize 
a system of coordinated bargaining.H In this sense, too, the unions' 
bargaining tactic, with its implicit threat of wide-scale economic 
confrontations, would tend to be destructive of industrial peace. 

1° Cf. NLRB v. David Buttrick Co., supra, n. 8. 
u This is not to say that the unions had necessarily agreed that none would 

sign a contract until all did, since the independent action of each union in hold
ing out for the goals that all had agreed upon could also present the employer 
with a number of strikes at the same time. 
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However, and here we come to the nub of the entire dispute, 
industrial peace is not normally to be purchased at the cost of 
depriving a party of a bargaining tactic or weapon that would 
strengthen its bargaining position. To the contrary, the Supreme 
Court held in Insurance Agents 12 that, while the Act compels the 
parties to bargain in good faith, in the hope that this will result 
in the peaceful negotiation of collective agreements, it does not 
preclude them from resorting to tactics destructive of industrial 
peace in order to strengthen their respective bargaining positions. 
"The presence of economic weapons in reserve, and their actual 
exercise on occasion by the parties, is part and parcel of the sys
tem that the Wagner and Taft-Hartley Acts have recognized." 13 
Hence, the Board is not free to forbid a bargaining tactic or weapon 
because it is destructive of industrial peace, and properly declined 
to excuse GE from its bargaining obligation on the ground that 
the presence of representatives of other unions on the IUE nego
tiating committee would be disruptive of industrial peace. 

The final point in Member Jenkins dissent in GE was that to 
allow representatives of employees in other units to attend and 
participate in negotiations for a unit which they do not represent 
"may have the effect of broadening or narrowing, at the pleasure 
of the unions concerned, the numbers, types and locations of the 
employees covered or affected by the bargaining. This, in turn 
would conflict with the responsibility of the Board to determine 
the scope of the appropriate unit under Section 9 of the Act. . . ." 14 

This argument can be disposed of briefly. Even Member Jenkins 
did not assert that the presence of representatives of other unions 
must inevitably lead to multi-unit bargaining without the employer's 
consent. Indeed, representatives of other unions, aware of the 
doubtful legality of pressing for multi-unit bargaining, might be 
scrupulously careful to avoid such pressures. Under these circum
stances, the majority would quite plainly appear to have been cor
rect in holding that the mere possibility that representatives of 
unions other than IUE might seek multi-unit bargaining did not 
warrant forbidding the attendance of such representatives at the 
IUE negotiations. 

"' NLRB v. Insurance Agents' International Union, 361 U.S. 477 ( 1960 ) .  
13 Id. at 489. 
14 General Electric Co., supra, n. 1 at 20. 



DISCUSSION 

LEE c. SHAW 1 

Seyfarth, Shaw, Fairweather and Geraldson 

It has recently been serously contended 2 that the National La
bor Relations Board and courts should take a new look at a long 
line of decisions with the objective of making coordinated bargain
ing a mandatory subject of company-union negotiations. The 
NLRB appears to have embarked on a course which would achieve 
such a result and now seems engaged in a three-pronged attack 
to force employers to bargain on a coordinated basis. 

To evaluate this emerging trend and to determine its ultimate 
acceptability, it is necessary to consider the current economic atmos
phere and the relative bargaining strength of labor and management. 
The nation is undergoing a period of acute inflation due in sub
stantial part to inflationary wage increases negotiated by unions and 
backed up by strikes and the threat of strikes. 

In the years 1967 and 1968 the Consumer Price Index rose nine 
points. Interest rates are now at an all-time high. During the month 
of October, 1968, 480 strikes commenced involving over a quarter of 
a million workers. This represents an increase of about 85% over 
the same month in 1960. Despite taking the brunt of all of those 
strikes, management has not been successful in holding back the 
tide of rising wages. Contract settlements have skyrocketed : the 
median first-year wage increase in 1968 was 7.5% over wages be
ing paid in 1967. That increase is double what it was in 1965. 
One out of eight settlements was 10% or higher.3 Various na
tional officials are split over the question of whether we should 
return to the relative sanity of the wage-price guideposts aban
doned as a result of the settlement of the airline strike in 1%6.4 

1 John Paul Kennedy assisted Mr. Shaw in the preparation of this paper. 
2 See S. Goldberg, Public Policy and the Strategy and Tactics of Collective 

Bargai1�ing ( 1968) .  
3 Statistics are taken from current B L S  reports. 
• Secretary of Labor Shultz, for example, opposes wage-price guideposts, 

while others, such as Sen. Proxmire ( D.-Wis. ) ,  favor them. 
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In short, management bargaining power appears to be at a low 
ebb and no relief is yet in sight. The Board appears to be worsening 
this already bad situation by further weakening management's posi
tion through the removal of whatever bargaining advantage some em
ployers may have gained by multi-divisional or multi-plant operations. 

The Legalities of Coordinated Bargaining 

The duty to bargain owes its existence to the National Labor 
Relations Act which provides that an employer and the designated 
representative of an appropriate unit of its employees must bargain 
over rates of pay, wages, hours, and other conditions of employment 
( "mandatory" subjects of bargaining) .  5 The duty to bargain is thus 
limited to mandatory subjects as they affect employees in an appro
priate unit. Courts and the Board have held that an employer has 
the right to confine its negotiations to the appropriate, certified unit 
despite a union's demand to negotiate for employees outside the unit. 
The Board has held that demands affecting employees outside of the 
unit are not mandatory bargaining issues.6 The Supreme Court has 
ruled that one party cannot force the other party to bargain over de
mands which are not mandatory bargaining subjects.7 

The Present Predicament: "The NLRB Box" 

Recent decisions of the Board indicate the Board favors coordinated 
or multi-plant negotiations, but for 22 years the Board has favored 
the certification of single-plant bargaining units. The Board has put 
itself into a "box" of its own making, since it now appears to prefer to 
accommodate unions by adopting a policy of encouraging coordinated 
bargaining. At the same time, and especially very recently, multi-plant 
companies have attempted to contain the further expansion of union 
bargaining power by insisting upon single-plant negotiations. Never
theless, many employers have been pressured into master contract 
negotiations. 

The previously-decided cases of the Board and the thousands of 
single-plant certified units have blocked some of the union attempts 

• See Sections 8 (a) (5 ) ,  8 (b) (3) , 8 (d) , and 9 (a) of the National Labor 
Relations Act, 61 Stat. 140, 29 U.S.C. 99 150, et seq. 

• See, e.g., International Longshoremen's Ass'n., 118 N.L. R.B. 1481 ( 1957) ; 
District 50, Mine Workers, Local 15173, 142 N.L.R.B. 930 ( 1 963) . 

1 NLRB v. Wooster Div., Borg-Warner Corp., 356 U.S. 342 ( 1 958) . 
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to force multi-unit negotiations because to do so has been found to 
be an unfair labor practice. 

Escape from the "Box'} 

The Board appears to be engaged in a three-pronged attack to 
escape from its self-made "box." The first part of this effort is 
exemplified by the U.S. Pipe case8 where the Board held that several 
unions could precommit themselves to certain common goals, pro
hibiting departure from those goals without the consent of all unions 
involved. This case has generated three serious problems : first, as 
a result of permitting such interunion agreements, employers may 
be faced with a mass walkout, much the same as if illegally forced 
into a coordinated bargaining situation ; second, by permitting a series 
of identical demands from a number of separate unions under one em
ployer, the U.S. Pipe case opens the door to illegal union conspiratorial 
agreements ; third, the U.S. Pipe case permits unions to come to the 
bargaining table with a closed mind, thus undermining the bargaining 
process itself. 

The second part of the Board's evident plan to escape the "box" 
is illustrated by the recent GeneraJ Electric case.9 In that situation, 
the Board found that an employer must at least begin negotiations 
with a union even when the union bargaining committee is partially 
composed of "outsiders"-members of other unions which also repre
sent employees of the employer. This decision is disturbing because 
it greatly enhances the ability of unions to form conspiratorial agree
ments while at the same time making the problems of proof of such 
agreements insurmountable. 

The final technique employed by the Board to escape from its 
"box" (and to force employers to bargain on a coordinated basis) is 
the use of the Unit Clarification Petition. In Libbey-Owens-Ford 
Glass} 10 the Board merged several plant-wide units in an unprece
dented and highly questionable exercise of its right to police unit 
certifications. The result of the Board's action, if permitted to stand, 

8 United States Pipe & Foundry Co. v. NLRB, 298 F.2d 873 (5th Cir. ) ,  
cert. denied, 370 U.S. 919 (1962 ) .  

• General Elec. Co., 1 73 N.L.R.B. No. 46 ( 1968) ; see also Standard Oil Co. 
v. NLRB, 322 F.2d 40 (6th Cir. 1963 ) ; Minnesota Mining & Mfg. Co. v. 
Meter, 385 F.2d 265 (8th Cir. 1967) . 

10 Libbey-Owens-Ford Glass Co., 173 N.L.R.B. No. 187 ( December 13, 
1968) ; and see McCulloch v. Libbey-Owens-Ford Glass Co., 68 L.R.R.M. 2447 
(D.C. Cir. June 7, 1968 ) .  
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would be to force an employer to bargain on what in effect would be 
a coordinated basis. 

Evaluation of the Current Trend 

Numerous technical challenges may be made to thwart the at
tempts being made to force management to bargain on a coordinated 
basis. On a larger plane, these attempts may also be criticized as 
being contrary to our national labor policy, which the Supreme Court 
said does not contain a charter for the National Labor Relations 
Board to act at large in equalizing disparities of bargaining power 
between employer and union.11 

Of course, from the viewpoint of some corporations, coordinated 
bargaining is not altogether bad. In fact, a few industries prefer to 
bargain on a coordinated basis, however, other industries have sought 
to avoid it because they feel that coordinated bargaining weakens their 
position at the bargaining table. In general, "vertical" corporations, 
where many interdependent plants are involved, do not object to co
ordinated bargaining because a corporate-wide strike would have 
the same effect in time as a strike at only one of the company's plants. 
"Horizontal" corporations, producing products in different locations 
on an independent basis ( e.g., most conglomerates) ,  usually object 
to coordinated bargaining because the security obtained by diversifying 
is threatened by corporate-wide strike action. 

Forcing corporations to engage in coordinated bargaining would 
have an adverse effect on the current national labor situation : strikes 
would become longer (witness the 9-month copper strike over the 
issue of coordinated bargaining) ;  union power would become in
creasingly centralized, potentially leading to a wide variety of in
directly related problems ( cf., the Teamsters Union which bargains 
centrally with the trucking industry) ; government intervention and 
confrontation with all the attendant political ramifications would be 
more common ( e.g., the airline strike of 1966) ; and smaller com
panies and smaller unions would be hard pressed to maintain their 
separate, independent existence. 

Some Suggestions for Solution 

How should this matter be resolved ? First, coordinated bargaining 

11 See NLRB v. Insurance Agents' Int'l. Union, 361 U.S. 477 (1960 ) .  
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should be declared a permissive, not a mandatory, subject of bar
gaining. Any attempt to side-step such a declaration should be deemed 
to be an unfair labor practice. Second, all-for-one-and-one-for-all 
agreements should be declared unlawful and the Board should re
consider its decision in the U.S. Pipe case because of the threat this 
decision poses to the bargaining process. Third, the Board's position 
in the Libbey-Owens-Ford case should be reversed and the merging 
of entire units through the use of the UC Petition should not be 
allowed. 

If this action to achieve a balance in bargaining power is not 
taken promptly, the current inflationary wage settlements will un
doubtedly continue. The recommended action is not a panacea by any 
means. Other more general programs to achieve equality at the bar
gaining table should be considered such as : 

1. Overhaul the Norris-LaGuardia Act to empower the fed
eral courts to enjoin violence, destruction of property, mass picket
ing, threats and intimidation, as well as breaches of collective bar
gaining agreements. 

2. Prevent unions from fining or disciplining their members 
for crossing picket lines. 

3. Stop the use of government funds to subsidize strikers 
through unemployment compensation and relief payments. 

4. Supervise the explanation of, and voting on the employer's 
last offer prior to or during the course of strikes to eliminate con
trol of them by a minority. 

5. Give employers the same right to combine and lock out 
as unions have to strike an entire industry or group of employers. 

Legislation in the labor field is difficult to enact. However, as the 
Board appears to continue to increase the imbalance between the bar
gaining power of labor and of management, and as the pressures in
crease from the continued inflationary trend in our economy, the 
probability that Congress will take action also increases. It is clear 
at this point that something must be done. The question remain
ing is whether it will be done quickly enough. 





IX 

RETAI N I N G  AN D U PG RAD I N G  O F  
DISADVANTAGE D  WORKERS * 

NEW APPROACHES TO MEET POST-HIRING 
DIFFICULTIES OF DISADVANTAGED 

WORKERS 

JACKIE P. HEARNS 

Executive Director, Jobs Now Project 

I am going to speak to you this morning of some new ap
proaches to meet post-hiring difficulties of disadvantaged workers. 
What I say will be based on experiences with employing Black 
disadvantaged workers. Much of it should be applicable to others. 

Employing the disadvantaged is a venture that often fails. It 
does not have to fail. Not at all. But it often does. It often does 
because those involved in the venture often do not know where 
the problems lie. For example, the real problems involved in em
ploying the disadvantaged worker do not lie in finding him, or 
recruiting him, or hiring him. The real problems began when 
he was born. Born Black. 

Excluding a Population. 

White America found very early a way to exclude part of its 
population. That part which was excluded was the Black popula
tion. That exclusion created deep wounds at the heart of this 
nation, wounds from which this country has yet to recover. That 
exclusion enforced on the Black population periods during which 
Black men were lynched. There was no law. Black men saw their 
women taken advantage of by White men. Black men found them
selves working in slavery. There was no law. There was no law 
for the Black man. Laws have changed, times have changed, peo
ple have changed. 

*The discussion by Vivian Henderson, presented in this session, is not in
cluded in the published Proceedings. 
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We, White and Black people alike, find ourselves existing in 
the midst of problems, the nature and the extent of which we under
stand, statistically, but the solutions to which we remain generally 
ignorant. Two related problems are the underemployment, and the 
unemployment of America's Blacks. Of the jobs open to Blacks, 
many are undesirable. According to the National Advisory Com
mission on Civil Disorders, Black workers are concentrated in 
the lowest skilled and the lowest paying occupations. Jobs for 
Blacks often mean substandard wages, great instability and un
certainty of tenure, extremely low status in the eyes of employer 
and employee, little or no chance for meaningful advancement, and 
unpleasant working conditions. Black men are more than twice 
as likely as Whites to be in unskilled or service jobs. 

Young Blacks are asking not for token integration, but for 
total inclusion in American society. Young Blacks are saying, "I 
have experienced the school system and for the most part I have 
experienced failure." They are saying, "I have experienced the 
army, and for the most part that experience has been bad." They 
say, "I have experienced looking for a job, and for the most part 
that has been bad." They say, "I have had experience with the 
police force, and that experience has been bad." They are saying 
now, "I want some of the greatness of this country. I want my 
part in it." And in asking for that opportunity to share, they are 
asking to participate. They are saying, "I don't want the job of 
sweeping up, of cleaning the dishes. I want the job that offers 
me some status and respect as a man." 

The JOBS NOW Project. 

JOBS NOW, a demonstration program in Chicago, is trying 
to help bridge the gap to good meaningful jobs, to help insure the 
inclusion for which the young people are asking. This inclusion, 
we believe, is coming about. But there are many problems involved 
in getting young disadvantaged people to participate effectively, in 
getting them successfully to a job the first day, and for all the 
days to follow. The real problem involved in employing the dis
advantaged worker is keeping him on the job. There are two sides 
to the JOBS NOW Project. The first takes place in our JOBS 
NOW premises ; the second in the field, in business and industry. 
Together, they are keyed to keeping the disadvantaged on the job. 
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JOBS NOW operates a two-week orientation program. One 
or two weeks out of a difficult life punctuated by extended periods 
of unemployment and trouble with the law is followed, hopefully, 
by about forty-five years of satisfying employment. An unbalanced 
proportion. In a project like JOBS NOW you learn to be real. 
Sometimes minor miracles happen, but you do not try to make 
them happen. Two weeks allow you painfully little time to pre
pare gang-oriented youth for the very different world they will 
encounter upon leaving the program. 

I would like, very briefly, to talk about the workshops involved 
in the orientation process. A workshop in Grooming and Hygiene 
is geared to reminding the program participants how they should 
be dressed and groomed on the j ob. A workshop in Money Man
agement acquaints participants with the proper ways to handle 
money ; how to make the paycheck last until the next pay period, 
to remind them that necessities must come out of that check, and 
of the need to budget. A Transportation workshop orients par
ticipants to public transportation so that they learn that there is 
at least one, and often more than one way to get to the j ob they 
will be placed into at the end of orientation. Another shop acquaints 
them with filling out the job application and with undergoing a 
job interview. A great deal of time is devoted to human relations, 
or self-evaluation classes. Often for the first time, participants have 
a chance to sit with others of their age and talk openly about the 
problems they have encountered. Program Counselors and Instruc
tors expose participants to problems of dealing with line supervisors 
and . foremen who will generally be White, and quite often resis
tant to working with Blacks. Counselors and Instructors gener
ally end their involvement with the participant when the two weeks 
are ended. The Coach and the Job Program Developer do most 
of their work after this time. 

The Major Themes. 

From then on, and this is the central point, it is up to the 
companies with which the program deals to carry on the com
mitment to participants that is only begun during the two weeks 
orientation. This is the second side of the JOBS NOW approach 
to the problem of employing the disadvantaged. On the one hand 
we are getting our population of young Black people ready for 
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the job, and on the other hand, we are getting the job ready for 
the young Blacks. When this process of mutual readiness is suc
cessfully accomplished, a marriage takes place. This process has 
worked. 

The project influences companies to support the participants, 
now employees, through a variety of techniques and systems that 
the project helps to make operational in those companies. The 
project deals only with companies that support the people it places. 
Simply placing people into jobs without support is a waste. 

Coaches and Job Program Developers work with a company 
continuously, and with the employee for a year. The first day is 
the most crucial time in keeping a disadvantaged worker on the 
job. The first two weeks are only a trifle less crucial. After a 
year of employment there is no appreciable difference in the turn
over rate between the disadvantaged and the advantaged. 

It took us a while to learn that the object of social work pro
grams, and of employment should not be to change individuals 
without regard for what modifications can be made by companies. 
Other programs are still learning this. Business and Industry 
is only beginning to learn it. It took us a while to learn to speak 
less of the difficulties of workers than of those of companies. It 
took us a while to learn two of our major themes. Theme one 
is : the post-hiring difficulties of disadvantaged workers are the 
results of post-hiring difficulties of the companies that employ these 
workers. Theme two is : the success or failure of the disadvan
taged worker is contingent upon the presence or absence of spe
cial provision for him within those companies. These themes must 
become a part of the new common view of employing the disad
vantaged. To the degree that they are not, our experience has 
taught us to expect failure in combating rapid turnover and other 
expressions of post-hiring difficulties. 

A Job Is Not Enough. 

Let me speak of employers with post-hiring difficulties. A job 
is not enough. Nor is salary. There is a low correlation between 
salary received and job retention among the people whom we place 
into employment. According to the National Advisory Commission 
on Civil Disorders, about eighty per cent (80%)  of those involved 
in riots were employed ; the Department of Labor reports that the 
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average Detroit rioter was earning about one hundred and twenty 
dollars ($120) a week. The placement of a disadvantaged per
son into a job is absolutely no more than a beginning. Absolutely ! 
If an employer believes differently and acts according to his be
lief, then he will be an employer with post-hiring difficulties. Which 
means that his employees will have post-hiring difficulties. Turn
over among the disadvantaged is sixty per cent (60%)  or half 
again the rate for other workers. Among the hard-core youth 
of whom I speak, turnover is still higher. It is not uncommon to 
have turnover at a rate that forces companies to hire four or five 
or six disadvantaged people to fill one position. 

Let me speak now, of what our project learns and relearns 
over and over again. This is theme two. Disadvantaged workers 
modify their behavior, become cooperative and motivated to work, 
to the degree that representatives of companies adapt their be
havior to become actively concerned and involved with the work
ers. Gentlemen, this is the nitty-gritty. 

The commitment of an employer to the culturally different per
son he employs must compensate for the general lack of initial 
expressed commitment on the part of the new worker. This worker 
may become an excellent worker, the best worker, but initially 
his loyalty and abilities are held in a self-defensive abeyance. The 
translation of the employer's commitment into flexible company 
practices that are tangible, there-for-me-to see, and that are rec
ognizable responses to the special needs of the disadvantaged worker 
(easily recognizable to this worker) will create favorable changes 
in the behavior of the worker. Turnover rates may well be re
duced below that sixty per cent (60%)  level of which I spoke. 
Indeed, it has been our experience that they will generally be re
duced until they are as low as, or lower than, the turnover rate 
among advantaged workers. 

High Support Means Low Turnover. 

During the first year of JOBS NOW we asked employers to 
develop special provisions for the disadvantaged youth we placed 
into jobs. We called these provisions High Support. We set about 
to determine the relationship of High Support to job retention. 
At the time, we had placed over one thousand ( 1000) disadvan
taged youth into about two hundred (200) companies. There was 
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very little difference between participants who had successfully held 
jobs in these companies and those who had been fired, laid off, or 
who had quit. Industries represented by these companies included 
durable and non-durable manufacturing, wholesale and retail trade, 
services, and finance and insurance. 

We rated High Support systems within companies as to the 
numbers and types of provisions instituted. There was a very defi
nite and clear relationship between job retention and High Sup
port. Companies with High Support systems rated best, those with 
more than eight (8) provisions for the disadvantaged, had a re
tention rate of seventy-three per cent ( 73 o/o ) ,  and only a twenty
seven per cent (27o/a )  turnover rate ; those companies rated poor, 
those that had instituted less than three ( 3 )  provisions, had a 
retention rate of twenty-seven per cent (27o/a ) ,  and a turnover rate 
of seventy-three per cent ( 73 o/o ) .  An exact reversal. 

Time and time again, this one variable emerges as the most 
reliable predictor of success in employment among our disadvan
taged participants : the companies' success in developing special 
High Support provisions for hiring, orienting, and supervising 
these inner-city youth. 

An employer who modifies his behavior in these ways, who goes 
out of his way to accommodate that Black young man or woman 
is an employer whose post-hiring difficulties should diminish to 
the extent of the modification. The opposite of this will generally 
create what we are faced with now, employers with post-hiring 
difficulties. These are employers who are either not concerned, or 
who have not properly communicated their concern to the disad
vantaged workers. They are employers who have failed to ana
lyze the market closest to home : the one that exists in the minds 
of their workers. The disadvantaged simply won't buy until co
operation, loyalty, and the myriad expressions of job stability are 
understood to be a creative function of company policy translated 
into the actions of this worker's fellow workers. In this respect 
the disadvantaged worker is more advantaged than the person who 
employs him. He has learned earlier and better what a snow job is. 

There are certain facts that companies must face in embarking 
on the venture of employing the disadvantaged. Even those com
panies, especially those companies, that are well-intentioned and 
yet whose hopes have come only to exasperation and anguish. I 
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am speaking now of facts about people, about understanding ·who 
a disadvantaged person is. 

. 

It must be understood that this worker, especially the young 
and really hard-core of whom I speak, is attempting to cross that 
division of distrust that exists between the White and the Black 
Americas. He is ready to turn back in anger at the first or sec
ond or the thousandth sign of trouble or misunderstanding. He is 
Black. All his life he has been Black. Until today he thought he 
was just non-white. 

He begins work bearing within him a great deal of indecision 
as to whether or not he wants a job at all. He is risking a lot 
by working. He knows that he wants bread, but that working 
is only one way of getting it. And that it is a new, challenging, 
and therefore threatening way. Even traveling to work is a cru
cial factor to him. It is more important to him than the salary 
he will receive. Often he has never been outside the ghetto be
fore. Never ! Sometimes, if he lives in a housing project, he has 
never been more than a block or two from his home. Never ! Up
ward mobility is important to him. He wants a good job, prefer
ably a white-collar desk job. Yet if he gets such a job by some 
slim chance, he might well have to avoid the ridicule of his gang 
friends by carrying that white collar in a brown paper bag, and 
changing into it at work. 

What Is High Support! 

We have seen what High Support does. What is it ? What 
are the High Support provisions of which I spoke earlier ? High 
Support is ( 1 )  top management commitment to JOBS NOW. 
That is, it is a high-level commitment to the participants for 
whom JOBS NOW acts as a sponsor. It is (2)  the translation 
of this commitment thoroughly through the company ; it is ( 3 )  
the implementation of this commitment in the company ; and it 
is ( 4 )  feedback to JOBS NOW as to company problems involved 
in effecting the above three. That is what High Support means 
now. What is it in more specific terms ? 

Top management commitment. The President of the company, 

or the Vice president, or the Chairman of The Board makes it 
known through the echelons that the company is going to work 
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cooperatively with JOBS NOW staff and the disadvantaged work
ers in the company. It becomes known down the line that the 
power-wielders have invested their concern in getting employed, 
and keeping employed, the hard-to-employ. 

Translating the commitment. This step is crucial to the High 
Support concept. It means getting people involved. Frequently 
the disadvantaged fail on the job because the supervisor or the 
foreman directly responsible for them have little or no understand
of them, or of their value to the company. Often it is a matter 
of that confinement of thought to which few admit, and to which 
many adhere-it is the problem of White racism. Sensitivity train
ing, or management training as it relates to the disadvantaged are 
ways of translating commitment by letting the supervisor or the 
foreman see that is is in his best self-interest to assist the disad
vantaged worker in making it. 

Implementing the commitment. This is the nitty-gritty of High 
Support. It means constructing the there-for-me-to see employ
ment practices of which I spoke earlier. It does not mean finding 
job openings for the disadvantaged. It means developing jobs with 
supportive systems. It is a programmatic approach to job stabi
lizing. Implementing the commitment means waiving traditional 
hiring requirements. It means withdrawing aptitude tests, waiv
ing high school diplomas, and considering police records on an 
individual basis. These criteria are generally irrelevant to the hir
ing of the disadvantaged, reflecting neither their ability, nor the 
requirements of most entry-level jobs. Some workers successfully 
employed by companies with High Support programs for JOBS 
NOW participants are the same workers that these companies 
earlier rejected on the grounds of insufficient education. One young 
lady was rejected by a company because she had a child out of 
wedlock. We managed, finally, to get her into the company along 
with a number of other women. She was the first disadvantaged 
worker to be advanced by that company. Indeed, our reserach 
indicates that those who have been arrested several times tend to 
stay on the job more than those who have not. 

Implementing the commitment means inter-personal support for 
the disadvantaged worker. A personal relationship with a program 
coach, or an in-company buddy, someone preferably from the same 
background, bridges the gap between the worker's home surround-
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ings and the very different job setting. Coaches or buddies, per
sonally supportive, are the liaison between the workers and the 
companies, the communicants to each of the needs of the others. 
It is through this person that the new workers are directly aided 
in adapting as persons to the new demands made upon them. In 
addition, coaches provide feedback as to the progress of the dis
advantaged worker. 

Implementing the commitment means providing the means for 
upgrading the disadvantaged worker. There has to be a direction 
to mobility. It had better be upward, or it will likely be outward 
for the disadvantaged worker, on to the streets. Companies must 
begin to think seriously in terms of careers for their disadvantaged 
worker, rather than in terms of stop-gap, merely entry-level jobs. 
Characteristically, company expansion is impaired because of the 
failure to institute channels for the upward mobility of low-skilled 
workers. No adequate upgrading programs have been developed 
for them. This means that systems of manpower development are 
needed in companies, systems involving academic training, or skill 
training on the job, as well as extended orientation periods to 
acclimate the disadvantaged worker to company needs. 

Things to Come. 

I have purposely understated how JOBS NOW is involved in 
developing High Support provisions within companies. For ex
ample, I have not spoken of the process of feedback to the project, 
or of the fact that we require access to companies for our staff 
of Coaches and Job Program Developers ; or of the fact that we 
ask management to contact us before they fire one of our partic
ipants. Nor have I spoken of some other aspects of High Support. 

I wanted to look into the future. I wanted to see what will 
be happening to my brothers when programs like JOBS NOW 
are no more than records somehow inadequately kept on yellow 
pages badly bound. Each time that a company catches on to the 
ways of making the disadvantaged worker advantaged by creating 
a supportive system for him, the need for JOBS NOW dimin
ishes. This is good. A program trades its existence for the em
ployment success of culturally different people, and for the com
panies which benefit them, and which are benefitted by them. And 
this is good. 
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But this means that what poverty programs are doing now 
to make the venture of employing the hard-to-employ successful 
will someday be carried on exclusively by companies. This means 
that possibly young people who are overlooked because they do 
not have a high school diploma or because of the supposed im
morality will not have a second chance. I worry about this. I 
worry a lot about it. Employment systems in most companies 
will have to change. They can no longer exclude the disadvantaged. 
Because they have is one reason why the disadvantaged are dis
advantaged. Companies will develop their own job programs for 
the disadvantaged, their own orientation programs, their own train
ing, coaching, and upgrading systems for the disadvantaged, their 
own human relations training sessions for supervisors. When this 
happens, I would hope it is remembered that it is ultimately for 
the benefit of people that these systems were developed. 

And that they are disadvantaged people, much like those of 
whom James Agee wrote in a different age : 

"These are human beings, living in this world, innocent of such 
twistings as these which are taking place over their heads ; and 
they . . . (are) dwelt among, investigated, spied on, revered, 
and loved ; . . . and they are now being looked into by . . . 
others, who have picked up their living as casually as if it were 
a book, and who (are) actuated toward this reading by vari
ous possible reflexes of sympathy, curiosity, idleness, et cetera 
. . .  (only) remotely appropriate to the enormity of what they 
are doing." 
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INTRODUCTION 

A common employment paradox exists at so many companies 
across the nation. They suffer shortages of semi-skilled and skilled 
workers at the same time that they have available many unskilled 
workers capable of moving upward, but they do not relate this 
low-skill pool to the needs for middle-skill workers. 

Why do so few employers train and upgrade their low-skill 
workers to fill badly needed jobs ? The reasons are varied. Short
handed employers believe they cannot spare the time or staff to 
plan and conduct training and upgrading. They believe they can
not afford to take workers away from production long enough to 
be trained. They usually have no idea of what, or how, or even 
whom to teach for upgrading, nor can their supervisors help. Many 
employers regard the language differences of minority group work
ers as barriers to promotion since they cannot communicate effec
tively and many employers have negative attitudes regarding the 
abilities and ambitions of low-skill workers, attitudes often based 
upon contact with seemingly apathetic, indifferent workers who 
have resigned themselves to a lifetime of poverty. 

This paper reports on the development and initial application 
of several techniques to overcome such difficulties and to help em
ployers initiate planned upgrading of their low-skill employees. 

Feasibility Study. 

Recognizing the problem, a feasibility study was conducted in 
1966 in five New York City industries : plastics, hospitals, gro
ceries, restaurants, and electrical components. It was found in 
each of them large numbers of well-paying jobs going unfilled, 
and a surplus of unskilled, poorly paid workers, regarded as un
qualified, to fill them. Yet, no systematic efforts were being made 
to bridge the gap between low-level employees and higher level, 
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unfilled jobs, despite the fact that laoor bottlenecks were often 
hampering output and limiting potential expansion. Harried em
ployers acknowledged that systematic upgrading programs might 
reduce turnover but they were rarely able or willing to act on 
this belief. 

It was obvious, too, that a great many workers were working 
well below their potential ability and in desperate need of practical 
training assistance, but the new manpower development programs 
were all being directed at the problems of the unemployed, leav
ing unattended those already employed but locked in dead-end 
poverty-wage jobs. 

The feasibility study, which was funded by the City of New 
York, 1 sought to : 

a )  determine upgrading possibilities for low-skill, low-wage 
employees, 

b )  develop a tentative approach and set of techniques for train
ing and upgrading within the plant setting, and 

c)  begin operational testing of the initial concepts. 

We designed and began implementing an approach to which 
we gave the name "High Intensity Training." It stressed brief 
training, using certain simple techniques which were offered to 
employers without charge if they in turn provided the training 
time and made a commitment of promotion for those completing 
the training. In an initial trial during June of 1966, nine Black 
and Puerto Rican dishwashers in a major New York City medical 
center were upgraded after just 40 hours of training to food prep
aration positions in the dietary department (e.g., Assistant Salad 
Man, Assistant Baker, Counterman ) and were given a 10% in
crease in salary. 

It is worth noting that thereafter, several of these workers, newly 
motivated to seek greater responsibility and advancement, have 
been advanced to even higher jobs. For example, one dishwasher 
who was paid $65 per week, was upgraded after the training to 
$71 per week in a new "flying squad" job of filling in for absent 
workers in various food preparation skills. The training awakened 
hospital management to this man's potential, and about a year 

1 Project Advance, Breaking the Barriers of Occupational Isolation: A 
Report on Upgrading Low-Skill, Low-Wage Workers. Findings and Recom
mendations for the City of New York. SAI, July, 1966. 
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after the initial training he was advanced to a supervisory position 
in food management at $105 per week-two thirds more than he 
had been making as a dishwasher. 

Initial Prototype. 

The potential of the High Intensity Training ( HIT) approach, 
and its interest in methods of upgrading the working poor, led 
the Labor Department's Manpower Administration to finance a 
larger scale experimental and demonstration project in New York, 
starting in September, 1966. That project has found that HIT 
is a practical way of launching new efforts by employers to re
examine and start to make more effective use of their low-skill 
employees. 

In shaping this approach, we realized that it would have to 
meet a great variety of problems, and not just so-called skill train
ing, to be truly effective. We believed the low-skill worker has 
to be considered in the context of his total environment-at home, 
and in the community, as well as at work. We assessed the varied 
pressures which act upon him daily and which serve to deter or 
prevent him from reaching his potential. At the same time, we 
examined the environment upon which the worker depends for 
growth. In the community, this includes the availability of skill 
training and basic education, their relevance to his needs, the 
reality of advancement opportunities which they provide, and the 
worker's motivation to pursue such studies after a regular work 
day. In the organizational context, we considered the specific job 
which he holds, his wages and promotional opportunities, and ex
isting on-the-job training to which he is exposed. In addition, 
we investigated various industrial training techniques utilized since 
World War II. 

We strongly felt that a program had to take account of the 
economic, social and psychological needs of the low-skill worker 
and the technical needs of his employer. We therefore identified 
and tried to get at some very specific and fundamental problems 
which tend to confine the underemployed worker to his low status 
in society. Some of these problems include : 2 

• N. Goldberg and L. Kanuk, Upgrading Low-Skill Workers in the Plant 
Environment Through High Intensity Training, Vol. II, p. 2-2, SAl, NYC, 
August 31, 1967. 
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• On-the-job prejudice-which accrues to the minority group 
worker from his supervisors and from his "white" peers 
who seek a scapegoat to whom they can feel superior. 

• Off-the-job prejudice-which affects his opportunities to find 
jobs, better housing, credit and education. 

• The worker's own resignation, apathy and indifference, which 
result from repeated frustration, rejection, and exclusion, both 
socially and vocationally. 

• Functional illiteracy--often a key element in a personal his
tory of educational, economic and occupational failures. 

• The worker's basic distrust of management's reasons and ob
jectives in offering him "free" training. 

• Management's skepticism of the latent abilities and capabil
ities of minority group workers. 

• Management tends to have a "mental set" regarding the low
skill worker and perceives him as a slow learner who lacks 
the motivation required for upward mobility. 

• Management does not search within the organization for 
people to upgrade. 

• Any "commitment" of top management to training and up
grading the underemployed has often tended to dissipate into 
a "lip-service" activity. 

• Those responsible for training and upgrading tend to lack 
the sensitivity and technical expertise needed to train un
deremployed workers. 

• Many first-line supervisors have grown into their jobs with
out benefit of special orientation or education ; they often 
have little or no technical or human relations training. 

• In many cases, the difference in formal education between 
the first-line foremen and the low-skill workers are minimal 
( in fact, in the New York City study it was found that the 
low-skill worker had a slightly higher formal education ) ; 
thus, the foremen tend to feel threatened by alert low-skill 
workers and do not recommend them for higher positions. 

In the first twelve months of this demonstration project, nearly 
50 employers were persuaded to join in an upgrading effort, and 
over 1500 low-skill workers completed a HIT program and were 
upgraded to higher jobs at higher pay. 

Multi-City Prototypes 

Based on this experience, the Manpower Administration's dem
onstration program made a decision to broaden the geographic 
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focus. The techniques are being applied and refined in three dif
ferent cities, and in each a different type of organization as the 
catalytic and employer-assistant agent.3 

An attempt has been made in this step-by-step development 
to approach the problem in a systematic and logical manner. Many 
valuable outputs have been derived from three years of this ex
perimental and demonstration effort. In such a brief paper it is 
difficult to cover many of the findings, hence the reader may wish 
to refer to the full report.4 

The Approach 

The most direct and probably the best method of ra1smg the 
employment level of underdeveloped, low-skill workers is through 
employers. The employer, after all, is in a unique position to 
overcome the disadvantaged worker's reluctance to participate in 
training. He can make paid time available for the training. He 
can assure an immediate reward (preferably in the form of an 
upgraded position) upon completion of training. He can assure 
increases in wages based on completion of training. His super
visors can assist in making skill training relevant. Through the 
provision of various training nuances, he can substantially moti
vate the worker. Each of these were elements we stressed as man
datory for a sound program. 

\V e pointed out to employers some very practical incentives to 
induce them to cooperate in such upgrading training. We empha
sized that training low-level workers would help eliminate produc
tion bottlenecks, increase output, reduce waste and accidents, im
prove quality, and lower labor cost through better attendance and 
smaller turnover. V\Te stressed, not social values of aiding work
ers in dead-end jobs, but the potential of greater profit, from both 
increased production and lower costs. We could promise the em
ployer a more cohesive work force, better motivated to achieve com-

• In Baltimore, a non-profit organization with a board composed of members 
from business, academia, the community and municipal organizations was es
tablished. In Oeveland, a special project is operating in cooperation with the 
Office of the Mayor. In Newark, a special project is contracted to the Com
missioner of New Jersey, State Department of Labor and Industry and working 
with the State Employment Service. 

• Goldberg-Kanuk report, cited in footnote on page 219, may be ordered from 
the United States Department of Labor, Office of Special Manpower Programs. 
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pany objectives. We could promise him a cadre of workers trained 
in the specific requirements and functions of the job. We could 
provide him ( at no cost to his company) with a professionally 
developed training curriculum designed to fill his own organizational 
needs, and an industrial trainer to conduct this program. We could 
train one of his own employees to be a trainer for future company 
programs, thus enabling him to repeat the training process as often 
as his needs dictated. 

What has evolved from the experience thus far is a pragmatic 
training and upgrading "package" which has worked in varied set
tings and has often excited both employers and workers far be
yond their anticipation. The HIT program, while still evolving, 
includes the following significant features : 

e The employer must agree that the trainees are upgraded to 
better jobs, with a change in job title and at least an So/a 
to lOo/o increase upon completion of training. The new higher 
jobs are developed and identified before the program is under
taken. 

li An analysis is made of existing job structures in order to 
determine the technical skills for which training and upgrad
ing is needed. Where necessary and feasible, recommendations 
are made on methods of restructuring jobs to more fully sat
isfy the production needs of the organization and to provide 
new promotion opportunities for the underemployed worker. 

• Trainees are trained on company time. In those instances 
where training is given after the regular work shift, trainees 
receive overtime pay. 

e A full-time trainer is assigned to each participating organi
zation to design and implement the HIT program for the 
identified job skills. The trainer works with trainees, super
visors and management in the plant setting until completion 
of the program. Depending on the needs of the organization, 
more than one trainer may be assigned. 

o An employee of the participating company is trained to con
duct future training programs to provide on-going HIT pro
grams within the organization. In addition, other plant per
sonnel are called upon to instruct trainees during the program. 
This means that they, too, undergo instructor training. 
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• Upgrading programs are relatively short in duration 5 in or
der to maintain the trainees' interest and provide both man
agement and trainees with quickly achievable rewards. 

• The number of employees in any one program is kept small, 
usually at least 8, generally under 15,  both as an aid in 
instruction and as a level of initial commitment employers 
can accept. 

• Curricula are developed specifically to meet the particular 
manpower needs of the individual organization and consist 
of short, "high impact" courses salient to the needs of both 
the worker and his employer. 

• Programs are planned around the "total man" and take into 
consideration both his home and work environments. Pro
grams are directed to the development of both technical skills 
and human relations skills of the low-wage worker. 

• Outside trainers serve a catalytic function ; they help "un
freeze" the negative attitudes that management and super
visors frequently have towards low-skill workers. 

• Special efforts are made to build work-group cohesiveness 
and to motivate low-skill workers to seek added responsibility. 
Curriculum content is designed to raise the worker's level 
of aspiration ; to build the self-esteem, confidence and moti
vation necessary to encourage him to go beyond the job for 
which he is being trained. 

o Basic communication and self-awareness training are included 
in the program in order to facilitate the disadvantaged work
er's assimilation into the mainstream of society. 

In sum, for the low-skill worker this approach is designed to 
enable him to assume greater work responsibilities and thereby 
command a better position and higher wages. For the employer, 
it can help fill worker needs above the entry or bottom levels, 
and do so in a practical and systematic manner, thus helping to 
ease production bottlenecks, facilitate expansion, and generally im
prove performance. 

Each upgrading program ts divided into the following broad 
categories : 

1 )  General orientation on company objectives. 
2 )  Training on work skills required by the target job. 

• Most High Intensity Training programs are planned around a 40 hour 
module ; they may be reduced or extended, however, depending on specific 
program objectives. 
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3) Human relations training (working with peers, supervisors, 
management) .  

4 )  Self-development, including such topics as : 
• Where to go for assistance (legal, medical, housing, etc. ) .  
• Money Management (how to avoid liens, excess interest 

charges, etc. ) .  
• Schooling (continuing education, English language profi

ciency, advanced technical training, etc. ) .  

The skill training curriculum is based upon a realistic appraisal of 
the duties, responsibilities, and technical knowledge actually required 
by the target job. Our investigations found that most company 
training programs were based upon management's stated needs and 
sought to develop far greater skills than demanded for the actual 
job. Frequently, management had a totally unrealistic estimate of 
the requirements and the functions of the job. An outside trainer, 
focusing on what is actually done on a job, can provide a more objec
tive assessment of mandatory training needs, unhampered by a fixed 
management set. For this reason, a staff member spends about two 
weeks doing a detailed High Intensity Training Analysis in prepara
tion for curriculum design. In some cases, this has resulted in 
recommendations to management regarding a restructuring of tra
ditional job lines in order to more effectively utilize available 
manpower. 

In addition to the work-task training, curricula include courses 
which are designed to motivate the employee, to improve his life
style (with a concomitant carry-over in job efficiency ) ,  and to raise 
his level of aspiration. An intensive course in money management 
helps eliminate liens and garnishee problems, the traditional bane of 
many employers. 

We have found that inclusion of these supplemental objectives 
helps the program more effectively obtain and maintain the worker's 
interest, facilitates his learning and retention of technical matter, 
increases his ambition and desire to learn, and helps make him a 
more cooperative, goal-oriented employee. 

A very important facet of the upgrading has been the teaching of 
human relations skills to unskilled workers. Despite the need to 
improve communication and cooperation among workers and super
visors, this type of training has rarely been extended to workers 
at the lower levels of organizations, but has been largely confined, 
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if provided at all, to management development programs. Similarly, 
the training techniques, such as role-playing, conference leadership, 
simulation, gaming, ( previously reserved for management trainees) 
have been remarkably effective in reaching, in teaching, and in moti
vating the low-skill worker. 

During the course of each new training program, the trainer 
trains a company employee (often a low-skill trainee in the class) 
to be the company's trainer for successive training programs. Thus, 
the employer can readily develop his own in-house training capability, 
in the form of a professionally designed training curriculum and a 
trained company trainer. 
The Overall Effects of the Program 

From observations of more than 60 training programs, and from 
the interviews, comments and reports of trainees, their supervisors 
and employers, we believe that a High Intensity Training approach 
has proven to be an effective method for quickly upgrading unskilled 
workers at least one modest notch and can serve as an exceedingly 
pragmatic door-opener to broader upgrading training needs of low
skill workers and their employers. 

In order to obtain more considered empirical evidence with which 
to evaluate the impact of such efforts, analytical studies are being 
conducted in the three cities in which demonstration work is now 
in progress, to assess the effects of upgrading on organizations and 
on their employees.6 

The initial observations, however, have seen significant changes 
in the attitudes of disadvantaged workers who undertook training 
(workers who had previously held little hope of moving out of the 
lowest jobs in industry) .  These workers were shown that in as 
little as 40 hours of training, spread over just a few weeks, they 
could learn new skills, earn more money, and occupy more important 
jobs in their organizations. Their newfound belief in their own 
abilities to learn and grow occupationally has enabled them to assume 
a greater role in controlling their own destinies. 

Despite the fact that the program has not been in existence long 
enough to determine long-range effects, in the short range employers 
report that workers who have completed the High Intensity Train
ing program have become more productive, more responsible and 

• To be published in 1969. 
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more cooperative. In some instances, employers report an overall 
increase in productivity. Some employers have reported that absen
teeism, lateness and turnover have been considerably reduced in 
those departments where training took place. In some instances, a 
significant problem emerged : trainees had become more technically 
proficient and more human relations-oriented than their supervisors. 
To overcome this problem, we hold a series of supervisors' clinics 
to increase the skills of supervisors who "grew" into their jobs 
without the benefits of special orientation or training. 

The provision of an in-plant training capability, including a fully 
developed curriculum and a trained company trainer, has been a 
boon to employers. In one organization, the newly trained staff 
trainer began a class only two days after the High Intensity Train
ing program was completed. 

Some employers who willingly but skeptically undertook a High 
Intensity Training effort became converts to what they now call 
the most practical manpower program to which they have so far 
been exposed. Others have said that it is the first publicly-supported 
program to take a practical, "business-like" approach to solving 
their company's manpower needs. It is to this business-like approach 
that we attribute much of the success in achieving program objectives. 
Certainly, the private sector stands to benefit both directly and in
directly from the systematic development of the nation's underde
veloped "working poor"-those persons already employed, year 
'round, regarded by their employers as loyal and responsible, but 
not up to filling their higher-level needs. 

In summary, in attacking this problem of underemployment, 
attention was not directed to long-term objectives, nor on career 
ladders, but we have sought instead to design, test, and finally, 
apply a pragmatic technique for gaining immediate results in up
grading the working poor and "unfreezing" traditional attitudes 
and to change behavior of first-line foremen and management. In 
reviewing this, some future steps become apparent. 
The Next Step 

Over the past three years, the Manpower Administration has en
couraged this upgrading experiment. It would be fair to say that 
a comprehensive program has been developed which assists employers 
and equips many low-level workers to perform effectively at a some
what more responsible level. We feel that the techniques developed 
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to date have far-reaching implications. Four questions for future 
investigation are posed below : 

1 )  To what extent do we purposely seek the building of organiza
tional and technical capabilities in order to aid employers and 
to rapidly widen their upgrading activities ? To what extent do 
we involve industry associations and get them to provide upgrad
ing training support ? To what extent do we build this capability 
into government manpower agencies and how should we involve 
private training organizations ? 

2) Where do the techniques developed here fit into the shaping of 
a more rational national upgrading policy ? There are actually a 
variety of approaches in what is still a too limited arsenal of 
upgrading tools for workers below the managerial ranks. They 
vary from school tuition payment programs to in-house, company
sponsored courses, to off-the-job programs of preparation for 
higher positions. 

3) How do we use HIT as the base for something that is multi
step rather than one-step ? We are aware that the one upgrade 
step on which we have focused so far really is a step rather 
than an end objective. Thus far a "springboard" has been de
signed and implemented, and it is necessary to develop a variety 
of programs which would differentiate among different situations 
and continue to upgrade workers. 

4) Are some of the detailed techniques of HIT worth embodying 
in other programs geared to workers with limited formal educa
tion ? 

The above looks to the future of upgrading. We are now going 
in the direction in which we must be more concerned with how a 
man moves within alternatives of employment possibilities so that 
he has not only a job, but a job which interests him and which uses 
the potential he has. 



UNION-MANAGEMENT ADAPTATION TO 
NEEDS OF DISADVANTAGED NEW 

EMPLOYEES 
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Sixteen centuries ago, a Chinese philosopher wrote : 

"If you give a man a fish, he will have a single meal. 
If you teach him how to fish, he will eat all his life." 

This statement could serve as a formula for American man
power education and training. 

In the past few years, the United States, spurred by unprec
edented demands for manpower resources and demands for equal 
employment opportunities, has made enomous efforts-first, to link 
together those factors and to add still another force, the private 
sector. During 1967 and 1968, industry and government combined 
in a new program to meet the problem of the part of our popu
lation which is largely unskilled, illiterate or semi-literate, ghetto
housed and predominantly Black. The burden of this paper IS a 
description and analysis of a program for such disadvantaged new 
employees which forms a segment of this partnership. 

The National Alliance of Businessmen 

On January 23, 1968, President Johnson's Manpower Message 
to Congress contained this significant passage : 

"The question for this day is this : In an economy capable of 
sustaining high employment, how can we assure every Ameri
can, who is willing to work, the right to earn a living ?" 

In this message the President challenged American business 
to apply its talents and technology to a critical national problem, 
finding jobs for unemployed persons who come from the hard-core 
of our society. In the words of another day-"the unwept, un
honored and unsung." The National Alliance of Businessmen was 
formed as an answer to the President's challenge. It received its 
charter from the Manpower Address and accepted the responsi
bility for productive job-training and for the development of em
ployment opportunities. NAB's prime task was to encourage pri-
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vate companies to put 100,000 men and women on the job by 
June, 1969 and 500,000 by June, 1971.  The Alliance was also to 
find meaningful jobs for 200,000 needy youths during the sum
mer of 1968 to provide them with a work-experience that would 
lead them to return to school in the fall and on to other forms 
of education, training or permanent employment. This particular 
project was coordinated with mayors' youth councils throughout 
the country. 

This government-industry partnership provided a double advan
tage. The Government would draw on its informational resources 
to identify and locate the hard-core unemployed ; and industry 
would use its resources to prepare, plan and retain them in useful 
jobs. To underwrite the extraordinary costs of providing jobs, 
the Administration requested $350 million to support what Presi
dent Johnson called the JOBS program (Job Opportunities in the 
Business Sector) .  In fiscal 1968 over a hundred million dollars 
was to be allocated and in 1969, $244 million was asked. JOBS' 
major focus was on the recruiting, training, and counselling of this 
unemployed population-the extra effort which would pay off in 
industrial acceptance. 

In other words, NAB was to comb the ghettos of 50 major 

cities searching out people who have been written off as unemploy

able because they lack skills, experience, education and social ac
ceptance. Helping these disadvantaged people out of the ghettos 

and assimilating them into the American economy became indus

try's role. The Government shouldered the financial responsibility 

by reimbursing employers for the special, extra costs of support 

services-recruiting, training, and counselling. 

Reports show that a formerly unproductive man or woman 
can become productive. In fact, nine out of ten unskilled people 

have gone on to good jobs as a result of Government-sponsored 

on-the-job training. Private firms, through NAB , have already 

hired and trained such disadvantaged workers successfully. 

However, hiring and training are only part of the critical prob

lem in working with hard-core persons. Statistics have shown 

that job retention is the springboard to successful employment. 

Without education, skill, economic stability and experience in a 
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work situation, poor people are difficult to place in jobs and leave 
employment easily. 

Industry, thus, had to take other steps to overcome these handi
caps, make a man employable and help him keep his job. Con
fronted with these issues, NAB/JOBS, the Department of Labor 
and the AFL-CIO established a structure for a new kind of sup
port program which would benefit the needs of disadvantaged new 
employees. Such services were designed to assist a new employee 
through the trying probationary period. Further, acceptance of 
the new worker would require the understanding and good will 
of the employer and peer union members. Industrial relations has 
had no experience with attitudinal or behavioral change in such 
a program. Through the means of this new approach, the Gov
ernment was hoping to achieve a vital objective, the creation of 
a job retention pattern for hard-core unemployed persons. 

The "Buddy" System 

This new approach is really a mechanism to provide, in most 
cases, individual support for the new employee entering the imper
sonal atmosphere of the industrial complex. It is called the "Buddy 
System" and its underlying philosophy is a very simple concept
the identification of a peer, a union member in the plant, who 
would play a supportive role outside the regular union organiza
tion to assist industry, the new employee, the union and all the 
forces cooperating in the project to solve the problem of retention. 

The "Buddy" is a union worker who volunteers to become a 
liaison with the foreman, new worker, other peer workers, and 
the union steward during the new worker's probationary period 
of employment. During working hours the "Buddy" helps the new 
employee adjust to his job, learn the traditions which surround 
job-holding, and become acclimated to the eight-hour-a-day, five 
days-a-week industrial society. "Buddies," for example, would as
sist the hard-core new employee in : 

1 )  Adjusting to plant routine and job requirements ; 

2 )  Obtaining aid and assistance as needed from community 

health, welfare, recreational and educational facilities and 
resources ; 
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3) Establishing good working relationships with fellow employees 

and coping with problems which might arise ; 

4) Encouraging participation and involvement in union activity 
to insure his acceptance of his role as union member. 

Thus, the primary responsibilitity of the "Buddies" was in-plant, 
but support could and should take place beyond the gate and plant 
walls during this probationary period. 

This concept of a "Buddy" System, a program planned in the 
common interest of industry and new employees, was established 
in the form of a pilot project by Greenleigh Associates in July, 
1968. The Greenleigh mandate was "to develop, coordinate, and 
evaluate projects in five cities selected by mutual agreement among 
all parties concerned." 

The concerned parties were : The contractor and consul
tants ; the Department of Labor, National AFL-CIO, National 
Association of Businessmen and JOBS liaison ; training organiza
tion ; local union members and new employed persons from the 
disadvantaged sector. 

In addition, Greenleigh Associates was asked to provide tech
nical assistance in establishing the pilot projects in each selected 
city-Cleveland, Houston, Atlanta, Portland ( Oregon) , and Mil
waukee. Greenleigh was also to monitor and coordinate required 
training of the "Buddies" involved in the program. 

The establishment of such a system needed the maximum co
operation of all the areas and forces described. The selection of 
appropriate "Buddies" was also contingent upon union and indus
try agreement ; the "Buddy" was nominated by the local union, 
with concurrence by the local plant. To achieve such agreement, 
at least five criteria had to be met : 

1 )  Location of "Buddy" in plant, his accessibility to the newly
hired employee ; 

2 )  Relationship of "Buddy" to the production flow ; 

3 )  Background of the "Buddy" 

a. his understanding 

b. his sympathetic outlook 

c. his commitment to volunteerism 
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4) Personality of "Buddy" 

5 )  Status in the union and with fellow employees. 

Developing the Acceptance of Change 

A system, no matter how simple, does not work without the 
inclusion of certain key elements-orientation and training for the 
men who volunteer as "Buddies" and for the company officials. 
Orientation and training become the means for developing confi
dence among the "Buddies" and helping them to achieve a degree 
of awareness about working with disadvantaged persons who are 
newly-hired. If the new employee has had no experience with a 
work-situation, it has been recognized that without the specialized 
preparation of the "Buddy," the whole program could be diastrous. 

During the first few weeks on a new job, any new worker is 
easily discouraged. He may give up, not show up for work or even 
unknowingly cause the company to reject him as a potentially valu
able employee. These early failures hurt the disadvantaged worker 
more than others. He must communicate with a fellow-worker, 
but one who is familiar with skills needed to handle the emotional 
fears and needs of such workers. 

Training for the "Buddies" was conducted, for the most part, 
during excused time-off the job as a mark of recognition. It also 
provided financial and psychological commitment to the JOBS pro
gram on the part of participating employers. While Greenleigh 
had no direct training responsibility, it brought together the training 
organization and the "Buddies," monitored the training conducted 
and came up with a set of guidelines for subsequent programs. 

The training design was relatively untried since it related to a 
program which had never been done before. The sessions covered 
an intensive two-day presentation geared to the principal objective
training a group of workers who were previously unaware of what 
a "Buddy" is, to develop a change in attitude. These major points 
were covered in the training program : 

1 )  Role acceptance . 
2) Understanding the disadvantaged worker 
3 )  Ability to solve human relations problems 
4) Willingness to take action. 

To achieve these changes, the trainers used a number of psycho-
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dramatic methods such as role-playing, simulation and case discus
sion. Films on disadvantaged people, lectures and demonstrations 
helped the "Buddies" become aware of the problems of minority 
groups. The training concentrated on examining the behavior and 
attitude a disadvantaged individual would bring to the job and 
examining how the "Buddy" can successfully assist his teammate 
to overcome whatever job-related handicaps he may have. 

"Buddy" Profile 

The typical "Buddy" is in his late thirties, has been with his 
present employer for ten years, has been in a union for nine years, 
and is Black. His average age is 37.3 years. 

(There were 20 white Buddies-two were women. There were 
six women "Buddies" out of the total 87. ) 

There was an obvious selection factor favoring the Negro. The 
policy, it was believed, reflected the assumption that most disad
vantaged persons would be Black, and that a worker can help 
another as a "Buddy" if he is racially similar. 

Therefore, in many cases, "Buddies" turned out to be from the 
same racial, ethnic, social or economic backgrounds as their assigned 
workers. 

Conclusion 

The "Buddy" project resulted in 32 unions and 32 companies 
cooperating together to provide 87 trained volunteer "Buddies" in 
five cities. The project demonstrated that unions and industry 
committed to improvement in employment opportunity can organize 
successful job retention practices. The "Buddy" System was shown 
to be a breakthrough in industry recognition that while respectable 
jobs are important for the hard-core unemployed, helping him hold 
that job, achieving a toe-hold in the economic structure is equally 
as important-and this recognition with its attendant factors of 
acceptance and cooperation must be based on a partnership of all 
the forces involved. 

Case Study 

Vic Robers, the Buddy, is Negro. He is a semi-skilled worker 
in the Plant Receiving Department. He has had this job for four 
years. He is a high school graduate. After the training, the Com-
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pany assigned Vic his first New Worker-a 30 year old White, 
Paul arrived about noon. He took him around and introduced him 
of Equivalency. 

We interviewed both Vic and Paul. Vic's and Paul's versions 
of the first days are interesting to compare. Vic remembers that 
Paul arrived about noon. He took him around and introduced him 
to the other workers. In Paul's version, the Plant Manager just 
told him to walk around the warehouse and acquaint himself, and 
he did that. While Paul remembers this day as being somewhat 
on his own, he did volunteer that Vic was especially helpful, ex
plaining Union system. Everybody helped him, Paul recalls, but 
he only remembers Vic's name. 

Vic recalls that Paul pitched right in to help unload a truck. At 
the first break that afternoon, Vic went over to sit with Paul. When 
he called to Paul, who was walking over to the coffee counter, it 
seemed to Vic that Paul just walked a little faster than to slow 
down. Vic wondered if Paul had ever associaed with Negroes 
before. Off and on, that first day, Vic tried to open a conversation 
with Paul about sports, politics, but Paul didn't want to talk about 
those things. Vic remembers one subject that Paul seemed to be 
interested in-he was very much impressed that there was a union 
in the plant. Paul had formerly been a member of the UMW. 
Vic also told him about the company, overtime, and so on. 

On the second day, Paul was over an hour late. Vic talked to 
to him about it. Thereafter, Paul was on time, except for the fol
lowing Saturday, when he didn't show up at all. On Monday, he 
said he had overslept. Paul remembers this incident, but he didn't 
think he was this late. In order to catch a bus to get to work by 
seven, he has to get up in the morning at five. 

At lunch the second day, Vic noticed Paul didn't have anything 
to eat. He shared a sandwich. It also came out that Paul was 
behind in his rent. Vic loaned him $23. On the first payday, Paul 
paid back all that he had borrowed. This is Vic's story. The Plant 
Manager also seems to know about it. But Paul did not mention 
the loan in talking about his experiences in this job. 

By the third day, Vic felt Paul was beginning to warm up to 
him. But at lunch, he was pretty much alone. The old cliques 
formed at the lunch tables. The "Buddy" was the only one, at 



NEEDS OF DISADVANTAGED NEW EMPLOYEES 235 

first, who talked to him. The hardest thing about this was Paul's 
silence. 

At the break one day, Vic overheard one of the other Negroes 
on the dock call him a "White folks lover." Vic asked this man, 
"How would you like somebody talking to you that way ?" Later, 
Vic says the man apologized to him. 

To check on feeling about Paul among the other workers, the 
interviewer talked to one co-worker. This man, a Negro, put it this 
way : "I'd like to see him just like me-he has to work, too." He 
spoke of Paul favorably, noting that if Paul didn't know something, 
he would ask someone, and was quick to catch on. 

On Paul's third day on the job, he was unloading a truck by 
himself (this report is from Vic) . The other men had finished 
unloading the other truck at the dock, and were talking and generally 
"crabbing around" down at the other end. Vic walked up to them 
and said, "Why don't you help somebody ?" It was pretty obvious 
whom he meant. Jackson, the truck driver, said, "Is he in there 
by himself ?" The workers all went in and helped Paul unload. 
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Few topics in labor economics have aroused more interest than 
wage differentials between large geographic regions. In contrast, 
relatively little has been done on geographic wage differentials 
within smaller areas, such as metropolitan areas.2 Yet such differ
entials do exist and they are of interest for a variety of reasons, 
including their effect on the location of industry within metropolitan 
areas, their effect on the relative incomes of white and Negro workers, 
and their value in estimating the value of travel time to commuters. 

This paper reports on the spatial aspect of a larger study of 
the Chicago labor market in which my associates are George P. 
Shultz, Mary T. Hamilton, David P. Taylor, and Joseph C. Ullman.3 
The study covers firms in manufacturing, trade, finance, services, 
and transportation and public utilities in the Chicago-Northwestern 

' I  am indebted to Orley Ashenfelter, Mary T. Hamilton, George P. Shultz, 
and Joseph C. Ullman for helpful comments on an earlier draft of this paper. 

2 Among the few studies that do deal with spatial wage differentials in local 
markets are Martin Segal, Wages in the Metropolis ( Cambridge, Harvard 
University Press, 1960) ; William Goldner, "Spatial and Locational Aspects 
of Metropolitan Labor Markets," American Economic Review, Vol. 45 ( March, 
1955 ) ,  pp. 113-128, and Robert Evans, Jr., "Worker Quality and Wage Dis
persion : An Analysis of a Oerical Labor Market in Boston," IRRA Proceed
ings (December 28-29, 1961 ) ,  pp. 246-259. 

3 For reports on other aspects, see Joseph C. Ullman and David P. Taylor, 
"The Information System in Changing Labor Markets," IRRA Proceedings 
(December 28-29, 1965 ) ,  pp. 276-289 ; Albert Rees, "Information Network 
in Labor Markets," American Economic Review, Vol. 56 (May, 1966 ) ,  pp. 
559--566 ; Joseph C. Ullman, "Interfirm Differences in the Cost of Search for 
Clerical Workers," Journal of Business Vol. 41 (April, 1968 ) ,  pp. 153-165 ; 
and David P. Taylor, "Discrimination and Occupational Wage Differences in 
the Market for Unskilled Labor," Industrial and Labor Relations Review, Vol. 
21 (April, 1968) pp. 375-390. The study has been supported by a generous 
grant from the Ford Foundation. 
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Indiana Consolidated Area, an area including six counties in Illinois 
and two in Indiana. The basic data came from personnel records 
and interviews with personnel managers in a randomly selected 
sample of 74 establishments, and include individual observations 
on the wages and personal characteristics of almost four thousand 
workers in twelve occupations. The white collar occupations are 
accountant, tabulating machine operator, keypunch operator, and 
typist. The blue collar occupations are tool and die maker, main
tenance electrician, truck driver, punch press operator, fork lift 
trucker, janitor, janitress, and material handler. The data refer 
to June, 1963. 

Many of the results that follow are taken from single-equation 
multiple regression models fitted to observations on the individual 
workers in each of the twelve occupations. The dependent variable 
in these regressions, called "wages" for brevity, is average earnings 
per hour at work. This measure differs from stated hourly wages 
because it includes an adjustment for the value of paid vacations 
and holidays. We had hoped to adjust this dependent variable for 
the value of pension and insurance plans, but found it impossible 
to reduce these to a meaningful cents per hour equivalent. 

Wage Differences by Regions 

Our simplest way of looking at geographical wage patterns was 
to divide the metropolitan area into regions, and examine the wage 
differences between them. This method was used in ten of the 
twelve occupations ; for the two others an alternative method proved 
superior. The variable measuring region is a dummy variable tak
ing the value of one for all workers in an establishment if the 
establishment is located in the region in question. The coefficients 
measure the size of the wage difference between the given region 
and a base region, which usually consisted of the central business 
district (the Loop) and the near North S ide of the City of Chicago. 
This is the most compact region used, but contained many of our 
sample establishments, especially in trade, services, and light man
ufacturing. We originally identified several other regions, but were 
often unable to discover wage differences between them. In the 
final analysis only two regions besides the base region were gen
erally used, the South region and the North and West region. The 
South region includes the City of Chicago south of the base region 
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(the West and South sides) ,  the industrial suburbs of Cicero and 
Berwyn, the suburbs south of Chicago, and the Indiana portion 
of the Consolidated Area. It contains the largest concentrations 
of heavy industry in the Chicago area, including most of the basic 
steel manufacturing. The North and West region includes the far 
North Side of the City of Chicago and all of the Illinois suburbs 
except those already mentioned. 

Our measures of wage differences between these regions are 
not measures of gross differences. They are implicitly corrected for 
the effects of a number of other variables that enter into the re
gressions, including the age, sex, seniority, previous work experi
ence, education, and color of the individual workers and the broad 
industry classification of the establishment. In a few cases we have 
also controlled for the effects of establishment size and of the union
ization of the establishment. 

The analysis of wages by regions produced a consistent pattern 
for the blue collar occupations. The wages in the South region 
were above those in the base region in all seven of the blue collar 
occupations where this regional variable was used, and in six cases 
the effect was substantial (see Table 1 ) .  In these cases, the size 
of the differential ranged from 5 per cent to 18 per cent of the 
mean wage, and the values of the t statistic range from 3.4 to 10.64 
In one case, however, it was necessary to redefine the region to 
detect the high-wage portion. For maintenance electricians, the 
region includes only the Indiana portion of the Consolidated Area ; 
the rest of the South region has been combined with the base. The 
pattern does not extend to the white collar occupations, where 
wages in the South region were never significantly different from 
those in the base region. 

This pattern is similar to that discovered much earlier by 
George Seltzer in his study of collective bargaining by the United 

• The t statistic is the ratio of the coefficient to its standard error. For nor
mally distributed variables, a t value of 2.0 would be significant at the .05 level 
for samples of the size used here. Our individual variables are not normally 
distributed, since we have sampled establishments rather than individuals. This 
leads to some clustering of values, especially for the dependent variable, for 
individuals in the same establishment. Since we do not know of any test of 
significance for samples with these properties, we avoid making statements 
about statistical significance. We tend to regard as significant values of t 
substantially above 2 ;  the significance of those close to 2 is subject to question. 
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TABLE 1 

Coefficients and t Values of Dummy Variables for Regions • 

(coefficients in dollars per hour of work) 

North and West 
Occupation South Region Region 

Accountant -0.122 b -o.1ss · 
( 1.03) (2.00) 

Tab operator -0.089 b -o.092 • 
(1.47) (1.93) 

Material handler 0.026 -Q.235 . 
(0.97) (8.34) 

Janitor 0.119 0.046 
(3.58) (1.30) 

]ani tress 0.127 0.158 
(3.42) (3.24) 

Fork lift trucker 0.169 . -o.oo2 
(5.81 ) (0.06) 

Punch press operator 0.480 -o.169 
(10.61 ) ( 4.18) 

Truck driver -QJSO 
( 4.64) 

Maintenance electrician 0.359 r 0.246 
(5.37) ( 4.64) 

Tool and die maker 0.312d -o.027 
(6.34) (0.76) 

• Base region is the Loop and Near North Side except as noted. 
b Dummy variable for South region highly correlated with variables for 

trade and service industries. 
• South region included in base. 
• North and West region included in base. 
• Too few observations to use in this region. 
r The dummy variable for this occupation refers only to the Indiana por

tion of the Consolidated Area. 

Steelworkers." We ascribe the pattern to the presence in the South 
region of major concentrations of heavy industry, especially basic 
steel and petroleum refining in the Gary-South Chicago area and 
of other large manufacturing plants in the Clearing district and in 
Cicero. The presence of these high-wage industries could affect 
wages in other industries in either of two ways : One is through 
a "spillover" effect in collective bargaining ; by raising the aspira
tions and demands of unions in other establishments, and increas
ing the threat that nonunion establishments will be organized if 

• George Seltzer, "Pattern Bargaining and the United Steelworkers," 
Journal of Political Economy, Vol. 59 (August, 195 1 ) ,  pp. 319-331. 
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their wages are below those prevailing in the region. The second 
is through the operation of the labor market ; other establishments 
in the region may have to raise their hiring rates to secure enough 
well-qualified workers. 

Had our sample been large enough to permit a more detailed 
classification of industries, some of the effects we attribute to re
gion might have been captured by industry variables. Nevertheless, 
the results suggest that wage effects produced by clusters of heavy 
industry extend beyond the industries that give rise to them. 

The results for the North and West region are less consistent 
than those for the South region. In five cases, the dummy variable 
has a negative sign and a t value of 2 or more. Wages in these 
cases are from 2 to 10 per cent below those in the base region. 
In four more cases the variable has a negative sign, but wages do 
not differ significantly from those in the base region. In three 
cases, wages in the North and West region are above those of the 
base region ; in two of these the coefficient is between 7 and 8 per 
cent of the mean wage, and the t values are above 3. The pre
ponderance of evidence suggests that the North and West region 
is a low wage region. We ascribe this result to the lower ratio of 
employment to labor force in this region, which includes many 
predominantly residential areas. This increases the supply of labor 
relative to the local demand. 

The main results of this analysis by regions could be described 
in terms of a wage gradient which has its highest point in the 
southeast portion of the Chicago labor market area and falls off 
toward the northwest. This wage gradient may be one factor, 
though probably not the most important one, in the tendency for 
new industrial and research facilities to locate in the northern and 
western suburbs. 

In three of our twelve occupations, we had enough observations 
for nonwhites to run separate regressions for them. In two of the 
three occupations, janitors and fork lift truckers, locational aspects 
of wage differences were analyzed by using the same regional vari
ables used for all workers. The South region is again a high wage 
region in these nonwhite regressions, but the North and West re
gion also has higher wages than the base region. The wages of 
nonwhite janitors in the North and West region are 31 cents an 
hour above those in the base region ( t  value 5.0) , while for white 
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janitors there was no appreciable difference between these two re
gions. The North and West region lies furthest from the heavy 
concentrations of Negro population, and the results suggest the 
need for some wage premium to cover the time and cost of com
muting a long distance. This does not mean that given establish
ments paid more to nonwhite than to white janitors ; rather it sug
gests that in the North and West region it was those establishments 
whose wages were above average that employed the most nonwhites. 

Measures of Labor Supply in the Neighborhood 

As mentioned earlier, the division of the metropolitan area into 
regions was not always the most successful way of measuring spa
tial wage differentials. In the other cases, the measures that per
formed better were measures of the labor supply in the immediate 
neighborhood of the establishment. 

Such a measure was used for the two female clerical occupa
tions, keypunch operators and typists. The measure was a dummy 
variable taking the value of one if the ratio of employment to resi
dent labor force in the neighborhood was unity or greater. As 
one would expect, the dummy for nonresidential neighborhoods has 
a positive coefficient. The size of this coefficient was almost 12 
cents per hour at work in both clerical occupations, or between 
5 and 6 per cent of the mean wage. The t statistic was above 6 
for typists and above 4 for keypunch operators. This is much 
better than the performance in these occupations of the variables 
designating larger regions. 

The finding that employers in nonresidential neighborhoods 
must pay a premium for clerical labor is supported by other evi
dence in our study. The mean distance travelled to work is also 
lowest for these occupations. More than one-fourth of the female 
clerical workers travelled less than 20 blocks ( two and one-half 
miles) , which is larger than the corresponding fraction for any 
other occupation. Employers expressed in interviews a strong pref
erence for having female employees live near by, and this prefer
ence would be harder to exercise in nonresidential neighborhoods. 
For example, one employer told us : 

"Distance is the big cause of tardiness and turnover among 
female office workers. We want them to be able to walk to work." 
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Some establislunents had rigid hiring standards related to distance, 
especially for females. For example, one firm would not hire work
ers who travelled more than one hour one way, or who had to 
make more than two transfers on public transportation. 

One aspect of our results suggests that the variable for non
residential neighborhoods reflects more than distance. If we use 
instead a variable measuring for each clerical worker individually 
the natural logarithm of distance travelled, the results are consis
tent with those just reported (that is, the sign of distance is pos
itive) ,  but the distance variable is much less powerful. This sug
gests that clerical workers may dislike working in industrial 
neighborhoods even when they live near by, because of such fac
tors as dirt, odors, and personal safety. 

The second instance in which we used a measure of labor supply 
in the neighborhood was in the case of nonwhite material handlers. 
Here the variable used is the percentage of nonwhites in the pop
ulation of the neighborhood in which the establishment is located 
and in all contiguous neighborhoods. As expected, the variable 
has a negative sign. This expectation arises because employers 
do not regard white and nonwhite workers as perfect substitutes ; 
therefore a larger relative supply of nonwhites lowers the non
white wage. The coefficient is 44 hundredths of a cent per hour 
per percentage point of nonwhite population. In other words, in 
an area whose population was 40 per cent nonwhite, nonwhite 
material handlers would get almost 18 cents per hour less than 
in an area with no nonwhite population. This is despite the fact 
that the heaviest concentration of nonwhite population is in the 
region that in general has the highest wages. The results for this 
variable reinforce the results for the North and West region in 
the two other regressions for nonwhites mentioned previously. 
Nonwhites who travel into areas with l ittle nonwhite population 
tend to earn more than those in the same occupation who work 
where nonwhites live. However, we have no explanation of why 
the regional variables are more successful for nonwhite janitors 
and fork lift truckers, and the measure of labor supply in smaller 
areas is more successful in the case of nonwhite material handlers. 

Measures of Distance Travelled to Work 

For almost all workers, we knew the address of the work place 
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and the worker's home address. From these, we constructed a 
measure of distance travelled to work in city blocks (eight blocks 
to the mile ) .  VI/ e measure distance as the sum of North-South 
and East-West distances, rather than as airline distance, because 
the street pattern of the Chicago area is largely a rectangular grid, 
with few diagonal transportation routes. 

The regressions reported here in which the distance variable 
appears contain only variables that are measured for each worker 
individually. Our estimates of the effect of distance on wages are 
implicitly corrected for differences in age, seniority, education, color, 
sex, and experience. However, they are gross of the effects of 
industry, unionization, size of establishment, and of the measures 
of geographic wage differences discussed previously. They are there
fore an alternative way of looking at the effect of location on wages. 

Distance travelled to work was positively related to wages in 
eleven of the twelve occupations in the study ( the exception is 
material handlers ) ,  and in six of these occupations, the coefficient 
of distance had a t value greater than 2. In almost all cases, the 
most successful form of the distance variable was logarithmic, sug
gesting decreasing costs per mile in time and money as the dis
tance travelled increases. 

Since coefficients of logarithmic variables have little intuitive 
appeal, we translate our results by means of an assumed standard 
trip of ten miles each way, and the additional pay per eight hour 
day associated with a trip of this length (see Table 2 ) .  Such an 
estimate was made for the ten occupations in which we have the most 
confidence in the coefficient of the distance variable.6 The addi
tional earnings per day associated with a trip of ten miles range 
from a low of 38 cents for janitors to a high of $4.24 for ac
countants. As a percentage of the mean daily wage, they range 
from 2 to 14 per cent. 

The additional earnings associated with a long journey to work 
can be regarded as compensation for the direct cost of travel and 
for travel time. \Ve have estimated the direct cost of a twenty
mile round trip in the Chicago area in 1963 at $1 .00 and the aver-

• The t values of the coefficients underlying these estimates were above 2 
for all of these occupations except for typist, fork lift trucker, punch press 
operator, and truck driver, where the t values were in the range 1.4 to 1.9. 
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TABLE 2 

Additional Earnings Associated with A Distance to Work of Ten Miles 

Dollars Per Hour 
of Estimated 

Dollars per Per cent Travel Time • 

Eight-Hour of Mean (After Deducting 
Occupation Work Day Earnings Direct Costs) 

Typist 0.62 3.8 
ICeypunch operator 1.22 6.9 0.15 
Accountant 4.24 13.5 2.33 
Tab operator 1.73 7.9 0.53 
Janitor 0.38 • 2.0 
Fork lift trucker 0.98 4.6 b 
Punch press operator 1.25 6.0 0.18 
Truck driver 0.79 3.1 b 
Maintenance electrician 2.87 10.7 1.35 
Tool and die maker 1.38 4.3 0.27 

• Estimated travel time is 1.39 hours (round trip) .  
b Direct costs (estimated at $1.00 per day) exceed amount i n  first column. 
• Estimated from the coefficient of a linear distance variable. 

age travel time per twenty-mile round trip at 1 .4 hours per day.7 
In four of the ten occupations for which we estimated the daily 
earnings, the estimated direct costs exceeded the estimated addi
tional earnings. For the remaining six, the estimates suggest an 
implicit compensation for travel time. Expressed per hour of es
timated travel time, this ranged from 15  cents an hour in the case 
of key punch operators to a high of $2.33 an hour for accountants. 

There is no reason to expect all of the costs of travel to be 
reflected in differential wages. Such an expectation would make 
sense only if everyone lived at a central point from which they 
travelled outward to their work places, in the manner of peasants 
travelling to their fields from a rural village. I know of no large 
city of which this is true. Where places of residence are disbursed 
over space and places of employment are less widely disbursed, 
much of the cost of travel will be reflected in lower costs of hous-

7 These estimates are based on the distribution of workers in the Consoli
dated Area by means of transportation to work given in the 1960 Census of 
Population, on the average door-to-door speed per airline mile of commuter 
travel in the Chicago area in 1956 by line-haul mode as given by the Chicago 
Area Transportation Study, on transit fares in effect in Chicago in 1963, 
and on estimated costs of commuting in private automobiles reported in D. S. 
Berry, G. W. Blomme, P. W. Shuldiner, and ]. H. Jones, The Technology 
of Urban Transportation (Evanston : Northwestern University Press, 1%3) ,  
p .  18. Our estimates do not allow for the tendency of commuters i n  higher 
paid occupations to use more costly modes of travel. 
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ing (or in superior housing and living conditions for equal cost) 
as the length of the journey to work increases. For this reason, 
the estimates of additional earnings per hour of travel time arising 
from our study need not be regarded as unreasonably low. 

I have been careful not to state that the higher earnings asso
ciated with a long journey to work result from the journey. In 
principle, we could be observing a reverse line of causation, in which 
those people who have high earnings choose to live in the more 
distant and more desirable locations. We would then be estimating 
something akin to an income elasticity of demand for suburban 
living. However, there are several reasons for considering this line 
of causation less plausible than the alternative one : namely that 
establishments find it necessary to offer higher wages when, be
cause of their large size or inaccessible location, they must attract 
at least some of their work force from distant areas. One reason 
for this conclusion is that in the regressions for clerical workers 
the variable for nonresidential neighborhoods is more powerful than 
the distance variable, although the latter is measured for individuals 
and the former is not. If the line of causation ran from earnings 
to location, one would expect to see some increase in distance 
travelled associated with income differences within establishments 
as well as with differences between them ; this would lead one to 
expect the individual variable to be more powerful. 

The second reason for believing that causation runs primarily 
from locational factors to wage differences arises from a comparison 
of our estimate of the value of commuting time to accountants with 
an independent estimate of the value of commuting time in the 
Chicago area by Thomas E. Lisco. 8 Lisco estimates the value of 
commuting time for a population with roughly the same income 
as our accountants at $2.57 to $2.67 an hour, which is similar to 
our figure for accountants of $2.33. However, Lisco's estimate can
not reflect the income elasticity of demand for desirable location, 
since all of the people he observed lived in the same small area, 
and his estimate is based on differences in their choice of mode 
of travel. 

8 Thomas E. Lisco, "The Value of Commuters Transportation Time : A 
Study in Urban Transportation," unpublished doctoral dissertation, University 
of Chicago, 1967. 
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Concluding Remarks 

We have studied an area of eight counties with a 1960 pop
ulation of almost seven million and a labor force of almost three 
million. In one sense, this area is a single labor market, because 
it is linked together by commutation flows and by some area-wide 
collective bargaining agreements. However, it would be foolish to 
regard the area as a single labor market without taking explicit 
account of the presence of geographic submarkets within it. Our 
work shows a number of different kinds of submarkets, marked 
by wage differences related to patterns of residential and non
residential areas, concentrations of particular kinds of industry, 
and concentrations of nonwhite population. These submarkets are 
not the same from one occupational grouping to another. The wage 
contours observed in the blue collar occupations do not extend to 
white collar occupations, and the submarkets for female clerical 
workers are much more localized than those for male workers. 

Similar submarkets could no doubt be detected in other large 
metropolitan areas. However, we do not know to what extent 
the patterns of other areas would resemble those in Chicago. 

Spatial wage differentials are but one of the many kinds of 
wage differentials within occupations in a metropolitan labor mar
ket. We have developed measures of several others, and some 
elude measurement. We are led to view wage determination pro
cess as highly complex, involving many and diverse factors. Yet 
we should not equate complexity with irrationality. Complex as 
the process is, it is nevertheless produced primarily by workers, 
employers, and unions pursuing relevant objectives by intelligent 
means. 



CHANGING EMPLOYER POLICIES IN A LARGE 
URBAN LABOR MARKET 

I ntroductio1l 

MARGARET THAL-LARSEN 

University of California, Berkeley 

Studies of big city labor markets may describe only certain of their 
specific characteristics. Or the investigator may attempt to see these 
markets whole, searching for the mutual relations of their various 
parts. The latter alternative was selected by the Institute of Industrial 
Relations when it developed a five-year research program to study the 
San Francisco Bay labor market. One phase of this study focussed 
exclusively on employer policies, practices and opinions, obtained by 
means of lengthy interviews with the representatives of a randomly 
selected sample of 309 large Bay Area establishments. 

It would be informative to describe the methodology of our sample 
selection and the broad range of labor market policies and practices 
reflected in our interview schedules. But not even in this age of 
miniaturization would an attempt to compress into three thousand 
words the data gathered in more than one thousand hours of inter
viewing appear a wise use of the allotted words. 

We, therefore, have selected a single theme that runs through 
sufficient of our data to demonstrate the latter's scope. Also, it is, 
itself, expressed with enough coherence in our findings that we may 
draw a few conclusions concerning one species of change in our big 
city labor markets. This theme is the increasing importance of the 
white-collar worker and the accommodation of employer policies and 
practices to this fact. 

Bay Area Employment 

Our initial inquiries sought various data that would enable us to 
evaluate the employment experience represented by the large em
ployers included in our sample against recent trends of total employ
ment in the Bay Area. 

Certain characteristics of Bay Area employment have particular 
implications for white-collar workers. First, is the industrial mix. 
Relatively more prominent in this area than nationwide are those 

248 
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industries that are comparatively heavy users of professional, technical, 
clerical and sales personnel. Second, the area's manufacturing is 
disproportionately comprised of industries with higher than average 
ratios of nonproduction workers. Further, the area's growth in recent 
as in earlier years has exceeded the nation's, particularly in the very 
industries making outsized demands on the white-collar labor force : 
the aerospace complex with its insatiable need for scientists, engineers 
and technicians ; utilities, finance, insurance, retail trade and govern
ment, all vigorous recruiters of white-collar workers ; and those sectors 
of the services industries that exceed the usual requirements for 
highly specialized professional personnel. 

Our respondents reflected the general Bay Area experience. Two
thirds of the survey establishments had increased in employment 
since 1960. Industries with larger than average numbers of establish
ments in which employment was expanding were again the ones 
making disproportionate demands on the white-collar force. 

When we asked if these establishments had experienced significant 
changes in the relative importance of certain occupations in their 
work force, one-third answered affirmatively. A third of these occupa
tional changes involved professional and technical workers and vir
tually all such changes acted to increase their employment. Clerical 
workers accounted for 1 5  per cent of these changes but only one
quarter represented increased employment. More usual were shifts 
from one clerical occupation to another. Managerial and sales classifi
cations accounted for a fifth of all changes in the occupational composi
tion of the survey establishments and here, gains outweighed losses. 

We found, therefore, both relative increases in the total employ
ment of various industries that have long drawn disproportionately 
on white-collar workers, and occupational changes within individual 
establishments augmenting the proportions of white-collar workers 
to the total employed. There was no mistaking the origins of many 
of the policies later described. Employers were reacting to the neces
sity of upgrading from an already high base of hard-to-fill jobs the 
occupational composition of their staffs, notwithstanding the rigors 
of a tight market for the needed skills. 

Location of Employment 

Employer responses related to recent industrial decentralization 
reflected trends that have been apparent nationwide and especially in 
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the Bay Area since the early fifties. The greater part of postwar 
employment expansion has occurred outside the central cities and the 
older industrial areas have lost ground relatively to outlying sections. 
Our data suggest that few centrally located establishments have moved 
bodily to the suburbs. Rather, new enterprises and branches of estab
lished local firms have been filling open space beyond the central cities. 

This development is often described in terms of its negative effects 
on opportunities for blue-collar and potential blue-collar workers in 
cities where the majority of nonwhite workers are concentrated. But 
we are focussing on the white-collar worker and we must regard the 
other side of this coin. The decentralization of manufacturing to 
areas attracting these workers has as surely brought needed occupa
tional categories into these localities for jobs in this and other indus
tries as it has created difficulties of access to rapidly increasing sources 
of job openings for racial minorities in the central cities. 

Use of Supplementary Workers 

We inquired concerning practices permitting the flexibility of 
staff needed to meet fluctuating workloads and odd-hour work and 
found "regular" part-time workers a largely white-collar phenomenon. 
As elsewhere, the computer was changing labor requirements. The 
bank that processed its transactions after regular hours provided 
odd-hour shifts for students and short-hour jobs for housewives who 
could now man the tellers' stations. 

But, while half the survey employers hired "regular" part-time 
workers, three-fourths used the services of temporary staff agencies. 
These latter have responded both to requirements for supplementary 
sources of labor and to needs for a mechanism to match emergency 
requirements and the services of those available for temporary jobs. 
Such "mechanisms" are manifestly of value in the white-collar world. 
Provision of orderly work scheduling and referral services to workers 
not desiring full-time employment, according to our respondents, has 
created a pool of screened and trained workers to tap in emergencies. 
Predominating as the reasons given for the increasing use of staff 
agency workers were not the economy and convenience of agency 
payrolling, but the quality of the workers available and the speed with 
which they could be obtained. Almost all the jobs our respondents 
filled with agency workers were clerical and, usually, in higher level 
classifications than those held by regular part-time workers. 
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Labor Turnover 

Our respondents considered labor turnover largely a white-collar 
problem. About half thought clerical quit rates above the establish
ment's general average. An additional 17 per cent so categorized the 
quits of professional and technical workers. 

Although employers usually related blue-collar quits to working 
conditions, they overwhelmingly attributed the separations of white
collar staff to the kinds of workers employed and to their attitudes. 
They viewed heavy separations among professional and technical 
workers as primarily a response to abundant alternative job oppor
tunities, personal reasons as chiefly responsible for the high quits of 
clerical workers, and desires for a better job, for salesworkers. 

Industrial Relations 

The Bay Area has long been one of the most strongly unionized 
metropolitan areas in the country so it was no surprise that more than 
three-quarters of the survey establishments were covered by collective 
bargaining agreements. In nearly half of them 80 per cent or more of 
all employees were covered. Nonetheless, we found that the unioniza
tion of white-collar workers has made no great progress in recent 
years. As one example, the Office and Professional Employees Inter
national Union was represented in but 7 per cent of all establishments 
included in the survey. 

We searched for developments that might presage the coming of 
collective bargaining to activities and occupations where it is now rare. 
That 15 per cent of the establishments having no collective bargaining 
agreements indicated union representation of some of their employees 
without formal recognition may have this significance-particularly 
with respect to teachers and federal employees. And possibly we 
found another such augury. Almost 20 per cent of the uncovered 
establishments mentioned that wage demands were being made by 
employee associations other than unions--such as the State Employees 
Association, the California Teachers Association, and local firemen's 
and policemen's groups. 

Recru·itment Practices 

We found a majority of employers encountering difficulties in 
obtaining needed workers within a reasonable length of time. These 
were usually professional and technical workers although clerical help 
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was also scarce. Intensified effort to fill job vacancies in these occupa
tions most often amounted to the use of additional recruitment chan
nels. Almost as often, the area of recruitment was extended. Less 
frequently, wage offers were raised. Other efforts were sometimes 
made including reducing educational requirements, recruiting at a 
lower skill level, or offering part-time work. 

In relation to the recruitment of white-collar workers, respondents' 
replies supported their comments that screening for job-related qualifi
cations, whether by themselves or others, increased steeply in impor
tance with the job's responsibility. Primary channels for obtaining 
professional and technical workers were private employment agencies, 
direct hiring, and advertising. Almost the only channel for managerial 
personnel was from within, although this route was followed at a 
distance by direct hiring and private agencies. Clerical workers were 
most frequently obtained from private employment agencies, followed 
by direct hiring and the public employment service. Direct hiring 
was the most frequent recruitment channel for sales workers followed 
by promotion from within and private employment agencies. 

Selection Practices 

Our data on selection exhibit interesting interrelationships among 
various employer policies. There appears to be a tendency for estab
lishments offering higher than average wage rates to white-collar 
workers to require higher qualifications of their workers than do 
other employers in the same industries. Higher entry standards, also, 
seem linked with formal on-the-job training programs and strong 
promotion-from-within policies. 

As to changes in employer practices, the survey data suggest that 
the majority of respondents has modified selection standards with a 
view to increasing the potential supply of white-collar workers by 
removing barriers to the employment of minority group job seekers 
in these occupations. About half the survey establishments were 
willing to evaluate the police records of potential new hires, even in 
professional and technical occupations. Also, almost a fifth had con
sidered modifying or eliminating their testing programs to encourage 
hiring members of culturally disadvantaged groups. More than two
thirds of the respondents were making special efforts to hire workers 
from special groups-mainly racial minorities. 
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Promotion Practices 

Promotion from within may be characterized immediately as the 
most enthusiastically described and ubiquitously held tenet of Bay 
Area employer policy. The presence of this policy was, in fact, stated 
as the prime reason, particularly with respect to white-collar workers, 
for many of the establishments' recruitment, selection, and training 
policies, and the existence of the practice was regarded as evidence 
that these latter were being applied successfully. 

Wage Adjustment 

Our data show clearly that general wage and salary increases. 
often at annual intervals, have come to be taken for granted in the 
Bay Area, as elsewhere. However, except in government, they are 
not as "general" as may be supposed. \Vhile about 90 per cent of 
the survey establishments indicated they granted general wage and 
salary increases, it was only rarely in private employment that the 
increase applied to all employees. In fact, the majority of such 
increases was given to one or more groups of union (and generally 
blue-collar) employees. 

Unionism would probably be stronger among white-collar workers 
than it is if increases negotiated by collective bargaining agreements 
were not followed shortly thereafter (or even given prior to such 
increases ) by comparable wage adjustments for white-collar workers. 
But many were the embellishments added to what were essentially 
general wage increases when such adjustments were made for white
collar workers. The effort was real to ensure that this pro forma raise 
retained at least some characteristics of an individual determination 
of wages. The annual increase might be withheld in an infinitesimal 
number of cases on the grounds that performance had not warranted 
a raise. It might be coupled with merit increases resulting in larger 
adjustments for some employees than for others, or granted at the 
employee's anniversary date and thus associated with both merit and 
longevity of employment. 

Training 

Industry's contribution towards enhancing the nation's store of 
industrial skills is recognized. Our data indicate that an equivalent 
contribution is made in enhancing the employability of various groups 
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for white-collar employment and then by providing these workers with 
refresher-type and upgrading training. In fact, at the upper skill 
levels, employer-supported training is a costly and important fringe 
benefit of white-collar employment. 

Indicative of the survey employers' concern with the broader 
educational patterns of their communities as well as with training their 
own employees was the fact that a majority were working with edu
cators at various levels, and civil rights and other groups-frequently 
to improve the quality of basic education which is so closely related 
to the ability to acquire and hold white-collar employment. Some 
reported curriculum and other changes they regarded as helpful but 
others complained of communications difficulties in conveying their 
problems to educators. 

Technological Change 

Two types of data concerning technological change were gathered 
from our respondents. First, was information respecting changes in 
the net employment levels of the survey establishments or in their 
internal occupational distribution. Second, were descriptions of specific 
instances of significant technological or procedural change whose 
resultant impact on the employment of a specific unit within the estab
lishment could be isolated. 

Information gathered concerning general employment trends and 
changes in occupational distribution appears to corroborate the com
mon judgment that the increasing complexity of society and the 
advancing mechanization of industrial and office tasks has favored 
workers at higher skill levels and in white-collar occupations. 

Our data regarding specific technological changes indicate that 
plant modernization may pose no great threat to white-collar employ
ment or even to total employment levels in the near future. By far 
the larger number of establishments in the survey introduced new 
equipment in the 1960-1966 period. And the largest number showed 
increases in their total employment in the same period and often 
occupational changes favorably affecting workers at higher skill levels. 
But our data describing individual instances of technological change 
do link an upgrading of skill levels to decreased employment in the 
affected units. One can speculate that such linkages often reflect a 
substitution of white-collar for blue-collar jobs and conversions of 
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tasks performed by lower level white-collar workers to tasks for 
workers in higher classifications. This would appear a valid inference 
as diminished new hires of inexperienced and less skilled workers 
following technological change were frequently reported by the survey 
employers. 

Employment Projections 

We sought to determine what resources of information and what 
potential of cooperation exists in the employer community that can 
be utilized to create more effective channels for the communication 
of labor market information than we now possess. We had earlier 
found that the large majority of survey employers needed such in
formation in their own operations and that a substantial proportion 
of them wished for better means of expressing their views to school 
and other officials. A majority of the respondents expressed a willing
ness to participate in regularly held industry-wide conferences to 
discuss manpower trends by occupation for their respective industries. 
A majority, also, was willing to submit estimates regularly of their 
future employment so long as the confidentiality of the data was 
preserved. 

Conclusions 

What are our conclusions now that we have pursued our single 
theme to the end ? We believe our data confirm that in this period 
of strong economic demand, social and technological changes are 
expanding needs for workers in professional, technical, managerial, 
and higher level clerical and sales occupations to proportions that 
cannot readily be met. 

Employers, oriented towards maximizing production or profits or 
both, are increasingly concerned with attracting, developing, and 
retaining the types and calibre of workers needed. These workers, 
in turn, aspire to job satisfactions more likely won by means they 
find congenial if gained through voluntary actions of employers than 
by the pressures of collective bargaining. Hence, employers lay more 
than usual stress on working and living conditions and on training 
and promotional opportunities in their policies related to white-collar 
workers. In exchange, employers have retained more flexibility in 
their selection and wage policies relating to these workers than in 
those involving blue-collar employees. 
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Problems presented by both the employed and unemployed who 
do not fit the mold of hard-to-fill white-collar jobs require employers 
to make many adjustments in their policies. Workers who cannot 
work full-time or permanently are accommodated with part-time em
ployment or utilized through the intermediacy of temporary staff 
agencies. The necessity of locating qualified and often highly special
ized workers and of screening them successfully is reflected in the use 
of private employment agencies and in the capabilities of company per
sonnel offices. Employers have often found the public employment 
service, with its inadequate resources, unable both to serve social 
purposes they recognize as desirable and to provide the quality of 
placement service they believe essential at higher occupational levels. 
Training efforts, formal and informal, are the order of the day. In fact 
employer concern, both with the attitudes and the educational prepara
tion of entrant workers, is pushing many into active participation in 
efforts to upgrade basic education and to make training more respon
sive to the needs of a modern technological economy. 

Making such policy adjustments is the more difficult and the more 
essential when the employees or work applicants are members of 
culturally disadvantaged groups or racial minorities. But our data 
show strong evidence that the substantial majority of large employers 
included in our survey perceive both the social justice and the eco
nomic advantage of transmuting a labor supply that is available-but 
often is ill-matched to necessary job requirements-into a work force 
capable of performing satisfactorily in what we will again term the 
jobs of the future. 



MANPOWER PROGRAMS FOR GHETTO 
LABOR MARKETS* 

PETER B. DoERINGER 

Harvard University 

In the absence of a body of literature corresponding to the urban 
labor market studies of the 1940's and 1950's, information on ghetto 
labor markets must be assembled from a variety of sources : analyses 
of unemployment and income, sociological studies of low income 
neighborhoods, and so forth. While the data from these sources are 
not entirely consistent, they do support a number of generalizations 
concerning the labor market experience of the disadvantaged : 

1. Low income urban neighborhoods are characterized by high 
unemployment, low wages, involuntary part time employment, 
and below average labor force participation rates among adult 
males. 

2. Employment patterns, especially of non-whites, are skewed 
towards low-skilled occupations which offer poor earnings 
potential and which are most vulnerable to adverse economic 
conditions. 

3. Many of the disparities between whites and non-whites with 
respect to income and employment can be explained by differ
ences in formal educational levels and in the relationship of 
residence to work place. 

4. The effectiveness of expansionary economic policies in improv
ing the employment and earnings of the disadvantaged, espe
cially among non-whites, lends support to the queue theory of 
the labor market. 

Apart from the queue theory, little is known about the dynamics 
of the ghetto labor market and the precise ways in which ghetto em
ployment patterns are affected by changes in the level of aggregate 
demand or by manpower programs. In recent years, however, urban 

* This paper is based largely upon materials developed as part of a research 
project on manpower programs and manpower policy in Boston, Massachusetts. 
This project is sponsored by the United States Department of Labor under 
the authority of Title I of the Manpower Development and Training Act of 
1962, as amended. Points of view or opinions stated do not necessarily repre
sent the official position or policy of the Department of Labor. 
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manpower programs have been directed primarily towards overcom
ing three perceived sources of labor market disadvantage : ( 1 )  defi
ciencies in labor market information, ( 2 )  inadequate levels of pro
ductivity, and ( 3 )  poor work habits. 

Labor Market Information in the Ghetto 

There are persuasive a priori arguments for believing that infor
mation systems in the ghetto labor market operate less satisfactorily 
than those in the urban labor market as a whole. Numerous studies 
have demonstrated the importance of friends and relatives as a source 
of employment information, especially for low skilled jobs. In the 
ghetto, lower employment rates and skewed employment patterns 
tend to limit the quantity and quality of job information available 
to such a system, while increasing the demands placed upon it. 

Education and Training 

Since the simple queue theory maintains that the competitive 
ranking of workers is determined largely by productivity, customary 
components of urban manpower programs are education, training, 
and sheltered work experience. The queue theory also suggests that 
an expanding economy will encourage employers to amend hiring 
standards, and to substitute on-the-job training for deficiencies in 
formal education, but government sponsored training and work ex
perience programs attempt to accelerate this upgrading process. 

Poor Work Habits 

While low levels of education and training can limit productivity, 
and do affect the attractiveness of workers to prospective employers, 
unreliability on the job, rather than lack of skill, appears to be a more 
serious cause of ghetto unemployment. In Boston, for example, a 
vast majority of the unemployed adults seeking assistance from 
ABCD, Boston's community action agency, had been employed in 
the recent past.1 This ability to obtain employment is also confirmed 
by ABCD's referral experience. With the exception of persons with 
specific employment handicaps, or those in need of part time work, 
ABCD was able to locate a substantial number of employment op-

1 Much of the data reported herein has been gathered from the records of 
ABCD. The ABCD client population is drawn primarily from unemployed 
workers in Boston's low income neighborhoods. 
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portunities for which the ghetto labor force was qualified without 
additional training. Between September, 1966, and April, 1967, for 
example, over 15,000 referrals were made. Almost 70% of the per
sons referred to work were offered jobs, but 45 7o of these offers were 
rejected. 

Of those actually placed, however, less than half remained on the 
job for at least one month. Discussions with employers, follow-up 
surveys, and conversations with ghetto workers indicate that a high 
proportion of these terminations were voluntary. 

Several correlates of turnover are readily identifiable. Cross 
classifying the termination rates of ABCD placements by age and 
wage rates shows that adults tend to be more stable than younger 
workers, and that tenure tends to be longer on better paying jobs, 
as can be seen from Table 1. These findings are consistent with 

Age 

25 years and under 

26 years and older 

TABLE 1 

Termination Rates Among 
ABCD Placements, September, 1967 :  

by Age and Wage Rate 
( N  = 115)  

Wage Rate 

$1.75 per hour or less $1.76 per hour or more 

66.7% 34.6% 

40.0% 33.3% 

Source : Computed from "Why They Stay or Quit," ABCD unpublished 
memorandum. Employment status was determined 5-14 weeks after placement. 

other surveys of labor mobility and are customarily explained by 
factors such as the financial responsibilities and greater job security 
associated with age, and by the relationship between wage rates and 
job satisfaction. 

To test somewhat further the dimensions of the turnover prob
lem, a multi-variate model was developed for analyzing the work 
histories of ABCD applicants. In the absence of an ideal measure 
of turnover, the dependent variable employed in the model is length 
of tenure on previous job. 

The independent variables are : ( 1 )  Wage rate of previous job, 
(2) Age, (3)  Years of education, (4) Sex, (5 )  Race, (6) Marital 
status, and (7) Birthplace. The general model is specified as follows : 



N 
8 

TABLE 2 

Weeks of Tenure on Previous Job-ABCD Work History Sample September 1967-April 1968 
....... 
2: 

( t value in parentheses)  t:;j c rn 
T w A E s N M B d. f. {{" .., � ..... 

Equation 1 > t"' 
Pooled Sample ::0 

Estimated Coefficient 72.64 4.83 -1.23***' .34 -7.34* .64 3.34 1.22 309' . 1 955**'*' 
t<l t"' 

(6.08) ( 1.57) ( 7.49) ( .47) ( 1 .82) ( .15) ( .82) ( 1.32) 
> 
.., ..... 0 

Equation 2 z 
Young Workers (16--25 ) rn 

::0 
Estimated Coefficient 54.01 -2.98 -.86** 1 .56** -3.15 -7.59* Z.68 2.14*** 1 78 . 1030 t<l rn 

(2.34) ( .78) (2.23) (2.14) ( .93 ) ( 1 .73) (.54) (2.35 ) t<l > � 
Equation 3 

(") � 
Adult Workers (26--68) > 

Estimated Coefficient 74.98 10.43*'* -1 .06*** -1.19 -12.71 ** 14.14** 1.89 1.45 157 .1310** 
rn rn 0 

( 4.21 ) (2.33 ) ( 3.61 ) ( 1.00) ( 1 .98) (2.09) ( .31 ) ( .09) (") ..... > 
1 Computer program capacity required reduction in sample size. .., ..... 

* significant at 10% level. 0 
** significant at So/o level. z 

*** significant at 1 o/o level. 
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T = a + b1 W + b2A + b3E + b4S + b;;N + b6M + b7 B + u 
where 

T = \Veeks employed on previous job2 
W = Hourly wage rate of previous job 
A =  Last two digits of year of birth (beginning with 1900) 
E = Years of education 
S = Dummy variable for males 
N = Dummy variable for non-whites 
M = Dummy variable for married 
B = Place of birth3 

The model was applied to a random sample of ABCD's clients 
during the period September 1967-April, 1968, for whom work his
tory data were available. The results of this analysis are shown in 
Table 2. Equation 1 pertains to the entire sample, equations 2 and 3 
to the data grouped by age. \Vhile the model has low explanatory 
power, and is least satisfactory in explaining job tenure among 
young workers, several variables are significant. 

In all three equations, age has a distinct influence upon job tenure. 
Since the marital status variable is insignificant in all equations, it 
would appear that other factors associated with age, such as increas
ing labor market experience, greater job security, pension rights, and 
so forth, outweigh the financial responsibilities of marriage as factors 
in determining employment stability. 

Sex is significant only in equations 1 and 3. Surprisingly, adult 
females can be expected to have longer job tenure than males. This 
contradicts the view that females generally have a weaker labor force 
attachment than males, and probably reflects the importance of the 
earnings of the female work force in low income areas. For young 
workers, however, differences in sex do not influence job tenure, 
indicating common job shopping behavior, job security, and labor 
force attachment among young males and females. 

2 The relationship between age and potential job tenure introduces a bias 
in favor of the correlation between age and actual job tenure. The maximum 
value of the job tenure variable has been constrained to 99 weeks to reduce the 
degree to which a small number of older workers with substantial job tenure 
could influence the significance of the age variable. About 20% of the pooled 
sample was affected by this constraint. 

• The index assumes discrete values from 1-8 according to the following 
definitions : 1 = Boston, 2 = Other areas in New England, 3 = Mid-Atlantic 
States, 4 = Southern States, 5 = elsewhere in the United States, 6 = Puerto 
Rico, 7 = Cuba, 8 = other. There were few instances of persons in category 8. 
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The effect of race differs sharply for younger and older workers. 
Young, non-white workers average seven weeks less job tenure than 
their white peers, whereas non-white adults can be expected to have 
15 weeks more job tenure than whites. The shorter job tenure of 
non-white youths is customarily attributed to involuntary turnover, 
but the Boston data indicate that in a prosperous economy much of 
the turnover is voluntary, and is concentrated among the young. 

Birthplace also influences the job tenure of younger workers. 
Youths born in Puerto Rico, Cuba, and to some extent, the South, 
many of whom are non-white, tend to have greater job tenure than 
their counterparts in Boston. This substantiates the impression of 
several employers that recent in-migrants to Boston prove more re
liable on the job. 

A full explanation of the influence of race and birthplace upon 
job tenure is beyond the scope and competence of this study. Never
theless, there is room for several interesting hypotheses concerning 
the aspirations of non-white youths, the value of job security to re
cent in-migrants to a city, and the possibility of cultural differences 
in attitudes towards work and job changing. 

Education level is another variable positively related to job tenure 
among young workers. Education may contribute directly to habits 
of stability, or it may improye opportunities for employment in satis
fying jobs which discourage turnover. It may also be that the edu
cational system acts as a screening device for distinguishing between 
stable workers and those prone to "dropping out," be it from school 
or work. 

The wage rate variable is !10sitive and significant only for the 
sample of adult workers, a finding which is inconsistent with the 
data on turnover rates presented in Table 1. \Vhile it is likely that 
the influence of wage rates upon younger and older workers is not 
equivalent when other variables are held constant, statistical prob
lems may also be involved. For example, job tenure is only an 
imperfect proxy for turnover rates, so that the two sources of data 
are not strictly comparable. There are also problems of collinearity. 
To some extent, the other independent variables in the equation can 
be used to explain wage rates as well as job tenure. Moreover, the 
causality between wage rates and job tenure presumably works m 
both directions. 

\Vhile labor mobility among the disadvantaged labor force m 
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Boston exhibits many of the same features as labor mobility more 
generally, one major inconsistency does emerge. High rates of volun
tary termination coincide with high levels of unemployment. 

One hypothesis which resolves this apparent inconsistency is that 
the ghetto labor market exhibits, or appears to exhibit, excess labor 
demand. While this may seem paradoxical in view of the high un
employment in the ghetto, two pieces of heuristic evidence are offered 
to sustain this view : ( 1 )  the presence of large numbers of unfilled, 
low-skilled job vacancies frequently reported in or near central city 
areas, and (2) statements by ghetto workers that menial, less pre
ferred employment is readily available, even to the casual job seeker. 

This excess labor demand can be partly explained by the high 
concentration of less preferred employers on the demand side of the 
ghetto labor market. These employers possess one or more of the 
following characteristics : low wages and low fringe benefits, debili
tating production speeds, low status work, unpleasant working condi
tions, unsympathetic supervision, inequitable industrial relations ar
rangements, low promotion opportunities, and unstable employment. 
Hospitals, hotels, warehouses, maintenance service companies, indus
trial sweatshops, and so forth, are representative of such employers. 
Since low wages, unstable employment, and less preferred working 
conditions do not encourage worker loyalty, turnover and frictional 
job vacancies are likely to be higher than average among these 
employers. 

Less preferred employers are also likely to adopt other strategies 
towards the labor market which are compatible with turnover, and 
which may be inimical to worker stability. During periods of high 
labor demand, for example, desired manning levels within these 
enterprises tend to exceed actual manning levels for sustained periods 
of time. Adjustments in compensation and improved working condi
tions are adopted only gradually in response to these labor scarcities. 
Instead, over-time, speed-ups, and deteriorations of product quality 
are substituted for additional employees. The presence of accessible, 
unfilled jobs tends to make workers independent of particular em
ployers and, when combined with undesirable working conditions, 
encourages turnover. 

Finally, the social systems of the ghetto are compatible with turn
over. Alternatives to earned income, for example, are available from 
welfare programs, hustling, and income sharing among friends and 
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relatives, so that ghetto workers can easily withhold their labor ser
vices for short periods of time, or treat work as a supplementary 
source of income. In addition, the active social life of the ghetto, 
much of it centered on the street, can compete with work as a regu
lar activity. 

While it has been argued that high levels of voluntary turnover 
is the major symptom of labor market disadvantage in the ghetto, its 
role in reallocating the labor force should not be ignored. Quitting 
low income jobs to obtain higher wages is one important means to 
economic improvement. Moreover, among teenagers and other new 
entrants to the labor force, turnover provides an efficient means of 
becoming oriented to the labor market. 

In Boston, however, there seems to be a large component of job 
changing which does not lead to wage improvement. Although wage 
rates are only a crude measure of total job benefits, the ABCD data 
indicate that only about one-third of the job changes resulted in 
higher starting wage rates. There is also the danger that turnover 
will become an habitual pattern of labor market behavior. 

The Dual Queue Theory of the Labor Market 

The preceding analysis of the ghetto labor market indicates that 
the simple queue theory is not a satisfactory tool for understanding 
the dynamics of the ghetto labor market. By focusing upon the di
viding line between employment and unemployment, and upon the 
quantifiable criteria which influence ranking along the queue, the 
problem of turnover and voluntary unemployment has been obscured. 
If, as the Boston data suggest, many disadvantaged workers are 
able to move easily in and out of less preferred employment, then 
the distinction between the employed and the unemployed becomes 
blurred. 

The precision with which ghetto workers can be ranked on a 
hiring queue must also be questioned. Analysis of both population 
and establishment data collected in Boston have failed to explain 
much of the variance in the hiring decision through quantifiable 
socio-economic variables. This finding suggests ( 1 ) that interviews 
are important screening devices, (2) that fine distinctions cannot be 
drawn within the disadvantaged labor force, and ( 3) that less pre
ferred employers do not attempt to screen the job applicant as care
fully as do preferred employers. 
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The ghetto labor market, and to some degree, labor markets in 
general, can therefore be understood more clearly in terms of two 
queues. First, there is the hiring queue, not neatly ordered by 
worker productivity and relative wage rates, but consisting of broad 
groups defined by quantifiable variables such as education, age, and 
test scores, and by subjective interviews. Second, there is the job 
vacancy queue, in which employers are ranked by reputation, as in
formally defined by workers' evaluations of wages and working 
conditions. 

The labor market integrates these queues in two stages. In the 
first iteration, workers and jobs are matched according to their rela
tive positions on these poorly defined queues. Once an employment 
relationship has been established, however, a second, and much more 
precise iteration occurs on the job as employers and workers appraise 
one another. If either party is considered to be unsatisfactory during 
the probationary period, the employment relationship is terminated 
and the supply and demand queues are reassembled. Through this 
recycling process, the least acceptable workers and the least attrac
tive jobs must be continually rematched. 

Manpower Programs for the Urban Disadvantaged 

The ghetto labor force can be divided into at least five categories 
of disadvantage. In cities where jobs are accessible to the ghetto 
community, the appropriate mix of manpower programs will depend 
upon the relative size of each of these categories : 

1 )  Teenagers with little or no previous work experience 
2) Persons with stable, but low wage, work experience 
3) Adults with a work history of chronic turnover and poor work 

habits 
4) Persons with clearly defined obstacles to employment, includ

ing the aged, mothers with young children, students seeking 
part-time work, alchoholics and addicts, functional illiterates, 
and the physically or mentally handicapped 

5 )  Persons not in the labor force who have sources of income 
such as welfare and illicit activities, which are competitive with 
productive employment 

For all groups, job development and referral services located in 
the ghetto are useful for expanding the quantity and quality of labor 
market information. Such a program, by itself, may be sufficient for 
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employing the handicapped and for remedying teenage unemploy
ment by expediting exposure to work and leaving turnover to di
minish with age and work experience. Referral to higher wage jobs 
may also be sufficient to promote the upgrading of fully employed, 
low wage workers. For many, however, job development must be 
combined with long term programs in general education in order to 
accomplish this upgrading. 

Current programs for improving vocational skills among the 
urban disadvantaged should be viewed with some skepticism. It ap
pears, for example, that short term, institutional training programs 
do not contribute to improving worker productivity as significantly 
as many program evaluations would seem to indicate. Such programs 
are usually too short and lack the sophisticated curricula necessary to 
provide a broadly marketable skill. Instead, they provide little more 
than a superficial familiarity with a limited range of equipment, ma
terials, and operating procedures. 

Institutional programs can contribute to employability, however, 
by helping employers to identify reliable workers. The apparent 
benefits of many training programs can be explained by this screen
ing effect, and by the intensive placement efforts which normally 
accompany these programs. 

The problem of excessive turnover among adult workers has gen
erally evaded solution. Some training programs have been able to 
demonstrate low turnover, especially where the training environment 
was very attractive or when the training stipend loomed large rela
tive to alternative sources of income. There has not been any demon
stration, however, that this stability has carried over to post training 
employment. Moreover, to the extent that turnover can be traced 
to the low quality of the work available in the ghetto, programs for 
modifying workers' attitudes are misdirected. 

Referral to high wage or otherwise preferred jobs does seem to 
encourage stability. Analysis of placements in which turnover has 
been low, discussions with ghetto workers, and the modest success of 
some employers with the use of "trainer coaches," suggest that sym
pathetic manpower management, as well as high wage rates, may be 
helpful in controlling voluntary turnover. 

Relying upon placements with preferred employers to remedy 
labor market disadvantage, however, poses the basic conflict inherent 
in the queueing behavior of the labor market. Preferred employers 



MANPOWER PROGRAMS FOR GHETTO MARKETS 267 

normally seek to acquire advantaged workers and have adopted wage 
scales and other industrial relations arrangements to permit them the 
privilege of selectivity. Hiring the disadvantaged and learning to 
adapt them to the performance requirements of the work place con
tradicts these selection principles, and will presumably raise unit 
labor costs. 

Because of the nature of the hiring and on-the-job training pro
cesses, recent attempts, such as the JOBS program, to encourage 
employers to undertake to employ and train the disadvantaged on the 
job are to be applauded. Delegating to employers the responsibility 
for program design and implementation should help to avoid some of 
the problems encountered in earlier programs by : ( I )  relating train
ing and other adjustment programs directly to the requirements of 
particular enterprises ; (2) opening preferred employment oppor
tunities, with their inherent motivational properties, to the disad
vantaged ; and ( 3) improving the management resources available to 
manpower programs. 4 

• In practice, however, this approach is still too concerned with providing 
employment for the disadvantaged, rather than with solving the problems of 
turnover and worker retention. For example : ( 1 )  employers tend to shift the 
initial burden of training, and therefore, the costs of turnover, to out-plant 
institutions, thereby cycling the disadvantaged through the training slots until 
a full complement of stable employees have been recruited ; (2) Training sub
sidies are being paid for jobs already available to the disadvantaged labor force ; 
(3)  Despite the elaborate procedures for estimating training costs under this 
program, no one has yet determined empirically the real costs of employing the 
disadvantaged, or how these costs vary systematically by type of enterprise 
and by degree of disadvantage. 
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GEORGE H. HILDEBRA!\D 

Cornell University 

These three papers all deal with a common topic : big-city labor 
markets in the later sixties. Viewed as a group, all of the papers 
derive from survey data, some of which are treated by regression 
analysis and some of which are descriptive and only implicitly 
quantitative. It can also be said that these papers should be con
sidered as "completing" rather than as "competing" goods. That 
is, they do not overlap in any serious way, but instead complement 
each other by their separate explorations of different parts of the 
common terrain. One-that of Professor Rees-is concerned with 
the characteristics and determinants of occupational wage structure 
within metropolitan Chicago. The second-that of Professor Doer
inger--centers upon job tenure and turnover among workers who 
live in central slum areas of the city of Boston. And the third, that 
of Dr. Thal Larsen--considers the ways in which employers in the 
San Francisco Bay Area have responded to factors such as relative 
growth of white-collar employment and pressures for hiring Negro 
labor. 

By his imaginative examination of spatial aspects of labor markets 
in a large and diverse metropolitan area, Professor Rees has shown 
the way to a revival of interest in a field of research that has 
languished since the late forties. In view of the rapidly growing 
concern about the economic problems of the city, this is a most 
timely contribution. 

Two findings in Rees' study struck me as particularly important. 
One is the not unexpected discovery that the urban labor market 
is not unitary but pluralistic ; that in fact it consists of a system of 
sub-markets, each of whose dimensions is influenced by residency 
patterns, industrial groupings, wage contours, and factors of color 
and sex. 

His second finding is that although the structure of wages 
within and among the occupations studied is indeed complex, it is 
neither chaotic nor irrational. Large firms anywhere and any firms 
situated in neighborhoods of low residential density must recruit 
people from a distance. To do so they must pay some wage premimn. 

268 
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vVhatever their industry, firms located in the high-wage South dis
trict, must respond to the steel-petroleum contour if they are to 
compete effectively for labor. A descending gradient prevails for 
several jobs, starting from the South and extending to the North 
and West-probably because locally resident supply increases relative 
to demand as one moves along this spatial axis. And, finally. the 
greater the proportion of nonwhites in a given neighborhood of 
establishment location, the lower tends to be the wage for Materials 
Handlers at that point ( largely a nonwhite job )-again as the 
consequence of greater supply relative to local demand. 

In short, then, competitive forces do seem to operate rather 
strongly in urban labor markets, to bring abont a structnre of dif
ferentials that responds quite realistically to the goals of the actors 
involved. 

However, it is tempting to overdo the explanatory power of the 
competitive model. For in this mosaic of sub-markets there are 
barriers and imperfections as well as avenues for bringing particular 
demand and supply quantities into balance. Thus where one con
siders slum dwellers as participants in the urban labor force, one is 
reminded at once that many of them are members of one of Cairnes' 
noncompeting groups. And two leading sources of such handicap, 
I suspect, are discriminatory barriers to proper formal education, 
both in the past and persisting into the present ; and gross deficiencies 
in public transportation, which obstruct the movement of poor 
workers to better job opportunities in the suburbs. This brings me 
to Professor Doeringer's interesting paper. 

Utilizing queue theory, he makes the highly important observa
tion that employers of slum workers try to rank such candidates in 
order of objective measures of potential personal productivity
promotable potential one might call it-relative to the going wage 
rate. The candidates, Doeringer suggests, also have a queue of their 
own, by which they rank the employers and the prospective jobs 
they have to offer. In the selection process that follows, the poorer 
candidates tend to be matched up with the poorer jobs. Here then 
is where pay is lowest, loyalties weakest, opportunities least promis
ing, and where tenure and incumbency yield to high turnover and 
instability of labor force attachment. 

It is within the context of this nonGompeting group that Pro
fessor Doeringer makes what I consider . to be his most important 
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finding : namely, that here the mutually exclusive categories of 
employment-unemployment over-simplify the dynamics of actual mar
ket behavior. What we have in fact is an excess demand for such 
workers, high voluntary quit rates, and high levels of unemployment 
all rolled together. Even more, the availability of welfare and other 
sources of non-job related income make for high instability of labor 
force attachment. \Vorkers who quit can easily hire out again in 
similar low-grade jobs. But they can just as easily become labor
force drop-outs, to disappear at times from the statistics of employ
ment and unemployment. Finally, because this cohort of slum 
workers-only a segment of the whole supply-is a true non-com
peting group, its very availability fosters the perpetuation of a cluster 
of menial dead-end jobs-largely of low-skill, at low pay, and so 
on-offered by the least progressive employers in town. Despite 
high turnover rates and a considerable number of unfilled vacancies, 
it remains possible for such employers to get by, relatively free of 
any competitive pressures to upgrade the opportunities they have 
to offer. Nor is the situation likely to change until fundamental 
improvements are made in urban schooling and in ease of transpor
tation mobility throughout metropolitan areas. 

Of late the school problem has been oversimplified to become 
an issue of local control. Admittedly, greater local flexibility is 
needed. But the central requirement is to upgrade the quality of 
the education offered, so that instead of being locked into a self
perpetuating non-competing group these young workers can begin to 
move and to compete freely within the precincts of an open society. 
Formal education in an industrial society must meet certain common 
standards if its beneficiaries are to compete successfully for good jobs. 
Slum schools now usually fail to meet such standards. But this 
deficiency will not be overcome by the intensified segregation that 
is latent in substitution of local for city-wide control. 

The poor quality of metropolitan public transportation is a 
second environmental variable that strongly handicaps slum workers 
in their competition for good jobs. For over two decades, these jobs 
have been migrating increasingly to the suburbs. At the same time, 
little has been done to extend main rapid transit routes or to develop 
adequate local connections. These obstacles help to trap city workers 
in enclaves of low-quality employment, cutting them off from informal 
sources of information about desirable job opportunities and reducing 
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their ability to compete with suburbanites. In large part their isola
tion in disadvantaged non-competing groups has been the direct 
consequence of an incomplete policy toward metropolitan transpor
tation at the hands of federal, state, and local governments. It is 
time that this policy were critically re-examined. 

For over half a century the ruling objective of public expenditures 
on local transportation has been increased mobility not for people 
but for the private automobile, a vehicle whose incidence of regis
tration is notoriously low in the slums. With the construction of 
these freeway networks, a strong suburbanization trend has been 
fostered, in residences for middle-class workers and in jobs offering 
good long-term opportunities. Even more, the building of these 
metropolitan superhighways has fragmented the neighborhoods of 
the poor, reducing at the same time the stock of housing available 
to them. Today federal, state, and local governments spend over $16 
billion yearly on capital facilities for automobile transportation. Of 
this vast sum, the federal share is now $5 billion. In pitiful contrast, 
metropolitan public transportation receives $175 million-a ratio of 
about one to thirty-and this is doled out with an eye-dropper. Here 
is the reason for the failure to develop adequate new rapid transit 
routes, the failure to create an adequate supportive system of local 
buses, and the continuing ageing of facilities and static quality of 
mass transport technology. 

And so I draw the inference from these papers that if we wish 
to improve the competitiveness of the metropolitan labor market, 
so that opportunities can be opened up and turnover more effectively 
linked to genuine gains in earning power, then we have to move at 
once to rebuild our urban school system, and at the same time to 
increase the spatial mobility of the residents of the central city. 
With these and related improvements in urban infrastructure, our 
large cities can begin to overcome the needless disabilities imposed 
upon them and their residents for so long. 
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Perhaps the most striking theme running through the three 
papers on research on big city labor markets is that even in large, 
complex industrial areas, labor market mechanisms work rather well 
if we evaluate labor market behavior in traditional terms. 

Traditionally, major concerns of labor market studies have been 
such matters as efficient resource allocation, the flexibility of the 
labor force, and adjustment of supply to changes in demand. The 
labor market was judged effective if the labor force seemed to be 
allocated to its best use and responded flexibly and smoothly to 
changed demand. 

Judged by these criteria the labor markets described in these 
papers should get high marks. 

Professor Rees looks at a metropolitan area of over seven million 
people and finds a complex of submarkets marked by wage dif
ferentials related to residential, industry, and racial characteristics. 
Further, the submarkets differ as between white-collar and blue
collar workers and between female clerical and male workers. This 
comprehensive, detailed, and imaginative study finds labor market 
processes very complex and the factors affecting wages many and 
diverse. Yet the conclusion is that the results reflect rational be
havior by employers, workers and unions. One might say, therefore, 
that given the residential, industrial, racial and transportation char
acteristics of the Chicago metropolitan area, the labor market func
tions economically. Employers and workers appear to behave to 
maximize their net gains. On the other hand, it should be empha
sized that this positive picture of labor market rationality takes for 
granted all of the existing social and economic institutions. The 
submarkets discovered by Professor Rees, which "explain" wage 
differentials in the Chicago area, may in some cases themselves be 
artificial barriers to a more efficient labor market. An obvious 
example would be a racial residential pattern which effectively 
excludes minority group members from many employment oppor
tunities. The existing network of transportation services might have 
a similar effect in creating submarkets which result in a less thaH 
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optimum allocation of labor resources in the metropolitan area as 
a whole. Thus, the Rees paper is interesting in that it tends to show 
rational response by labor market parties within existing institutional 
and social patterns, but it does not necessarily show optimal arrange
ments for effective labor market operation. 

Professor Thai-Larsen concentrates in her paper on the variety 
of employer policies and practices designed to allow them to adjust 
to the increasing demand for white-collar workers. Her most 
general conclusion is that social and technological changes are ex
panding the needs for white-collar workers to levels that cannot 
readily be met. More impressive than her finding that employers 
are able to fill their requirements for certain white-collar workers 
only with some difficulty, however, is the fact that most employers 
have found ways to make the required adjustments to changed 
demand. Stronger recruitment efforts, revised selection procedures, 
new training programs, the utilization of regular part-time workers, 
and special programs to employ disadvantaged workers have pre
sented difficulties for employers, but these activities also reflect the 
flexibility with which employers are able to react to changed labor 
market conditions. In a tight labor market the adjustment to rapidly 
increasing demands for highly qualified manpower is not likely to be 
immediate, but the general picture given in the Thai-Larsen paper 
is one of effective labor market adjustment to change. 

It may seem to be stretching the point to say that the Doeringer 
paper also fits the theme that labor market mechanisms work rather 
well in allocating labor to its best uses. Yet the problem he identifies 
in his very interesting paper as that of the ghetto labor market (a 
term that may not be the best for denoting the phenomenon ) can be 
viewed as the consequence of the labor market making choices as 
between high and low cost employees. Because many of them are 
high-cost employees, ghetto workers are rejected by preferred (high 
wage) employers and relegated to employment in less-preferred (low 
wage) firms, where their higher costs are discounted in the wage rate, 
or to non-market activities. The dual queue theory proposed by 
Doeringer is helpful in understanding the labor market behavior of 
marginal firms and marginal workers, but the general problem of 
disadvantaged workers is equally understandable in terms of general 
labor market theory. 

The Doeringer paper, in fact, reminds one very much of some of 
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the older-worker studies done a few years ago. The problem of the 
older worker was first viewed as largely one of discriminatory hiring 
policies on the part of employers. Later studies showed that the 
market was somewhat selective among older workers, and that length 
of unemployment among older workers ( the opposite side of the coin 
of the job tenure criterion used by Doeringer) was related to such 
factors as job tenure in previous employment, extent of occupational 
and industrial attachment, educational level, state of health, and 
motivation. Doeringer also finds that the labor market treats the 
ghetto workers of his sample differentially, although the particular 
variables used in his model had low explanatory value. As has been 
the case in some studies of older workers, including my own, Doe
ringer concludes that it is necessary to view the ghetto labor force 
as consisting of distinct categories, each with different labor market 
disadvantages, and to design manpower programs relevant to the 
different problems. The analysis also suggests that the disabilities 
that are frequently associated with workers in the ghetto labor force 
must be prevented from occurring. The prescription for that task is 
well beyond the scope of this discussion. 

To return to the central theme, all three papers suggest that the 
market tends to move in the direction of necessary change. This 
comment is not meant to deny the existence of special and even 
major labor market problems. Among these are obviously the prob
lems of upgrading the ghetto labor force, the elimination of dis
criminatory employment practices, the special problems of older and 
very young workers, the continuous need for developing a highly 
skilled labor force, and the development of effective systems for 
delivering necessary health, transportation, information, counseling, 
and other services required in large, complex labor markets. \Vhat 
is suggested is that those programs are likely to be most successful 
which make labor market institutions sensitive to special problems 
and which take advantage of the market tendency to be selective 
in its choices. 
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FEDERAL REG U LATION AN D TH E U N I O N S  

INDIVIDUAL EMPLOYEE RIGHTS AND 
UNION DEMOCRACY 

BENJAMIN AARON 

UCLA School of Law 

An aroused public concern over the creation and preservation 
of internal union democracy culminated in the passage of the Labor
Management Reporting and Disclosure Act of 1959 (LMRDA).  
In an article written shortly thereafter, I raised the question 
whether the new law would protect minority interests within 
unions or whether its net result would be more authoritarian con
trol of union government by its own bureaucracy and by instru
mentalities of state power. After almost ten years, the answer 
to this question is still a mixed one ; the law has achieved some 
of its avowed purposes and has fallen far short of others. How
ever, a number of crucial judicial decisions-some interpreting the 
LMRDA, some involving other statutes-have substantially strength
ened union power over union members and nonmembers for whom 
the union acts as exclusive bargaining representative. They have 
also reduced in some respects the options practically available to 
employees against their employers. In this paper I shall briefly 
discuss some of the more significant of these developments. N ec
essarily, my observations will be impressionistic ; the subject is too 
broad and the time too limited to permit detailed analysis of any 
of the points I shall mention. 

I have been asked to concentrate my remarks principally on 
Titles I and IV of the statute, dealing respectively with the union 
members' so-called "bill of rights" and union elections ;  and in 
these areas, with few exceptions, the development of the law has 
not, in my opinion, lived up to reasonable expectations. 

275 



276 INDUSTRIAL RELATIONS RESEARCH AssociATION 

Admission to Union Membership 

A glaring defect in Title I of the LMRDA was that despite 
its focus on the rights of union members, it was silent on the 
right of qualified applicants to become members. This defect was 
partially remedied by Title VII of the Civil Rights Act of 1964. 

Preoccupation with racial discrimination, however, should not 
cause us to overlook other impediments to union membership. Con
sider, for example, the practice of "filial preference," under which 
membership is available only to sons or close relatives of union 
members ; is this form of exclusion ever justifiable, even assuming 
that it neither is consciously aimed at racial or ethnic minorities nor 
has the demonstrable effect of depriving them, as a class, of equal 
employment opportunities ? 

In a recent decision in Phalen v. Theatrical Protective Union 
the New York Court of Appeals has impliedly answered that question 
in the affirmative. It has refused to order the union to admit em
ployees whom it represents and who are qualified to join but have 
been denied admission because of the "filial preference" rule, despite 
the fact that they must pay a portion of their earnings to the union 
in order to obtain employment. The "drastic remedy" of admission 
was rejected by the majority as "uncalled for" because there was 
no reason "to hold that labor organizations must open their member
ship to persons whom they would rather not admit to their company." 
A minority on the court took what I think is the better view that 
unions, armed with the power to act as exclusive bargaining agents, 
"are quasi-public organizations and ancient dogma, which described 
them as voluntary associations with unfettered control over their 
membership rolls, must be revised in the light of the realities of 
present day industrial life." 

Denial of free access by qualified employees to membership in 
the union which is their exclusive bargaining representative sub
stantially limits the meaning and social utility of the concept of union 
democracy. The issue transcends race ; a public policy that specifically 
prohibits restrictive union admission rules of this type only when they 
are directed against racial and ethnic minorities seems to me both 
illogical and unjust. 
Political Rights within the Union 

Title I of the LMRDA guarantees to every union member equal 
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rights and privileges to nominate candidates and to vote in union 
elections. Title IV provides that a reasonable opportunity shall be 
given for the nomination of candidates and that every member shall 
be eligible to be a candidate, to hold office (subject to certain re
strictions) ,  and to vote for and support candidates of his choice with
out interference or reprisal. Obviously, these provisions are closely 
interrelated, but the unfortunate wording of the enforcement pro
visions in Titles I and IV and the narrow interpr�tation given them 
by the courts have led to their separate treatment and the consequent 
reduction of the effectiveness of both. 

As interpreted by the courts, Title I rights may be enforced in 
a federal district court in an action brought prior to the election 
by the complaining members. Title IV rights, on the other hand, have 
been construed to come into play only after an election has been 
held, and at that stage only the Secretary of Labor has standing to 
sue to set aside the election and secure other appropriate relief, 
although he may do so only on the basis of a complaint and not on 
his own motion. Meanwhile, however, the challenged election is 
presumed valid pending a final decision, which may not be handed 
down until after those taking office in the challenged election have 
served out their full terms and a new election has been held. Although 
it has now been settled that the action brought by the Secretary to 
set aside the first election will not be rendered moot by the second 
election, the relief it can provide will usually be too little and too late. 

The leading case involving Titles I and IV is Calhoon v. Harvey. 
There, plaintiffs sought to enjoin an election of officers of the Na
tional Marine Engineers' Beneficial Association (NMEBA) .  The 
constitution of NMEBA provided that no member could nominate 
anyone for office but himself and that no member could be eligible 
for nomination or election to a full-time office unless he had been a 
member of the national union for five years and had served 180 
days or more of sea time in each of two of the preceding three years 
on vessels covered by collective agreements with the national or its 
subsidiary bodies. Plaintiffs contended that these requirements effec
tively deprived them of their Title I rights to nominate and vote ; 
but the Supreme Court sustained the dismissal of the action. 

The Court conceded that the result might have been otherwise 
if the combined effect of the eligibility requirements and the restric
tion to self-nomination were considered in determining whether Title 
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I rights had been violated. It held, however, "that possible violations 
of Title IV . . .  regarding eligibility are not relevant in determining 
whether . . .  a district court has jurisdiction under . . .  Title I . . . .  " 

The decision in Calhoon is both perplexing and disappointing. 
As Justice Stewart observed in his concurring opinion, "there are 
occasions when eligibility provisions can infringe upon the right to 
nominate," and the Court "long ago [in the Texas Primary Cases] 
recognized the subtle ways by which election rights can be removed 
through discrimination at a less visible stage of the political process." 
Henceforth, he added, "simply by framing its discriminatory rules 
in terms of eligibility, a union can immunize itself from pre-election 
attack in a federal court even though it makes deep incursions on the 
equal right of its members to nominate, to vote, and to participate in 
the union's internal affairs." 

Thus, by continuing to treat unions as private voluntary associa
tions instead of as quasi-public organizations armed with substantial 
powers delegated to them by Congress, the Court has avoided the 
obvious analogies to the Equal Protection clause of the Fourteenth 
Amendment, as well as its own prior decisions relating to voting 
rights in public elections, and has virtually gutted from Title I of the 
LMRDA the crucial guarantees of the equal right to nominate and 
to vote. 

Freedom of Speech; Libel and Slander 

A provision in Title I of the LMRDA guarantees to union 
members the right, among others, "to express any views, arguments, 
or opinions," subject, however, to the union's right "to adopt and 
enforce reasonable rules as to the responsibility of every member 
toward the organization as an institution and to his refraining from 
conduct that would interfere with its performance of its legal or 
contractual obligations." There is an obvious tension between these 
individual and organizational rights, but in this one area-the princi
pal exception to the general trend-the courts have liberally con
strued the statutory language to provide expanded protection for the 
union member's freedom of speech. 

In the landmark case of Salzhandler v. Caputo, in which an officer 
of a local union was found guilty of libeling the local president and 
was dismissed from office and prohibited from participating in union 
affairs for five years, the Second Circuit held that "although libelous 
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statements may be made the basis of civil suit between those con
cerned, the unions may not subject a member to any disciplinary 
action on a finding by its governing board that such statements are 
libelous." 

This decision has been attacked as unfair by some union spokes
men, but in my judgment it tends to enhance and protect internal 
union democracy. Libel and slander are reprehensible, but relief 
against them is best restricted to legal actions in the courts. The 
applicable standards should be similar to those applied by the Supreme 
Court in New York Times v. Sullivan, an action brought by public 
officials against critics of their official conduct : no damages should 
be allowed unless the statement was made with " 'actual malice'
that is, with knowledge that it was false or with reckless disregard 
of whether it was false or not." Because unions typically lack any
thing like an independent judiciary (the UA W Public Review Board 
is a conspicuous exception) ,  their internal trials usually go against 
the man who is "fighting city hall" and the local decisions are almost 
invariably affirmed on appeal. Thus, an interpretation of the LMRDA 
such as that made in the Salzhandler case is essential if the debate 
of internal union affairs is to be, in the words of the Times opinion, 
"uninhibited, robust, and wide-open," and if "vehement, caustic, and 
sometimes unpleasantly sharp attacks" on union officials by their 
members are to be permitted, as I believe they should be. 

If the LMRDA, as interpreted and applied by the courts, has 
in some respects fallen short of reasonable expectations that it would 
preserve and promote internal union democracy, the NLRA and the 
new federal common law have likewise been used by the courts in 
certain vital areas as instruments to suppress individual freedoms 
rather than to defend them. I shall mention only a few instances. 
Discipline for Refusal to Heed Picket Line 

The NLRA guarantees to all employees the right to organize, to 
bargain collectively, and to engage in concerted activities, as well 
as the right to refrain from any or all such activities. It is an unfair 
labor practice for a union to restrain or coerce employees in the ex
ercise of those rights ; but the statute expressly recognizes and pro
tects the union's right to prescribe its own rules with respect to the 
acquisition or retention of membership. The problem is how to strike 
a balance between these competing interests. 
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In NLRB v. Allis-Chalmers Mfg. Co. the Supreme Court, by a 
divided vote, upheld an NLRB decision that a union did not restrain 
or coerce its members in violation of their statutory rights by fining 
them for "conduct unbecoming a union member" because they 
crossed a picket line during a lawful strike, in violation of the union's 
international constitution. The fines ranged from $20 to $100, and 
in one test case the union obtained a court order against the member 
for the amount of the fine. The Court unanimously upheld the rule 
against crossing picket lines during a strike and its enforcement by 
expulsion, but the minority drew the line at permitting the union 
to secure compliance with the aid of court-enforced fines. The ma
jority emphasized that each of the fined employees had executed the 
pledge of allegiance to the union constitution and had taken the oath 
of full membership. It expressly refrained from indicating, however, 
whether the fines would be prohibited by the NLRA if they were 
imposed on those whose membership was limited to the obligation of 
paying monthly dues. 

In my view the minority is right. Expulsion is a permissible 
penalty in this type of case, but the union should not have it both 
ways. Expelling a member deprives him of the benefits of union 
membership in consequence of his violation of a reasonable union 
rule ; but imposing a fine, particularly a heavy one, may effectively 
prevent him from exercising his right not to engage in concerted 
activity. Moreover, I suspect that the union may have won a Pyrrhic 
victory in this case. If the Court should later decide that its ruling 
applies only to "full members," more employees will be inclined to 
participate only to the extent required by a Taft-Hartley union shop 
agreement. If, however, the Court extends the ruling to the latter 
group, employee opposition to any kind of union representation, 
spurred on by active employer propaganda, may well increase. 

Employee Suits Against Unions and Employers 

The rapid development of the federal common law governing 
arbitration and actions for breach of collective agreements has tended 
to deprive dissident union members and nonmembers of traditional 
remedies against employers and has substituted a new remedy, often 
more apparent than real, against unions. 

At the risk of oversimplifying, I shall try briefly to summarize 
the present state of the law in this regard. If a collective agreement 
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provides a grievance and arbitration procedure, an employee must 
exhaust that procedure before suing the employer for breach of con
tract ; that is true even though the employee seeks only damages and 
does not want to continue working for the employer. A decision by 
the arbitrator on the merits will not be disturbed so long as the 
arbitrator stays within the submission and bases his award on his 
interpretation of the collective agreement. If the union fails or refuses 
to process the employee's grievance through the grievance and arbi
tration procedure, the courts will not order the union to do so, nor 
will they compel the employer to arbitrate at the employee's in
sistence over the union's opposition. 

The employee's principal remedy in such a situation is to bring an 
action against the union for breach of its duty of fair representation. 
But in any such proceeding the courts will give the union the benefit 
of a strong presumption that it acted in good faith, even though its 
action was detrimental to the interests of the complainant. 

When the question is finally squarely presented to it, the Supreme 
Court will probably endorse a relatively new theory developed by 
the NLRB that unfair, irrelevant, or invidious treatment of em
ployees by their exclusive bargaining representative constitutes an 
unfair labor practice. 

However, in the recent case of Vaca v. Sipes, involving an action 
in state court by a discharged union member against his union for 
failing to carry his grievance to arbitration, the Supreme Court held 
that even if the union's alleged failure to represent the employee 
fairly did constitute an unfair labor practice, the matter would not 
lie within the exclusive jurisdiction of the NLRB. The employee 
could treat his discharge, said the Court, as a breach of contract by 
his employer and sue the latter under the Taft-Hartley Act. 

So far, so good ; but there is a catch. No action will lie against 
the employer for breach of contract, said a majority of the Court, 
unless the complainant can prove that the union had violated its duty 
to represent him fairly in the handling of his grievance. And as we 
have seen, there is a strong presumption that the union acted in good 
faith in this type of case. Thus, hypothetically, even when an em
ployer discharges an employee in violation of the collective agree
ment, if the union mistakenly but in good faith refuses to process 
the employee's grievance to arbitration, the employee cannot success
fully sue either the employer or the union, nor can he compel either 
one to arbitrate. 
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What, then, can the employee do ? Presumably, he can file an 
unfair labor practice charge against the union based on its alleged 
failure to represent him fairly. The union's good faith would not 
necessarily be the determining factor in such a case ; so it is at 
least theoretically possible that the NLRB might grant the em
ployee some relief in situations in which a court would not. On 
the other hand, the Board's order against the union alone might 
not provide an appropriate remedy, and there are serious prob
lems in trying to extend the unfair labor practice charge to include 
the employer if the reason for discharging the employee had nothing 
to do with union activity. 

Thus, balancing the competing rights and interests of employees, 
unions, and employers in the administration and enforcement of collec
tive agreements involves conceptual and practical problems of enor
mous complexity and importance. They cannot be solved simply by 
concentrating on questions of union democracy to which the LMRDA 
is addressed, important though such questions may be. It is no 
coincidence, I think, that of the issues covered in this paper, only 
that of union elections can be considered primarily a problem of in
ternal union affairs ; the others relate more broadly to the collective 
bargaining process. 

Time does not permit me to elaborate the views on these issues 
which I have set forth elsewhere over the years. I do, however, 
have two thoughts I should like to leave with you. The first I have 
stated earlier in this paper : in the areas we have been discussing 
unions should no longer be regarded as private voluntary associations 
but as quasi-public organizations, subject to the same constitutional 
limitations that apply to any instrumentality of state power. Second, 
if collective bargaining can be made to work only by completely sup
pressing the rights and legitimate expectations of individual em
ployees, it is hardly worth preserving. I do not say that this state 
of affairs now exists, but I have some fear that we are heading 
rather rapidly in that direction. Consequently, although concern 
about problems of union democracy is doubtless a continuing necess
ity, I believe that our principal attention should be directed toward 
preserving for the individual employee-union member and non
member alike-as many options as possible in protecting his rights 
against the inevitable encroachment upon them by big management 
and big unions. 
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Racial, ethnic and sex discrimination problems are now more 
central to industrial relations in a practical sense than ever be
fore. This is a healthy development, though too long delayed. For 
the last quarter century, government, labor and management have 
made abstract promises of equal opportunity. These promises were 
not implemented at the operational level. This period is ending as 
the law and the sense of public need are forcing reconsideration 
of industrial relations practices to root out discrimination. The 
history of pious platitudes of Plans for Progress, anguished affir
mations of the AFL-CIO, and ringing policy statements from 
Congress and the President is giving way to the development of 
practical and enforceable remedies which will become part of the 
warp and woof of industrial life. Thus, for the first time, the tech
nical problems of adjusting industrial relations are coming to the 
forefront, and the role of the technically competent person in labor 
and race relations is becoming more important. The purpose of 
this paper is to deal with several of these practical problems of 
adjustment of industrial relations systems to eliminate invidious 
discrimination. 

The federal and state legal regulations dealing with union and 
employer discrimination have reached the stage of maximum pro
liferation. The laws and their enforcement machinery include the 
following : 
Law or Regulation 

State and local anti-discrimination 
statutes and ordinances 

Enforcement Mechanism 

Administrative agencies-hearing and 
cease and desist order authority. State 
court review of agency action. 

The views expressed in this article are those of the author and do not neces
sarily reflect the views of any government agencies in which he has been 
employed. 
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La-w or Regulation 

National Labor Relations Act 

Civil Rights Act of 1%4 

Executive order prohibiting dis
crimination in government con
tracts 

Fair Labor Standards Act : Equal 
Pay for Equal Work 

Bureau of Apprenticeship regula
tions 

Civil Rights Act of 1866 

Fifth and Fourteenth Amendments 
to U.S. Constitution 

Enforcement Mechanism 

National Labor Relations Board, Un
fair Labor practice and decertification 
proceedings ; review in Federal Courts 
of Appeal ; certiorari to U.S. Supreme 
Court. 

Federal District courts open to suits 
for violation of Duty of Fair Repre
sentation. 

Equal Employment Opportunity Com
mission : investigation ; conciliation ac
tivity ; reporting requirements. 

Attorney General may sue in name of 
u.s. 
Aggrieved parties may sue in federal 
court after using EEOC. 

Suspension of contract proceedings, 
Office of Federal Contract Compliance. 

Suits to enforce "affirmative action" 
requirements. 

Administrator, Department of Labor ; 
suits in federal court. 

Bureau of Apprenticeship and Train
ing ; federal court review. 

Direct suit in federal court. 

Direct suit in federal court.' 

Professor Marshall's description of the racial discrimination prob
lem,2 and Professor Sovern's description of the legal system,3 both 
written in 1965, remain generally valid. The major developments 
since these works have been written have been in efforts to bring 
the industrial relations systems into harmony with the require
ments of the law. The task of translation of law into life ; of 
moving, as it were, from "law" to "order," has been underway 
since 1965. But it is far from accomplished. 

1 See Sovern, Legal Restraints on Racial Discrimination in Employment 
( 1965 ) .  Since Prof. Sovern surveyed the law, there have been numerous im
portant decisions under Title VII of the Civil Rights Act of 1964, two under 
the Civil Rights Act of 1866, Jones v. Alfred H. Mayer Co., 392 U.S. 409, 
N. 78 (1968) and Dobbins v. Local 212, IBEW 58 L.C. para. 9158 ( S.D. 
Ohio 1958) F. Supp., and one under the Fourteenth Amendment, Ethridge 
v. Rhodes, 268 F. Supp. 83 ( S.D. Ohio 1967 ) .  

• Marshall, The Negro and Organized Labor (1965 ) .  
• Op. cit. supra, Note. 
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Employment discrimination will not be cured or heavily in
fluenced by the passage of another federal statute or the creation 
of another administrative agency. We have all the regulatory 
machinery we need. We have identified the problems to which 
this machinery is to be addressed. We have been given the clearest 
possible policy mandate to end discrimination. Our need now is 
for workable solutions, which change the face of the workplace ; 
which translate law into the reality of human behavior ; and which 
do so in the pragmatic and idealistic tradition, which has seen 
dramatic changes in the nature of industrial relations over the 
last half century. 

I do not believe that, in the long run, the particular form of 
legal action will be too important. I think the substantive law and prac
tical solutions will be substantially the same regardless of whether 
the issue is raised by individual suit under Title VII, a federal 
suit under Title VII, the invocation of other constitutional or stat
utory standards, or even the enforcement of executive orders re
quiring affirmative action. So I wish to focus on the substance of 
problems and solutions rather than on the form in which they 
are raised. 

The following discussion assumes that illegal discrimination has 
been established, and that the remaining issue is one of designing 
an effective and appropriate remedy. Questions of "preferential 
treatment" and the like are not germane, for it is axiomatic that 
the victims of discrimination are entitled to a comprehensive, effec
tive and immediate remedy. 

A. EMPLOYER DISCRIMINATION-THE DUTY OF FAIR RECRUITMENT. 

The primary method by which employers discriminate against 
minorities outside of the south, is simply by not hiring them. Re
cruitment and hiring practices are established which have the effect 
of excluding blacks and other minorities from notice of job va
cancies, and meaningful opportunities to obtain jobs. These prac
tices range from word of mouth recruiting among employers, to 
preferences for friends and relatives, the use of walk-ins, adver
tising, and employment agencies which have traditionally produced 
white applicants. When these practices perpetuate segregated em
ployment, they violate the Civil Rights Act of 1964. That Act, 
I believe, imposes a "Duty of Fair Recruitment" which I have 
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discussed extensively in the Rutgers Law Review.4 The practical 
remedies for discriminatory recruitment include (a) changes in the 
sources from which applicants are drawn to assure that the ap
plicants will include minorities, (b) review and revision of hiring 
procedures to assure the hiring of minorities rather than paper 
compliance--of special importance as a remedy is the "affirmative 
action file" in which presumptively qualified minority applicants 
are listed and are hired when vacancies arise, unless the employer 
has an overriding reason to go outside the file, and (c) a recon
sideration of the validity of those hiring standards which block 
minority participation in the labor force, such as educational re
quirements and testing programs. 

B. DISCRIMINATION IN CoLLECTIVE BARGAINING RELATIONS. 

The union's role in employment discrimination depends on the 
particular collective bargaining system of which it is a part, and 
on the internal history, structure and orientation of the union. Thus 
industrial unions have problems of discrimination in seniority sys
tems because of the nature of their collective bargaining relation
ships, while construction unions and others which utilize hiring 
halls are enmeshed in questions of recruitment, referral, appren
ticeship and membership because these issues are central to their 
mode of operation. 

1. Seniority systems and discrimination. 

Racial discrimination in collectively bargained seniority systems 
today is largely a present result of the history of formal segre
gation of jobs in the South. The pattern of restricting minorities, 
mainly Negroes, to lower paying, lower skilled jobs, also exists 
outside of the South, but in less distinct manner. I think it is 
so clear that only the lawyers need argue about it, that the present 
effects of past discrimination constitute present discrimination which 
must be remedied. The crucial issues involve the scope of remedies 
rather than the question of whether there is discrimination. On 
this remedial issue, there are three basic views : 5 

• Blumrosen, The Duty of Fair Recruitment Under the Civil Rights Act 
of 1964, 22 Rutgers L. Rev. 465 ( 1%8) .  

• See Note, 80 Harv. L. Rev. 1260 (1967) . 
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(a) Follow the white man. Qualified Negroes can secure pro
motion into previous white jobs and seniority units after all white 
employees have received the benefits of the seniority system. 

(b) "Freedom now." Immediate displacement of all whites 
who can be said to be beneficiaries of discriminatory seniority 
systems-bumping. (This is more of a stalking horse for a less 
drastic position than a meaningful possibility. ) 

(c) Promotion from within as rapidly as job openings and 
qualifications permit, regardless of the form of the seniority sys
tem, until Negroes are no longer "behind" whites with lesser plant 
seniority. 

I think some variation on this latter principle will become a 
part of the "standard" remedy in seniority discrimination cases. 
It has been ordered by at least two federal courts. In both the 
Philip .Morris and Crown Zellerbach cases, the courts ordered an 
alteration of the seniority system to take account of the total rel
evant length of service of the Negro employees in their competi
tion for previously "white" jobs.6 A collective bargaining agree
ment between the International Paper Company, the Paper Makers 
and Paper Workers has adopted this approach. 

(d) Damages for present illegality. If the above principle is 
established, there will be financial losses suffered by Negroes who 
have to wait for vacancies, and by whites who may lose expecta
tions because of Negro promotions. These financial losses may 
be extensive, and difficult to measure. Under these circumstances, 
and given the fact that the employer is also a wrongdoer in every 
discriminatory seniority system under collective bargaining, it is 
appropriate to impose financial liability on the employer to cover 
these costs.7 To alleviate the complex accounting problems which 
could arise, the courts and agencies may order development of and 
supervise the operation of an "equal opportunity fund" financed 
by the employer, which is designed to meet the costs of the ending 
of discrimination. This would be analogous to "automation funds" 
developed to cope with problems of technological change. I will 
develop this thesis more fully elsewhere. 

' Quarles v. Philip Morris, 279 F. Supp. 505 (DC Va. 1967) ; United 
States v. Local 189, United Papermakers, 282 F. Supp. 39 (E.D. La. 1968).  

• See Doerringer, Promotion Systems and Equal Employment Opportunity, 
Proc. 19th Ann. winter meeting. IRRA 278 (1966) .  
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We have thus far discussed the "length of service" component 
of seniority systems. But few systems overtly operate on the basis 
of length of service alone. There is usually a component in the 
seniority system of "skill" or "ability" or some other term which 
relates to the capability of the individual to learn or perform the 
job to which his length of service would presumptively entitle 
him. The exact relation between length of service and "ability" 
is dependent on the collective bargaining relation in particular cases. 
Whatever the relation is, many minority employees will be at a 
disadvantage compared to white employees in the measurement of 
"ability," because of patterns of discrimination either in employ
ment or in education. If "experience" is used as a component for 
measuring "skill" or "ability," then blacks will lose out to whites 
because only whites could have gained such experience in the time 
of overt discrimination, in which blacks were excluded from white 
jobs. The remedies here are three-fold :  ( 1 )  In comparing the 
ability factor, between whites and blacks, it is discriminatory to 
"count" experience gained when only whites could gain it. (2) 
Where at all possible, in remedying discrimination in seniority, 
carefully supervised probationary-training periods should be pro
vided for minorities who are entitled to upgrading by length of 
service. ( 3) The employer should be required to make upgrading 
training generally available to minority group employees so that 
when the time comes for them to exercise their newly acquired 
rights to promotion, they will be equipped to do so. 

2. Discrimination in unions which operate hiring halls andjor 
apprentice programs. 

I believe that the questions of discrimination in the hiring hall 
situation will soon be resolved along the lines of the decisions in 
the Asbestos Workers and Electrical Workers cases,8 which rely 
on evidence of past discriminatory policies to conclude that other
wise ambiguous present action is discriminatory. Both of these 
cases involved findings that construction unions had discriminated 
in referral and admission policies. The remedial problem issues are 
posed for us as follows : 

8 Vogler v. McCarthy, Inc., 65 LRRM 2554 ( D.C. E.D. La. 1967) ,  Dobbins 
v. Local 212 IBEW, 58 L.C. Para 9158 ( S.D. Ohio, 1968).  
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(a) Will these unions be required to recruit in the minority 
community ? The district courts split on this.9 I think they will 
be. They can do it and have done it successfully this year. 

(b) Will the unions be allowed unfettered discretion in admin
istering admission standards ? If the administration produces sub
stantial numbers of minorities, the answer is yes ; otherwise the 
answer is no. 

(c) Will referral systems have to be modified to permit referral 
of minority persons ahead of present members and referees ? It does 
seem clear that the union which has discriminated in the past 
must yield up not only its restrictive membership system, but also 
preferences on job referrals to the white members based on experi
ence gained at a time when Negroes were excluded. I believe that 
the practice of favoring resident active members of the local for re
ferral above others, may have to yield temporarily to the necessity 
of curing historic discrimination against Negroes. This is a com
plex matter requiring careful adjustment in particular cases. 

(d) Will the union have to yield control over the size of its 
membership ? It would be realistic for unions which had excluded 
minorities to adopt a policy of admitting them until such time as 
it can no longer be said that the union is practicing racial exclu
sion. At that point, the basic union interest in keeping the size 
of the labor supply limited can be asserted without the involvement 
of the racial question. A union which does not adopt this policy 
must face the prospect of admitting both majority and minority 
members in numbers it cannot control. The Asbestos Workers 
case is a forerunner of this development in that the court order 
required the union to submit a plan for the development of its mem
bership in relation to projected needs of the trade. 

C. GovERNMENT PAYMENTS FOR "TRAINING" MINORITIES 

The latest direction of government in the anti-discrimination 
field is to pay companies and unions to train the unemployed. The 
problems of discrimination are, in this view, considered as part 
of a national manpower problem, to be dealt with by general man
power programs. Sometimes, this approach leads to the award 
of substantial training contracts to employers who have discrimi-

• Dobbins v. Local 212 IBEW, Note 13, supra, Vogler v. McCarthy, Inc., 
supra Note 13. 
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nated against minorities. Philip Morris was awarded a major train
ing contract shortly after being found in violation of the Civil 
Rights Act by a federal court, and I have heard of a union or 
joint apprenticeship council receiving a training grant during its 
trial for violation of the Civil l\.ights Act. 

I do not believe in vengeance and do believe in redemption, 
and do believe in a "National Manpower Policy," but I hesitate 
to reward discriminators with MDT A contracts unless those con
tracts are a part of a broad, carefully detailed and supervised 
company-wide program of affirmative action. In the past, we had 
to rely on sanctions rather than rewards to secure socially ac
ceptable behavior, because we did not have the resources to pur
chase it.10 Today, in the affluent society, I suppose we can afford 
to purchase decent behavior to some extent. Yet, as we now know, 
our resources are limited, and I would prefer to see training con
tracts placed with "good guys" if they can be found, or at least 
with those seeking redemption. 

Putting aside the above problems, I think it is important to 
measure the operation of these training programs as they affect 
minority employment opportunities by the test of the results. If 
these programs ameliorate the differences in minority and majority 
unemployment rates, and if this result cannot be achieved with 
less expense in other ways, then I will accept this approach with 
as good grace as I can muster. It is clear that the vast network 
of laws and agencies have not achieved the results which they 
were overtly supposed to achieve. And it is true that, up to now, 
the law of enforcement approach has failed to solve the problems 
of discrimination in industrial relations. I attribute this to feeble 
enforcement of these laws, which, to an important degree, was the 
result of activities of labor and management who have resisted 
vigorous law enforcement. 

Perhaps providing economic incentives to provide equal oppor
tunity will help achieve what the law has been unable to compel. 
I have grave reservations as to whether any program which is not 
accompanied by vigorous law enforcement will succeed. I do not 
argue for vigorous law enforcement alone, but I believe it is a 
necessary condition for the success of any sophisticated program 

10 Blackstone, Commentaries, Vol. I, Sec. 2 ( 1 765 ) Sharswood, ed. 1904, 
54-56. 
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designed to improve the conditions of minorities in industrial re
lations. I am proud of the only major agreement I negotiated 
for the EEOC in the steel industry in Birmingham, which incor
porated an MDT A training program as part of the settlement 
which opened previously white jobs to blacks. The MDT A train
ing was to be considered by the employer in assessing whether 
an applicant for a position had the requisite ability under the se
niority clause of the collective bargaining agreement. Thus the 
Negro employees could compete with whites in regard to the ability 
factor in seniority for previously white jobs, even though only 
whites had prior experience on those jobs because of the historic 
exclusion of Negroes. 

But I do not think there would have been any agreement in 
that case if the Negro employees had not complained to the EEOC 
under Title VII of the Civil Rights Act of 1964, if the EEOC 
had not found reasonable cause to believe the statute was violated, 
and if the complainants, through the NAACP, had not brought 
suit in the Federal Court. These factors enabled management to 
decide to solve, rather than perpetuate, the problems of discrimi
nation in this establishment. 

Four years ago, I advised Rutgers University to file charges 
of discrimination against several construction unions with respect 
to practices in connection with the building of the Law School. 
The charges were filed, and the proceedings dragged on and were 
settled inconclusively. However, this year the Ironworkers appren
tice class is 30% minority group members. Many other factors, 
the AFL-CIO effort, the Labor Department, the Workers Defense 
League and others contributed to this result. But it was triggered 
by the initiation of formal enforcement action. 

And so, I support the integration of manpower programs into 
the administration of anti-discrimination laws, and am prepared 
to view the anti-discrimination laws as a branch of national man
power policy. The role of the law is to shape the matrix in which 
the industrial relations community will resolve specific problems 
utilizing all of its understanding, skills and programs. 



FEDERAL REGULATION OF UNIONS
IMPACT ON MANAGEMENT 

JAMES D. HoDGSON 
Lockheed Aircraft Corporation * 

Perhaps we should start with a quotation. Court decisions being 
what they are these days management people usually prefer dissenting 
opinions. So from the eloquent dissent of Justice Black in the now 
famed Allis-Chalmers decision-this : 

"In determining what the court here holds," says Black, "it is 
helpful to note what it does not hold." 1 

Since I liked the Justice's opinion, I'll copy his style. I'll first set 
forth what I do not intend to cover in these remarks. Certainly a 
subject of such breadth cries for narrowing. 

As a contemporary management man doing his thing I might well 
choose one of two standard speeches. Either could be smuggled in 
under such a catchall category as "Federal Regulation of Unions." 

First, there is the excessive union power speech. Here we could 
trot out such alliterative workhorses as "monopolistic and monolithic" 
or "coalitions and concentrations" and give them yet another run 
around the well-beaten track. And this could be done with more than 
a morsel of personal conviction. Yet one doubts the occasion ap
propriate or the audience interested. 

Then there is the second management speech-the NLRB abuses 
caper. With measured anguish we could tick off a parade of case 
names by now synonymous with infamy in management circles. You 
know them all-Allis-Chalmers/ Fibreboard,2 Town and Country,3 
General Electric,4 Wisconsin Motors 5 and even that improbable corpo
rate titan, Excelsior Underwear.6 We could echo a fervent "amen" 
to one commentator who observed that this embattled agency "usually 

* Since presentation of this paper Mr. Hodgson has been appointed Under 
Secretary of Labor. 

1 NLRB, Allis-Chalmers, 388 U.S. 175, 55LC (1967) . 
2 Fibreboard Paper Products Corp. vs. NLRB, 379 U.S. 202 (1964) .  
" Town & Country Mfg. Co. vs. NLRB, 316 F2d 846 (5th Cir. 1963) . 
• General Electric Company, 173 NLRB No. 46 ( 1968) . 
" UAW Local 283 (Wisconrin Motor Corp. ) ,  149 NLRB 1097 ( 1964) . 
" E."'<celsior Underwear Inc., 156 NLRB No. 1 1 1  ( 1966 ) .  
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behaves like a department of the AFL-CIO and is about as neutral as 
George Meany.7 But we'll spare you this speech. It's been done 
before. 

So with some reluctance we depart from these favorite manage
ment targets and seek other game. Regulation of union per se will 
not be our bag today. To my many disappointed management friends 
who would have it otherwise-sorry. 

Now having foregone these lush delicacies, what crumbs are yet 
available ? I gather the main thrust of our concern today has to do 
with regulation of internal union affairs. So I shall join my dis
tinguished fellow speakers and focus on that domain. And, of course, 
I shall relate the subject to its impact on management. 

Management Areas of Concern 

At the outset then, let's see if we can clearly establish that manage
ment can be and is significantly and often adversely affected by the 
conduct of internal union affairs. I have selected three principal areas 
for examination. 

1. The labor market. 
2. Managerial efficiency. 
3. The balance of collective bargaining power. 
Let's discuss each briefly. 
The optimum labor market probably is one where all are equally 

eligible for hire consideration, where no outside impedences to hire 
exist and where the reputation of the hiring company is viewed with 
general favor. So as we examine relevant conduct of internal union 
affairs we look for those actions or policies that restrict the labor 
market, that deter applicants or that give the industry or company 
an unfavorable reputation in the marketplace. 

Knowledgeable practitioners can cite many an instance. This is 
particularly true of hiring hall industries where membership require
ments and referral practices often restrict or discriminate. Elsewhere 
excessive or discriminatory union dues practices can have a marked 
adverse effect on a labor market. A history of union mismanagement 
or corruption can blight the reputation of an area or an industry 
as a place to work. Management is keenly conscious of these in-

• Brinkley, David, NBC Telecast, October 1967. 
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fluences. Such considerations increasingly determine the areas and 
product lines slated for industry investment and expansion. 

The world is broadly aware that efficiency is one of the major 
deities worshiped by American management. So management keeps 
a sharp watch for enemies of efficiency-those internal actions or 
policies of unions that produce employee unrest, that restrict pro
ductivity or that blunt motivation. 

Management can point to many circumstances. We especially re
coil at the mushrooming use of the newest union weapon aimed at 
controlling productivity-the member fine. Produce too many parts, 
cooperate too well with the boss--these things can be as costly to the 
union member today as being caught absconding with the lodge 
treasury. Thus we have a new standard-setting device for American 
industrial productivity-not the management schedule, not what the 
worker is willing to achieve, but what union officialdom ordains. Even 
a weary management, jaded by years of multiple reversals from 
boards and courts, uttered a special cry of "foul" at the Wisconsin 
Motors decision.s 

Perhaps one of management's most cherished articles of faith 
is that it is on the short end of the balance of power at the bargain
ing table. No purpose would be served by debating this conten
tion here. Certainly the conduct of internal union affairs is not 
the principal contributor to this alleged imbalance. But it can have 
a significant influence. 

For instance through the years management has relied on a 
significant constraint to the capricious strike. If the strike proved un
popular, employees would cross the picket line and come to work. 
Now, with the Allis-Chalmers decision, this constraint withers away.9 
And the weight of bargaining power is thereby tipped a bit further 
toward the union. Anyone who doubts this judgment has not sat in 
a recent management council where a decision on whether or not to 
take a strike has been under consideration. 

So management has become keenly aware that through acts and 
threats of disciplinary actions, unions can tip the bargaining scales 
further in their direction. 

Now all we have attempted to do in the foregoing is to demon
strate that management does indeed have a stake in the way internal 

• Supra, Note 5. 
• Supra, Note 1. 
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union relations are conducted. The subject cannot be dismissed as 
something wholly the concern of public policy. A direct impact on 
management exists in at least three areas. 

Union A ctions of Concern to Management 

Now that we have set forth the areas in which management is 
affected, let's examine some zmion actions that affect those areas. 
Many exist-too many to cover properly in a paper of this nature. 
So we will examine only two--one fi.riefly ; the second at some length. 

First, we'll take a brief look at union mem,bership fees and dues 
practices. Then we'll launch into a more thorough-going treatment of 
the question of union member fines. 

Union Initiation Fees and Membership Dues Practices 

It is a wonder that union dues and fees-the amount and collection 
thereof-have not provided more fodder for the nation's boards and 
courts. Compulsory union membership with attendant compulsory dues 
obligations is now a requirement for holding fifteen million American 
jobs. And failure to pay dues is the one subject that can cost a man 
his job through legal union action.10 The reason for management's 
special interest in this subject can be simply stated. Any subject 
that can affect a man's job is of legitimate concern to management. 

The principal union fees and dues practices that concern manage
ment involve : 

e illegal "closed union" situations 11 

• different dues rates for different membership categories includ-
ing so-called "dobys"11 

e "forced turnover" situations with multiple dues collections 11 

o reinstatement and other special fees,12 and 

o special fees for special categories of employees.12 

All these can have an adverse effect on the labor market. 

10 Moore, Mack A., "The Conflict Between Union Discipline and Union 
Security" Labor Law Journal, February 1967. 

11 Schlicter, Healy & Livernash, "The Impact of Collective Bargaining on 
Management." Published by the Brookings Institution 1960. 

,.. Seidman, Joel, "Emergence of Concern with Union Government and 
Administration." 
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Dues problems that can affect a man's job recurrently spring from 
two things : 

( 1 )  the difficulty of insuring clear and consistent application of the 
union's own dues requirements ; and 

(2) what truly constitutes non-payment of dues under the LMRA. 

Let's briefly examine an example of each. 
First, an example of a union problem in administering its own dues 

requirements. Take the recent sad case of a worker named Schlitz
a Wisconsin case, of course. In order to quality for work at a mid
west company, the union instructed Schlitz to pay $1 18 reinstatement 
fee. This he did. To work he went. Then the union decided it had 
erred. Schlitz was told his fee was not $1 18 but $674. Schlitz then 
demurred. The union prodded the company. The company prodded 
Schlitz. Schlitz continued to demur. The company may not have 
been out of beer ; but it soon was out of Schlitz. Though Schlitz was 
out, he was not down. He went to the Board. The Board liked neither 
the union's bookkeeping nor its logic. So the company once again is 
not without Schlitz. A reading of the case reveals just one example 
of the tangled mess that can occur in attempting to apply our statutory 
requirements to the endless possible combinations of employment cir
cumstances and union dues procedures_l3 

Now let's look at a case involving non-payment of dues. Seven 
workers in a Cleveland plant wanted to replace their existing union 
with a new one. An election was held. The old union won. The 
disenchanted seven reapplied for membership in it. They were re
buffed and threatened with discharge. Knowing the law, some began 
to tender dues payments. Some did not. The union kept some of the 
payments and returned some. A Trial Examiner eventually had to 
clean up the mess.14 This brief account doesn't depict the endless 
complexities involved, not only in this case but in dozens of cases 
of dues payment technicalities that result in discharge or threats of 
discharge, some of which drag out as long as 12 years.15 

Management is in a unique position in dues discharge cases. It is 

18 IUOO Local #139 & Charles Schlitz, 172 NLRB 19, Case #30-CB-154 
(6, 1968) . 

" NLRB Decision of Trial Examiner T. Ricci, Aircraft Workers Alliance 
& TRW (8-18-68 ) .  16 Circuit Court of Appeals, Case of V. Brody vs. TWA and lAM, Decision 
dated 8-13-68, Daily Labor Report 8-26-68. 
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always caught in the middle-caught and troubled by problems of both 
conscience and cost if it makes a wrong step. Because of the law's 
fuzziness management's problem often is simply this-it doesn't know 
which step is wrong. 

It would not seem amiss to suggest that a further regulatory re
quirement be established for cases involving discharge for non-payment 
of dues. Determination by an outside party of the legitimacy of the 
discharge should be required in disputed cases before the member 
is summarily cut from the payroll. Such a step would do much to 
minimize inequitable discharges that can flow from confusion, caprice 
or collusion in disputed dues payment cases. 

The Union Member Fine 

Through the years much of management has by and large taken 
an aloof and often bemused attitude toward the conduct of union in
ternal affairs. Two cases have plunged this cavalier attitude to earth 
with a thud-the Wisconsin Motors case with its fines for "too much" 
production and the Allis-Chalmers Supreme Court Decision of last 
year.16 

Fines assessed members for crossing a picket line approved by the 
court in that case were $20 to $100. Now in rapid succession manage
ment sees NLRB examiners approving a flat $100 fine at General 
Motors,17, $250 at Rocket Freight Lines 18 and $1 ,000 at General 
Gravure Services.19 Even bigger fines are of recent record-$1,500 
at the New York Times,20 $10,000 for AFTRA radio announcers,21 
and $21 ,500 in a Writer's Guild case.22 

In the Sixties the frequency of the fines as a union disciplinary 
tool has spread like a shop rumor as the size of the fines double and 
redouble. 

This circumstance should surprise no one. These are times of 
wide-spread unrest. "People" problems plague every organization. 

16 Supra, Note 1 .  
17 NLRB, UA W & E. J. Hohman Case No. 7-CB-1712, Daily Labor Report 

8-23-68. 
18 NLRB, Rocket Freight Lines, NLRB 16-CB-336. 
19 NLRB, General Gravure Service Company, NLRB 22-CB-1273. 
"" New York Times 7-30-67, Newspaper Guild fines to 43 men. 
21 Radio Television Daily 7-13-67, AFTRA fines KPOL Announcers. 
"' New York Times 5-24-61, Writers Guild of America fine to Member Ivan 

Lars. 
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Unions are much troubled by the restive and rebellious mood of their 
members. These recent court decisions have awakened union to an 
appreciation of the fine as a ready weapon for dealing with member 
recalcitrance. So they are exploiting it broadly. 

Let's look at some of the other things for which unions fine their 
members : 

e not attending meetings23 

• failing to perform picket duty 24 

• filing an unfair labor practice charge25 

• filing a decertification petition 26 

o accusing a union official of misconduct26 

e testifying in arbitration 27 

e working overtime28 

• advocating a republican for President29 

Of special concern to management is the pattern of NI.RB de
cisions on union member fine cases. By and large the Board has 
upheld a union's right to levy fines for those member actions that 
have a direct impact on management, e.g. for crossing picket lines 
and for high volume production. On the other hand, the Board has 
more often ruled against the unions on cases of little or no direct 
management impact--cases involving criticism of union officials and 
internal union political actions. 

This rush toward the increasing use and increasing amounts of 
fines by unions warrants our further examination. Its implications 
are extensive. 

I acknowledge here an unfortunate, but irresistible, habit of man
agement spokesmen. We often read more than is really there into 
the Court and Board decisions we don't like and thereafter prophesy 
dire consequences for the free enterprise system. Credibility is less 
a gap than a chasm in this sphere. 

23 Milwaukee Journal 5-3-62, Story of Mary L. Benson. 
"' UA W vs. Waychik 5 Wis. 2nd 528. 
"" OE Local 138, 149 NLRB 679. 
"" Price vs. NLRB, 154 NLRB 54. 
21Daily Labor Report 12-22-67, Operating Engineers vs. E. L. Archibald. 
"" Wall Street Journal 9-9-68, Gravure Case. 
29 Grodin, ]. R., Legal Regulation of Internal Affairs, as quoted in "Public 

Policy and Collective Bargaining"-Shister, Aaron and Summers (1962) . 
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To appreciate the significance of recent decisions, however, it is 
important to recognize that historically policymakers have placed em
phasis on regulating procedural aspects of internal union administra
tion in dealing with the subject of regulation of unions. Landrum
Griffin, as an example, deals extensively with such subjects as fair 
trials, election of officers, and general adherence to democratic pro
cedures. Relatively little attention has been paid to the control which 
a union can exercise on its members both on and off the j ob through 
union disciplinary procedures. 

In consequence, we find an area of the union/member relation
ship that the NLRB General Counsel in magnificent understatement 
calls a "grey area"30 but which has been more aptly characterized by 
a U. S. Senator as a "no man's land."31 

I realize in this rarified I.R.R.A. atmosphere, we usually try to 
take a broad overview of our subject. But let's employ the snail's 
eye view for a moment. Let's look at things from the view of the 
plain garden variety worker as he enters industrial employment to
day. Here I speak of the man who goes to work in a union shop 
bargaining unit-the predominant U. S. industrial environment. 

What is our man's situation as he arrives on his new job ? 
Under the law, whether he wishes it or not, a union bargains for 

him and determines his wages and working conditions. 
Under labor contract terms, he must join the union and abide 

by the terms of that union's constitution, whether or not he wishes 
to do so. And he must pay dues to the union, whether or not that 
may be his wish. 

Under the recent court decisions, it now appears he must govern 
many of his actions in accordance with the wishes of his union's 
officials. He also must take care not to work at a pace not favored 
by these officials, whether or not it is his wish to have these matters 
determined for him. 

Now is this all bad ? Of course not. In an industrial or any other 
kind of society a balance must always be struck between, as Bertrand 
Russell expresses it, the will of majority authority and the will of 
the individual.32 

10 Daily Labor Report, 4-26-68, Quotation of NLRB General Counsel 
Ordrnan. 

81 Levitan and Loewenberg, "The Politics and Provisions of the Landrum
Griffin Act." Quotation of Senator McClellan. 

80 Russell, Bertrand, "Authority and the Individual" 1949. 
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But how broadly shall the will of the majority, if indeed that 
properly describes the role of the union, be allowed to prevail in this 
relationship ? Where can we establish an equitable balance between 
group rights and individual rights ? 

A case can be made, it seems to me, that the balance may have 
been tipped too far in favor of group authority by these new court 
decisions. 

Let's go back to our man's situation to examine why. 
A statute exists that clearly establishes a union's right to bargain 

for our man. A statute exists that allows a union to contract to 
compel his membership. A law in one case and a labor contract in 
another reasonably well defines our man's obligations and his rights. 

But on the subject of fines we have a truly Kafkaesque circum
stance. No statute exists to spell out just when a union can fine our 
man, nor identify for what acts he may be fined, nor in what amounts 
he may be fined, nor by what union official or tribunal he may be 
fined, nor what clear avenues of redress exist if he believes the fine 
unwarranted. 

To the extent that these things are prescribed at all they are 
prescribed by union constitutions, documents of endless vaguity and 
murk. Public policy played little part in their drafting. 

At present the union constitution largely stands as the final state
ment of the union's power to discipline and of the rights of union 
members. 

A peek into these constitutions is revealing. One notes the mem
bers may be fined for such manifest crimes as conduct that "under
mines the Union," that "creates dissension," that "is detrimental to 
union objectives" as well as the heinous malefaction "conduct unbe
coming a union member."33 Levity aside, such terminology is hardly 
suitable for the by-laws of a ladies sewing circle let alone an organiza
tion with rights created and protected by government statute. 

The power to tax is said to be the power to destroy. It can 
equally be contended that the power to fine is the power to destroy. 
A union member's financial security and his job security grow ever 
more tenuous as union fines become ever more frequent and sizeable. 

To our man in the shop the threat of a fine may be as much of 
a viilain as the fine itself. That threat can take on awesome propor-

93 Tobias, Paul H., "A Proposal for Federal Regulation of Union Disciplinary 
Power." Labor Law Journal, Dec. 1 958. 
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tions when he realizes no effective statutory limitation exists on the 
size of the fine or nature of the act for which he may be fined. So 
what happens ? Our man is forced to recognize that the only sure 
way for him to avoid a fine is to remain in the constant good graces 
of union officialdom. The rule of men thus replaces the rule of law. 

Now those among you with sharp ears will sense that I have 
strayed from my assignment. No longer am I pointing to the impact 
of union acts on management. I have become a defender of indi
vidual member rights. But my point is this-more than individual 
rights is involved. The impact on management grows with each 
new board and court decision approving fines. 

If unions continue to extend their growing practice of fining mem
bers in circumstances seemingly sanctioned by these recent cases, a 
substantial restriction on managerial effectiveness will ensue. In fact 
from my study of this subject it seems to me that the impact on 
management of the member fine is already greater than is generally 
realized. 34 

One of management's top labor relations executives recently had 
this to say on the subject. 

"At the moment I see no need for further governmental intrusion 
on the relationship between the individual worker and the labor or
ganization which represents him. In my judgment management will 
generally fare better if the union representing its employees is tightly 
disciplined and is represented by a leadership which has an appre
ciation of the overall economic and social consequences of the de
mands it makes on the particular industry with which it is dealing.35 

While not all management men would view the subject in quite 
such absolute terms, management does realize that the more rights 
the individual is given at the expense of the authority of union lead
ers, the more difficult it will be for those leaders to negotiate and 
police bargaining agreements with authority. And most manage
ment men believe unions need more, not less organizational cohesion. 

Perhaps it adds up to this. There is an apparent need for some 
regulation of union disciplinary processes. That regulation, how
ever, should be selective, not general ; it should be remedial, not 
punitive. And though the main impetus for such legislation may not 

.. NOTE : Research for this paper involved examination of 187 cases and re
view of 86 books, articles, monographs and other relevant publications. 

35 Statement of Steel Industry Executive, October, 1968. 
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spring from management, its impact on management and on effec
tive union-management relations can be extensive. 

When considering legislative action in this sphere a balance of 
three considerations is needed : 

1 .  the effect on union cohesion, which should not be seriously 
eroded, 

2. the effect on the union member's personal rights and job se
curity, which should be protected from union impropriety and 
excess, and, 

3. the impact on managerial effectiveness. 

Management's ability to attract people from the labor market, to 
utilize their services efficiently and to bargain regarding their ser
vices with a balance of power should be priority considerations in 
devising such legislation. 



DISCUSSION 

JACK BARBASH 

University of Wisconsin 

The major paper-writers have written incisive, instructive and 
I believe, authoritative reviews of the state of the law as it relates 
to the federal regulation of union affairs. Each from his own spe
cial point of vantage faults the law for failing to achieve the pur
poses which he seeks to achieve, and in effect raises serious ques
tions about unions' efficacy in the modern society. 

What gives the criticisms special thrust is that they run to the 
fundamentals of unionism. This is mostly true of Aaron and to 
somewhat lesser degrees, of Blumrosen and Hodgson. 

Mr. Hodgson calls attention to the union's adverse effect on 
managerial efficiency. Professor Aaron believes that the union's 
impairment of individual rights of current and prospective mem
bers are sufficiently grave as to call in question for him whether 
collective bargaining is worth preserving. Professor Blumrosen be
lieves that the overriding need to remedy the wrongs which unions 
and employers have inflicted on Negro workers probably requires 
scrapping the seniority system so that "promotion from within" 
can be enforced, "as rapidly as job openings and qualifications per
mit . . .  until Negroes are no longer 'behind' whites with lesser 
plant seniority." (p. 8)  

The members of  this session are not alone in raising fundamen
tal questions about trade unionism's justification. They reflect a 
world-wide reassessment of the role of trade unionism in the mod
ern economy. Only the union's complicity in causing price insta
bility and retarding growth is lacking here to make the criticism 
generally representative. 

This is an extraordinary turn of events in the evolution of at
titudes about unions. The American labor movement only a gen
eration away from ineffectuality now is viewed as part of a trinity 
which commonly couples "Big Labor" with "Big Government" and 
"Big Business." Rema�able too is a certain reversal of critical 
roles. It is the liberal-minded academic intellectual, the historic 
ally in the labor movement's ascendancy who is advocating fun
damental reform generally and in this discussion. On the other 
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hand it is the classical antagonist of unionism-big industry man
agement-who doubts the need for drastic change in the union's 
management of its internal affairs lest the union's capability "to 
operate effectively and act authoritatively" is endangered, as Hodgson 
says. 

The shift is quite understandable. The intellectual support for 
unionism developed in an environment of scarcity, oppression and 
exploitation. Full employment, the rise of union power, the wel
fare state and civil rights radically transformed this environment 
and it is the unions which are now regarded in many quarters as 
instruments of oppression and exploitation. American management 
on the other hand which started out with an ideological power 
antagonism to unionism now finds that while it has its problems 
with unions it has found a way of living with unions is probably 
better than living without them. 

There is a fundamental consensus shared by all of these union 
critics, aptly put by Aaron : "In the areas we have been discussing 
unions should no longer be regarded as private voluntary associa
tions but as quasi-public organizations, subject to the same con
stitutional limitations that apply to any instrumentality of state 
power." ( p. 14) 

The papers share a common fault in a certain restricted per
spective. Aaron's paper makes no mention of the major eruption 
of rank and file pressure which has taken many forms and means 
many things but which demonstrates that union members are far 
from powerless to act in their own interests as against leadership 
interests. Aaron misses too the important role played by LMRDA 
in making it possible for the rank and file to act on these interests. 

Hodgson does not mention what many observers regard as big 
industry's largely successful counter-offensive to strengthen its ini
tiatives as against union restraints. This is the so-called manage
ment "hard line" which began to show itself in the 1950's. The 
present unrest in industrial plants may even be a reaction to that 
hard line. Blumrosen's paper needs to take into account the fer
ment which Negro workers on their own are stirring up on the 
industrial shop floors and in union halls. 

Moral outrage, which incidentally I share, while necessary to 
reform certain internal union practices is nevertheless insufficient 
by itself to generate viable remedies and may even obscure a real-
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istic view of the forces that need to be dealt with in achieving 
moral purpose. What does it mean to say as Aaron says that "if 
collective bargaining can be made to work only by completely sup
pressing the rights and legitimate expectations on individual em
ployees, it is hardly worth preserving" ? (p. 14) Isn't it necessary 
to say something about the possible consequences of promotion 
from within for Negro workers "regardless of the form of the 
seniority system," as Blumrosen favors ? 

Although I think there is more to the questions than the par
ticipants in this session have ably highlighted for us, they have 
surely probed the real issues in a forceful way. 
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"In the world of common-sense experience the only close rival 
of money as a pervasive and awkward scarcity is time," Wilbert 
Moore noted half a decade ago. "Loyalty or affection, too, turns 
out to be a universal scarcity upon close examination. . ." 1 But 
ours is not a discipline that attends to questions of human emo
tions, and we are therefore allowed to ignore any vexing prob
lems arising from too little (or too much) affection. We do profess 
expertise in matters of time and money and their allocation, how
ever ; the wonder is that we have spent so much time on money 
and so little on 'the pervasive and awkward scarcity' of time itself. 

The discussion following is concerned with the division of time 
between work and leisure and within that general issue, with sev
eral specific questions. What do traditional theories of the allo
cation of time have to offer in explanation of the current distri
bution ? What are the determinants of the forms of today's leisure ? 
Finally, how do we explain the accrual of disproportionate quan
tities of free time to certain workers, and the failure of others 
to share in the growth of leisure ? 

I. THE RATIONALE : HIGHER WAGES, LESS LEISURE 

Time has played an important role in economics-implicitly in 
classical theory and explicitly in neo-classical theory (especially in 
the works of Marshall, Fisher, and Knight) and in Keynesian 

1 Wilbert E. Moore, Man, Time, and Society (New York, 1963 ) ,  p. 4. 
* The discussion by Leonard Lesser, presented in this session, is not included 

in the published Proceedings. 
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and po�t-Keynesian theory. But the emphasis has been on rates 
per unit of time, upon time patterns of consumption and produc
tion, and upon the implications of futurity.2 On the reiationship 
between income incentives (wage rates) and the quantity of labor 
offered, opinion has shifted through the centuries.3 The mercantil
ists argued that the labor supply curve was negatively sloped, reason
ing that men would work only long enough to maintain themselves 
" . . .  in that mean condition to which they have become accustomed." 4 
Adam Smith and J. B. Say took the opposite view, believing that a 
majority of workmen, when liberally rewarded, were likely to over
work and threaten their health. Malthus, as one would expect, held 
that the worker would toil only that number of days required for 
subsistence. The negative relationship was rejected by Marshall, 
but reaffirmed by Pigou.5 

Contemporary views of the slope of the supply function are also 
diverse, although there seems to be some preference for the notion of 
a negatively-sloped curve, or at least one that is highly inelastic. 
G. F. Break argues that workers have fixed commitments, either with 
respect to the maintenance of certain goals, or to the observance of 
rigid work patterns. The pressure of these commitments force the 
worker to render a certain number of hours at any given wage rate, 
thus tending to make the supply curve inelastic ; or else the commit
ments cause him to demand a certain level of income, which can be 
maintained with fewer hours of work as the wage rate rises.6 

• For a recent discussion of the limitational role of time, see Spengler's 
analysis (Chapter IV) in Juanita M. Kreps and Joseph J. Spengler, "The 
Leisure Component of Economic Growth," Technology and the American 
Economy, Appendix Volume II, National Commission on Technology, Auto
mation, and Economic Progress, 1966. See also G.L.S. Shackel, Time in 
Economics (Amsterdam, 1958 ) .  

• See Joseph J .  Spengler's review of the argument : "Product-Adding 
versus Product-Replacing Innovations," Kyklos, X ( Fasc. 3, 1957) , pp. 267-?:77. 

• Josiah Child, quoted in Paul H. Douglas, The Theory of Wages (New 
York, 1934) , p. 270. 

5 See citations in Spengler, op. cit. : Adam Smith, An Inquiry into the 
Nature and Ca11ses of the Wealth of Nations (Modern Library ed., New 
York, 1937) ,  pp. 81-86 ; J. B. Say, Traite d'economie politique ( Paris, 1841, 
Book II, Ch. 7, sec. 4) ; T. R. Malthus, An Essay on the Principles of Popu
lation (London, 1826) ,  pp. 368, 379, 424--425 ; Alfred Marshall, Principles of 
Economics (London : Variorum edition, 1961 ) ,  pp. 140-143, 526--529, 680--6%, 
720-721 ; A. C. Pigou, A Study in Public Finance (London, 1 929) , pp. 83---84, 
and The Economics of Stationary States (London, 1935 ) ,  pp. 163-164. 

6 G. F. Break, "Income Taxes and Incentives to Work," American Economic 
Revie'W, Vol. 47 ( September, 1947) ; also James Duesenberry, Income, Saving, 
and the Theory of Consumer Behavior (Cambridge, 1949 ) .  
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II .  THE RECORD : HIGHER WAGES, MoRE LEISURE 

Whatever the preference of the individual worker at any particular 
time, he has in fact gained both income and time free of work during 
the twentieth century. In annual hours, his free time has grown by 
about 1200, and in lifetime years, he has gained an additional 9 
that are free of work. The fact that workers have taken more and 
more free time, although each additional hour of free time was more 
expensive in terms of goods foregone,7 would seem to conflict with the 
stereotype of the "thing-minded" American, who allegedly prefers 
a higher paycheck to a shorter workweek. 

The conflict has often been dismissed with a reference to labor's 
belief that as long as there is unemployment, the work week is too 
long. Hence, working time is reduced because of the need to create 
additional jobs, and free time, like work, needs to be spread more 
evenly over the entire labor force, including the unemployed. Econo
mists, proud of their sophisticated perception of the "lump-of-labor" 
theory, have been eager to debunk this trade union attempt to create 
jobs, but reluctant to deal analytically with the free time generated 
in the process of growth. An outstanding exception is Gary Becker's 
work, in which he gives nonworking time a value by including it in 
his concept of "full income." 8 

It seems perfectly reasonable for today's worker to take the 
position that the 40-hour week is not particularly onerous, but that 
his income is inadequate. For workers who have become accustomed 
to being at work (and whose colleagues typically work) the standard 
number of hours, the attraction of more time off probably has much 
less appeal than an increase in income. With wages rising in ac
cord with productivity, the worker's true preference is illustrated 
by a perfectly inelastic demand for leisure (or supply of effort) .  
Reduction below the "fair" or "customary" working time may have 
little support until some major policy decision changes the pat
tern of working time ; even then, it may take some time for the 
shorter schedule to be generally accepted as the norm. But even
tually workers will adjust to a 6-hour day or a 4-day week ; it 

7 See Oarence D. Long, The Labor Force Under Changing Income and 
Emplo):ment ( Princeton University Press, 1958), chapters 1, 2, and 13. 

• Gary Becker, "A Theory of the Allocation of Time," Economic Journal, 
LXXV ( September, 1965 ) ,  pp. 493-517. 
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is easy to imagine, in fact, that after a period of time workers 
could come to view a standard workweek of 30 hours as quite ap
propriate, the 40-hour week being remembered in much the same 
way we now think of the 10-hour day. 

III. THE GAMES PEOPLE PLAY 

The distribution of lifetime between working years and leisure 
years depends primarily on the nation's stage of economic devel
opment, or more precisely, on the productivity of labor and hence 
the capacity to support nonworking periods of time. Labor force 
activity rates for men are highest in agricultural and lowest in in
dustrialized countries, the average number of years of active and 
inactive life for men varying significantly.9 

Average net years Average net years 
at birth at age 15 

Active Inactive Active Inactive 
years years years years 

Industrialized countries 42.2 22.8 45.3 9.2 
Semi-industrialized countries 35.6 17.2 43.1 6.4 
Agricultural countries 33.9 14.4 41.5 4.6 

The fact that men have few inactive years in underdeveloped 
countries is attributable to rurality and low incomes, John Durand 
has noted ; hence the appearance of non-agricultural industries, the 
growth of cities, and increases in output per worker leads to a de
cline in male labor force activity at both ends of working life.10 
Irene Taeuber's study of Japanese demographic patterns reveals 
even more clearly than the European data a downward trend in 
activity rates for young and older men in the 1920-40 period, 
despite Japan's wartime mobilization.n A more recent analysis, 
posing the question of whether as incomes rise people systemati
cally change the distribution of their time between work and leisure, 

9 United Nations, Sex and Age Patterns of Participation in Economic Ac
tivities ( New York : United Nations, 1962) ,  Table 4.4. Figures are unweighted 
means. 10 See John D. Durand, "Population Structure as a Factor in Manpower 
and Dependency Problems of Under-Developed Countries," Population Bulletin 
of the United Nations, No. 3 ( New York : United Nations, 1965 ) ,  p. 6. 

u Irene B. Taeuber, The Population of Japan ( Princeton : Princeton Uni
versity Press, 1958 ) .  
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concludes that there is a significant negative correlation between 
income and the aggregate allocation of effort to income acquisi
tion.12 Of the variables other than income that explain the alloca
tion of time, the most important is found to be the state of aggregate 
demand as indicated by the level of unemployment. The United 
States' high-income, high-unemployment position in recent years 
is thus compatible with a reduction in the amount of effort devoted 
to work. 

High hourly wage rates and levels of unemployment may ex
plain more than the decrease in time spent at work ; they may also 
explain in part why leisure grows in one form rather than another, 
and in particular, why the free time is increasingly taken at the 
beginning and end of worklife, rather than during the workyearP 
But there has been little speculation and even less research on 
the forms in which leisure is now emerging. As a result, we 
know very little about workers' actual preferences as to the dis
tribution of free time, although the form in which leisure is made 
available surely conditions, if not dictates, its utility. 

Variations in leisure-time patterns occur even among nations 
which are at roughly the same stage of economic development. F01 
illustration, we may take five countries : West Germany, Sweden, 
Switzerland, the United Kingdom, and the United States. Among 
these nations, the workweek varies from 38.5 hours to 45.5 hours ; 
annual holidays range from 2 to 4 weeks ; public holidays may 
be as few as 6 and as many as 13. As to the male's worklife, 
active years range from 39.7 to 45 ; inactive from 21 .4 to 25.8 ; the 
proportion of life that is active varies from 60.6 to 67.8 percent. 

On a country-by-country basis, differences in working patterns 
are quickly apparent. Workers in Switzerland have a long work
week but generous holiday provisions ;  participation rates for males 
are high, and this applies to young and older men. West Germany, 
too, has a long workweek offset by long vacations and frequent 
public holidays. But whereas German males enter the labor force 

"' Gordon C. Winston, "An International Comparison of Income and Hours 
of Work," Review of Economics and Statistics, XLVIII ( February, 1966) , 
pp. 28--39. 

,. The advantages of a gradual reduction in the workyear, and the reasons 
for the historical trend in this direction, were discussed by Clarence Long 
a decade ago. Op. cit., pp. 24--25. 
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early, they also retire early. In the United Kingdom, teenagers 
have exceptionally high activity rates and old people relatively low 
rates. Vacation and public holiday provisions are much less gen
erous but the workweek is somewhat shorter than in Germany 
and Switzerland. In Sweden, the amount of leisure and its a11o
cation over the worklife differs from the patterns in other coun
tries. Swedish men have a short workweek, frequent paid holidays, 
and extremely long vacations. They enter the labor force late, and 
retire late. Here, the high activity rates for women, fo1lowing the 
male pattern in the timing of worklife, serves to spread nonwork
ing time somewhat more evenly between the sexes than is the case 
in other countries. 

\Yorkers in this country enjoy a shorter workweek than most 
countries in \Vestern Europe, but fewer annual and public holi
days. In the changing patterns of worklife, we resemble Sweden 
in one important respect : participation rates for men have de
clined and those for women have increased. Moreover, in these 
two countries men enter the labor force late. But there are im
portant differences. In Sweden the high proportion of working 
women of a11 ages is partia11y offset by some reduction in working 
hours per week and by generous holiday arrangements. In the 
United States the increased labor force activity of women is being 
counterbalanced by the reduced participation of younger and older 
men.14 

IV. A LUMP-OF-LEISURE THEORY 

At any point in time, institutional arrangements largely dictate 
the terms of nonworking time, i.e., when it occurs, and who re
ceives it. Compulsory retirement at age 65 is one example ; the 
statutory forty-hour week, as we11 as negotiated vacation plans, help 
to standardize the length of the workyear. 

A major purpose of both the legislation providing for the eight
hour day and that establishing a retirement benefit scheme was 
to reduce the amount of labor offered by persons then at work 
(or viewed differently, to give to some workers additional free 
time) ,  with the ultimate objective that within the new working 

" For sources of this comparative statement see Juanita M. Kreps, Lifetime 
Allocation of Work and Leisure, Social Security Research Report No. 22, 1968. 
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rules everyone who wanted to work at going rates of pay could 
find jobs. Under pressure to create jobs during the depressed 
thirties, we thus reallocated time between work and leisure. One 
result of this reallocation was the acquisition of a large block of 
free time on the part of a particular group of workers, who were 
dropped from the active labor force altogether. 

·with the growing emphasis on retirement as a lifestage and 
some corollary improvement in retirement benefits, and with a 
possible movement toward early retirement, we may find ourselves 
allocating a very large proportion of the leisure emerging in the 
process of economic growth to retirement. Lumps of leisure ac
cruing at the beginning and again at the end of worklife could 
absorb most of our growth in nonworking time, in contrast to 
the earlier pattern in which leisure was translated into shorter 
workweeks. 

Not only does the new leisure tend to be lumpy in its time 
dimension ; that portion which accrues during worklife is also be
ing spread quite unevenly over the work force, with the result 
that certain groups of workers have failed to share in this com
ponent of growth. Harold Wilensky's analysis of the distribution 
of leisure 15 shows a disproportionate gain for workers in mining 
and manufacturing and ( since 1940) in agriculture. By contrast, 
civil servants and the self-employed have gained little or none. 
Certain groups-white-collar workers, salesmen, clerks, proprietors, 
managers, officials, and most professions-tend to work full time 
year-round, while rural workers, women, nonwhite, young and 
old persons are employed part-time or intermittently. 

The author concludes that higher-income recipients have prob
ably lost leisure during the twentieth century. Among a sample 
of clerks, salesmen, craftsmen, foremen, small proprietors, semi
professionals, technicians, managers, and some operatives, with in
comes ranging from $5,000 to $13,000, about half worked 45 
hours or more weekly, and a sizeable minority worked 60 hours 
or more. One-third of the men earning $10,000 or over logged 
55 hours or more per week. Within strata, differences in work 
schedules were also pronounced ; lawyers and professors, for ex-

•• Harold L. Wilensky, "The Uneven Distribution of Leisure," Social 
Problems, 9 ( 1961-62) , pp. 32, 56. 
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ample, have much longer workweeks than engineers. Business 
executives average a workweek of 50 hours, excluding business 
entertaining at home, travel time to work, and business travel. 
Being self-employed, J ewish, or high-income tends to raise the 
propensity for long hours. 

In summary, it appears that much of our leisure is coming to 
be concentrated temporally, occurring at the beginning and end of 
worklife ; moreover, that the leisure available during worklife is 
being concentrated on certain groups, notably those workers who 
are in excess supply relative to the demand for their services. Mr. 
\Vilensky is probably right in concluding that, given the bunching 
of leisure, the gains to some groups have been exaggerated and 
furthermore, that the quality of such fragmented leisure is far 
from ideal. 

In our analysis of the supply of labor, we have perhaps been 
unduly concerned with variables which tell us little about the be
havior of today's workers. For the low-skilled blue-collar worker 
in a declining industry, nonworking time (not counting unem
ployment) obviously grows as the demand for this type of labor 
declines, worker preference for income over leisure notwithstand
ing. The explanation for the growth in leisure lies altogether in 
the shortage of jobs relative to job seekers, and the consequent 
attempt to spread work. At the other extreme, professional, tech
nical, and managerial workers are not gaining leisure, again because 
of the state of demand for their services. Shortages of labor in 
this sector result in a bidding up of wages and salaries, but not 
in the amount of labor offered in the short run, since most of 
these persons already have extremely heavy work schedules. The 
amount of leisure taken by the two groups of workers is thus 
independent of the price of labor, at least within a very broad 
range, the unskilled worker being willing to spend more hours 
at work at the going rate of pay, and the executive or professional 
not being able to spend any additional hours at work, even if of
fered higher pay. 

In the long run. the promise of higher prices for skills and 
professional talent will of course induce more persons to make the 
necessary investment in education. But will it increase the supply 
fast enough to more than offset the rise in demand, and thus allow 
professional persons to have some increase in free time ? Do busi-
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ness executives and members o f  the professions want free time ? 
Or does the work orientation of men going into these areas pre
clude their acceptance of leisure in the amounts now available to 
blue-collar workers ? 

V. MoRE OR LEss PuRITAN 

Answers to these question are difficult in part because of the 
fuzziness of our definition of leisure_Hl For purposes of this dis
cussion, the meaning usually conveyed-i.e., time not spent at work 
for pay-has been used. But there are serious shortcomings of this 
concept, particularly when it applies to workers whose performance 
is largely dependent on high levels of education and training, and 
who must continue some measure of education as a condition of 
employment. For such persons, it is almost impossible to separate 
"work for pay" from the leisure-time pursuit of reading, attending 
professional meetings, etc. Compounding the problem is the per
verse propensity of many of these men to prefer their work (with 
or without pay) to the world's more frivolous pastimes. Use of 
the term "nonworking"time is of no help, since we have not de
fined work, and the whole question of involuntary unemployment 
continues to cloud the picture when leisure and nonworking time 
are used synonomously. 

If a particular group of workers gain free time because of a 
decrease in the demand for their services, how do we view the 
additional nonworking time of the men who continue to be em
ployed ? When the free time is involuntary, it would seem to lie 
somewhere along the continuum of unemployment, underemploy
ment, and leisure. On the other hand, if workers who can con
trol their hours work far more than the minimum number, even 
when their incomes are unaffected by the amount of time on the 
job, the extra time can hardly be thought of as work "for pay." 
Perhaps a concept of "discretionary work," defined as the differ
ence between the amount of time a man actually works and the 
amount necessary to earn his current · pay, would help to identify 
the extent of his preference for work over play, thereby removing 
the notion of a necessary pay incentive. Similarily, the man who 

18 For a review of the definitional problem, see Justin Voss, "The Defini
tion of Leisure," Journal of Economic Issues, I (June, 1967),  pp. 91-106. 



316 INDUSTRIAL RELATIONS RESEARCH ASSOCIATION 

finds it impossible to translate free time into work for pay may 
not be categorized as being at leisure ; instead, he is in a sort of 
limbo in which he must accept some involuntary or nondiscretionary 
free time. 

Important as new labels for the gray area between work and 
play may be for analytical purposes, the more critical issues arise 
from our failure to make explicit our preferences first, as between 
goods and free time and second, as to the preferred forms of any 
additional leisure. On the first issue, the vast range of our un
met needs 17 would seem to render untenable the acceptance of any 
involuntary leisure. On the second, a case can be made for di
verting more and more of our time to education, investments in 
education being the correlary of our high current growth, and 
the sine qua non of future, even higher rates. Whether such an 
aiiocation of the leisure component of growth is actuaiiy preferred, 
particularly by the students themselves, has not been demonstrated, 
although it may be in time ; they have already demonstrated on 
behalf of practicaiiy everything else. 

11 See Leonard Lecht, The Dollar Cost of Our National Goals (Washing
ton : The National Planning Association, 1965 ) .  



EMPLOYEE BENEFIT OPTIONS 

E. S. WILLIS and F. R. KAIMER 
General Electric Compa11y 

Popularity of Benefit Options 

The availability of options in benefits or between pay and ben
efits has become a currently popular item for discussion. 

It is difficult to assess the real reason for the interest. It prob
ably arises from several sources-the fact that companies have many 
options already may create special interest ; the needs of different 
employees which vary with each individual situation, as I am sure 
Mr. Neeley will indicate clearly ; the comparatively large number 
of employees of the type who oppose "regimentation" or uniformity ; 
the general interest of the current "generation" in individualized 
treatment (what Time Magazine characterizes as "the mood of 
the nation reflects ambiguity : craving new approaches and an
swers . . . ." ) ; the existence of a fad ; the desire for more ben
efits (and pay ) ; the effect of high taxes ; desires for more leisure
with pay of course-and other factors not as clearly definable. The 
other members of this panel will, I am sure cover these most effec
tively. Today I want to discuss this, however, from the viewpoint 
of a company and illustrate what freedoms employees have already 
and indicate the problems involved in options. 

Levels of Compensation/Employee Benefit Options 

At the outset, it is most important to illustrate the levels of 
compensation options now existent and possible in each of the 
three levels of compensation currently available to a person. They 
are best illustrated by an inverted pyramid consisting of three sec
tions. It is hard to picture a pyramid resting on its point with 
the base up, but it best illustrates the existing situation. 

Government B me fits 

At the point, the bottom section of the inverted pyramid rep
resents the statutory or Government benefits. On a company cost 
basis, these represent a large and ever-increasing share of benefits 
which are nearly one-fourth of the total cost for benefits-Govern
ment and private. This share is important because such statutory 

317 



318 INDUSTRIAL RELATIONS RESEARCH AssociATION 

programs contain a minimum of options. Government plans are 
applicable to the total population and do not-and cannot-contain 
within themselves options--except of minimal variety. Nor can 
they provide options as to election or non-election of the benefit 
smce they are generally compulsory and tax-based. 

Pay 

The top section of the inverted pyramid represents the 75% 
of total compensation which goes into gross cash pay to the in
dividual. Its larger thickness and wider spread represent and 
typify the wide variety of options which pay provides to the in
dividual. It indicates by both size and spread of its lines that here 
is really where the individual has the greatest opportunity to ex
ercise personal choice. His pay can be spent entirely for needs 
and pleasures, some can be saved in various forms ranging from 
bank accounts to real estate or mutual funds for future use in vari
ous forms with different flexibilities and availabilities, or some can 
be used to purchase protection such as through insurance-all ar
ranged as he wishes in timing, quantity, availability and type. 

To the extent an employee relies on benefits-private and Gov
ernment-accordingly reducing the portion available in pay, he 
drastically restricts the pay area where wide choice is practical 
and possible. 

Private Benefits 

In the inverted pyramid, between the bottom layer of fixed 
Government benefits and top layer of broad individual action on 
options available through use of pay, lies the portion which rep
resents other employee benefits available through the employer. 
Just as this layer broadens out in the pyramid, so too do these 
private employee benefits provide much more flexibility than Gov
ernment plans in individual optional arrangements. This layer 
accounts for roughly 15 to 20% of an individual's total compen
sation, and when Government benefits are included we account for 
roughly 25% of an individual's compensation. 

Private benefit plans, by their nature, are mass basis arrange
ments and their success and value primarily arise from the appli
cation of group principles. They can, however, be tailored to spe
cific groups and where such group principles can be modified or 
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applied on segments of a group, then options are available. To the 
extent that attempts are made to apply individualized principles, 
much of the group benefit plan values-in most cases-will be lost. 

Types of Private Benefit Plan Options 

Private plans offer various types of options-some more use
ful or practical than others. 

First, there are the options available through participation or 
non-participation in particular basic plans. Then, there are addi
tional options available by providing additional fully contributory 
plans supplying benefits at low cost through the mass purchasing 
power resulting from a company's grouping of its employees. These 
options provide savings to the employee if he wishes to take ad
vantage of the plan. Further, there are the options within a par
ticular plan representing different ways of utilizing or combining 
features of a plan without incurring additional costs (except pos
sibly some administrative expense) .  Other benefit options repre
sent greater or less cost-such as optional early retirement versus 
normal retirement in the Pension Plan. Finally, there are "pure" 
pay versus benefit options. 

Complexity Resltlting from Options 

Before reviewing each of these facts of option arrangements, 
two elementary observations are important. First, options and sim
plicity in benefit description and operation are not synonymous ; 
they are, in fact, opposites. The more options, the more compli
cated the benefit plans. A plan with only Benefit Vv becomes com
plicated by adding Options X, Y and Z even though they may be 
exactly comparable. Not only is the description and administration 
more complex, but employee decisions are required. Frequently, 
too, W, X, Y and Z cannot be equal, so the additional factors 
which must be applied to one or more of these further increases 
the difficulties. 

With respect to the decisions which may be required by employees, 
there are problems. There are some sophisticated employees who 
have the background, interest and time necessary for making informed 
choices. There are many indications, however, that most employees 
of all categories--exempt, non-exempt salaried and hourly em
ployees-do not wish to, or feel capable of, making decisions be
tween a number of options. This is quite understandable. 
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There are a number of problems, also, in choosing some op
tions as to timeliness ; that is, the making of an election as of 
some point in time-by a certain date, before or after attainment 
of some age, after completion of a specified period of service, etc. 
These present administrative problems because it is not possible to 
assume that employees will always be aware of these points, as 
evidenced by many cases. Accordingly, a company is forced to 
set up procedures to alert and follow employees well in advance 
of a particular date. 

Other problems involve comparability. Then, too, values change 
with the occurrence of events such as marriage, births, etc., or with 
just the passage of time-sometimes called aging-and this re
quires decisions and action-with which employees generally are 
not conversant or not likely to carry out promptly with resultant 
difficulties. 

These complicate administration but are, of course, soluble on 
some "bring-up" basis. Evidence indicates there are failures in 
this system from time to time and with more options the routines 
become more cumbersome. Inadvertent failures may subject the 
company to unanticipated liabilities. 

Secondly, many so-called options are really disguised pay in
creases. When employees seek those options, what they really want 
is "more." The facts must be reviewed carefully to make sure it 
is an option, not really a hidden increase. This seems especially 
true of so-called vacation or leisure time or retirement options. 

These comments do not negate the consideration of options but 
are intended simply to indicate some of the further aspects which 
need to be taken into account. As the education level of employees 
increases and as employees are given opportunities to take more 
individual responsibilities, these problems relating to decisions may 
gradually be reduced but not eliminated. 

And now to discuss the various types of options. 

1. Participation in Basic Plans 

An employee may join or not J 0111 basic plans. To illustrate
the employee can elect to join the Pension Plan or the Insurance 
Plan. He can submit suggestions or not. He can request aid from 
a Loan Plan or not. He can take his vacation or lose it-or some
times defer it or receive pay in lieu. 
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2. Additional Optional Low Cost Benefits 

Because the size of a company frequently permits mass pur
chasing on a low cost group basis, it is possible to offer employees 
various optional plans which they can buy. These include for ex
ample, Accident Insurance (where the group rate is at least half 
the lowest outside individual purchase cost ) or Long Term Dis
ability Insurance. There are other additional plans that may be 
considered in the future, such as automobile insurance, dental in
surance, stock purchase, fire insurance, travel costs, pay allotment 
on life insurance premiums, etc. 

As long as these are employee pay-all, these additional options 
may be thought by some to be pay versus benefit arrangements 
but they do not actually fall in this area. The employee pays for 
the cost of such plans from his after-tax income, rather than re
linquishing pay in lieu of the benefit. In fact, these plans-while 
being given credit as Company options-could almost be considered 
in the area of the triangle described as the portion allocated to 
utilization of pay by the individual. 

3. Options Within a Plan at Little or No Cost Difference 

It is also possible to introduce within the limits of one plan, 
options of equal cost but which might meet different desires or 
needs of employees. Such options must usually be confined to one 
plan, otherwise cost differentials arise. 

For example : 

In a savings plan such as we have in GE an employee can 
elect U.S. Bonds which have a firm cash value but no growth, 
or the more volatile GE stock with its growth possibilities, 
or the Mutual Fund which is perhaps less volatile than the 
Stock but still retains growth potential, or Life Insurance for 
protection. No cost differences to the Company arise in any 
of these four elective courses. 

This program also has a variety of withdrawal privileges, 
such as for illness, education, layoff, or emergencies. These 
provide additional flexibility with no cost differentials. 

In the Pension Plan, by using actuarial adjustments to 
equalize costs, an employee can elect a full pension payable 
for his life or a reduced pension payable to him and then a 
surviving spouse. 
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The Vacation Plan provides for use of "earned" vacation 
time beyond two weeks to meet needs for pay lost when ab
sent due to illness or personal reasons. Vacation deferment 
offers another opportunity to vary existing programs. 

In the Insurance Plan, the life insurance can be paid either 
in a lump sum or on a wide range of extended settlement 
options. 

Under the Medical Insurance portion of the General Elec
tric Insurance Plan, an employee can receive benefits whether 
treatment occurs in the hospital as a bed patient, in the hos
pital on an outpatient basis, in the doctor's office, at home
or, for that matter, anywhere else the treatment is given. By 
contrast, many standard medical plans restrict benefits to treat
ment in the hospital. 

4. Options Available 'With a Cost Differential 

Naturally, the election to join or not join a plan involves a 
difference in cost to the company but beyond this, there are op
tions with cost variations. 

Examples of the existing availability of such options include 
the following : 

In the Pension Plan the employee can elect optional early 
retirement versus normal retirement. When the reduction fac
tors are below actuarial rates and thus are very favorable, op
tional retirement is much more expensive than normal retirement. 

In this same Plan in GE, also in optional early retirement 
cases, the employee can elect one of two supplemental payments, 
one of which generally would be more expensive than the other. 

An employee-who elects to leave before retirement-also 
has available vested rights which are, of course, more expen
sive than a simple refund of contributions upon termination of 
service. 

Pay in lieu of vacation is an option available to an em
ployee subject to approval by the manager. 

Some extra cost options are available which will be elected 
by only certain groups but which must be charged to the over
all plan (with all participants sharing on a group basis) .  Ma
ternity benefits, which appeal only to the female employee or 
younger married man, in an Insurance Plan are illustrative. 

5. Options Available on a Pay Versus Benefit Basis 

This type of option where the individual elects to give up a 
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certain amount of pay for benefits costing an equal amount is cur
rently rare because of the difficulties andjor cost problems involved. 
On the other hand, unfortunately, it is the type of option most 
discussed as a desirable form of option. 

At present, it exists in General Electric in a relatively "pure" 
form only in connection with ( 1 )  the Savings Program and (2)  
the Holiday Plan in a few locations. 

In the Savings Plan area there is the lower so-called Program 
Pay Arrangement (for those who wish to participate in the Sav
ings Program) and the higher Non-Program Arrangement (for 
those not wishing to participate in it) .  While these pay arrange
ments started out as full offsets, they are now only a partial offset, 
ranging from � %  to 1 � % depending on earnings, while the par
ticipant can obtain a 3� % matching Company payment by sav
ing at 7%. 

Nevertheless, even though a gain to the participant is possible
that is, the 3� % payment versus l � 7'o or lower pay loss-the 
use of two pay structures has received continual, strong criticism. 
The universal recommendation from all sides in the Company is 
to eliminate the pay differential. (Often by the same person who 
earlier recommended pay versus benefit options ! )  

All in all, this experiment has hardly been conducive to fur
ther extension of pay versus benefit arrangements. Everyone seems 
to expect benefits to be on top of pay. 

The other experiment was to allow local components to select 
either a holiday or a %0 7o pay differential. At the time it was 
introduced, this appeared to provide a desirable flexibility in local 
negotiations. With the passage of time difficulties have arisen in 
the existing national pay structures where components which elected 
the higher pay and lesser holidays later want the holiday without 
pay differential applied, or where those who took the holiday feel 
their pay level should be adjusted upwards to offset the lower pay 
level that went with more holidays. 

Considerable sentiment has, however, been expressed for more 
pay versus benefit options inside the Company and throughout in
dustry. Eliminating the unpopularity and complexity involved, there 
are other considerations. 

For example, a popular suggestion for a pay /benefit option 
is in the pension area. Here it is proposed that the young em-
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ployee might want pay and then as he ages he would later elect 
pension. This kind of option has two principal fallacies : 

( 1 )  The annual contribution required to purchase a given 
amount of pension at later ages is prohibitively expensive. 
The level annual deposit required to provide $10 of monthly 
retirement income beginning at age 6S if purchased begin
ning at age 30 would require $10.4S annually. However, 
if purchased beginning at age SO it would be $S0.02 a year.* 

*Age at first deposit : 

30 
35 
40 
45 
so 

Annual deposit to age 65 : 

$10.45 
14.73 
21 .22 
31.65 
50.02 

Thus, the annual cost is five times greater to buy the 
same pension if funding starts at age SO as compared to 
the age 30 cost. 

(2 )  Regardless of his decision at age 30 to receive more pay, 
the employee would expect that upon reaching 6S he would 
have a total pension commensurate with his total service. 
This means that not only would the pension appropriate 
to service, say from SO to 6S be bought at a high cost fig
ure but the rest of the pension applicable to service from 
age 2S or 30 to age SO would also be bought at this high 
rate. That is the small pension-applicable to the shorter 
period of accumulation at high costs--would simply result 
in built-in pressures for more pension. 

Now in conclusion, let me summarize what has been said. 
The preceding discussion indicates that the options available 

to an employee are greatest in the use he makes of his pay. Gov
ernment benefits offer little in the option area, but private bene
fits do have areas of flexibility, even though necessarily established 
on a group basis. However, as Government and private benefit 
levels and costs increase, the area of individual freedom through 
pay tends to be diminished because if employers spend more on the 
benefits, there is less for direct pay. This reduction in pay may 
lead some employees to feel that private benefits should have more 
options--instead of advocating the protection of existing levels of 
pay where the greatest freedom of choice exists. 
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In spite of the fact that desires and needs vary, there is some 
doubt that many employees really wish to have many options, or 
that, if given more variety will have the interest, knowledge or 
time to reach sound decisions. 

Some of the current discussion on options, if carefully analyzed, 
proves to be a request for more in benefits or more in "compen
sation." People want more leisure, but they don't want to sacrifice 
compensation, so it becomes more pay for greater time not worked. 
In general, pay versus benefit options appear to have significant 
drawbacks and may result in detrimental employee relations, higher 
costs, or other problems and are not really what is generally sought 
by employees. 

There are areas where more options can be developed and the 
pioneering that has gone into private benefits in this area will 
undoubtedly continue. It is possible to develop more options in 
the fields where company mass purchasing can provide useful elec
tions to employees in allocating their pay. Programs like Personal 
Accident Insurance can be made available. Equal cost options 
within plans can continue to be sought such as the range now 
available in a savings plan which arises through the availability 
of a variety of savings media (U.S. Bonds-stock-mutual funds
insurance) or the variety of withdrawal options. Each possibility 
proposed must be reviewed as to feasibility, whether it really in
volves a choice or is actually just an added benefit, whether addi
tional costs are involved and, if so, are they balanced by the value 
in improved employee relations. 

The purpose of this paper is not to close any avenues of thought 
but rather to supply a background for consideration of ideas and 
proposals. 



DISCUSSION 

STANLEY M. NEALEY 
University of Illinois 

Since I have been pointed out as the only psychologist on the 
panel I will try to devote my remarks to those aspects of the 
papers by Dr. Kreps and Mr. Willis that relate, sometimes by 
lack of emphasis, to the psychological aspects of the topic before 
us. The main thrust of both papers is economic, and I find my
self thinking that economists often take for granted those aspects 
of a problem that psychologists take as the major variables for 
study. Of course the reverse is equally often true. 

Both papers point up the constraints operating to limit and 
channel patterns of work and leisure. Dr. Kreps emphasizes eco
nomic development factors and uses international comparisons and 
trends over time to illustrate her points. Mr. 'Willis pointed up 
the organizational constraints on unlimited flexibility in compensa
tion options. In his view these are ( 1 )  increased costs associated 
with compensation flexibility and (2) employee relations problems 
caused by employee misunderstanding and unrealistic expectations. 

The international comparisons cited by Dr. Kreps are interest
ing partly because they give us outside perspective on the practices 
we are familiar with in American industry. The unanswered ques
tion is, "How do such variables as stage of economic development 
and type of economy operate as causal factors to determine work
leisure patterns ?" Since compensation policy and work-leisure pat
terns are the product of organizational decision makers, we need 
to discover how these decisions are actually affected by the broad 
economic variables. Human decisions are influenced by values, 
preferences, expectations, and goals. These in turn are shaped by 
societal norms and shared expectations which must flow in part 
from economic factors. This interplay of economic and psycho
logical variables is far from understood, however, and sadly this 
topic seems to be attracting little current research attention. 

In studying the above topic, I feel that analyses of smaller units 
than nations and industries or even companies and plants will be 
needed to discover the determinants of these patterns. A related 
problem is how to respond if we discover, as we have (Nealey 
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1963, 1964, and Nealey & Goodale 1967) that employee compen
sation preferences differ from group to group. Smaller bargaining 
units and more compensation options would seem to provide a par
tial answer, but current trends of industrial practice are running 
counter to the former, and Mr. Willis has discussed some of the 
problems with the latter of these solutions. 

The uneven distribution of leisure across categories of employ· 
ment raises fundamental questions about the significance of work 
and the satisfaction with work for these employment categories. 
Professionals, managers, and officials work more hours than semi
skilled or unskilled workers, but research shows that they also 
enjoy their work more. Dr. Kreps has pointed to the need for 
better operational definitions distinguishing work and leisure. The 
point is well taken. While countless studies have investigated "job 
satisfaction" we know little of "leisure satisfaction" or the sub
jective utility of leisure. There is a real need for a comprehensive 
theory of life orientation. Not only the pattern of work and non
work, but satisfaction with both need to be considered as a guide 
to industrial practice. We must expect that such life orientations 
will differ with type of work and also with demographic factors 
like age and sex. A key factor in the work-leisure pattern is or
ganizational control of work time. Unlike the professional the 
assembly-line worker can't control his own hours. Of course some 
might argue that professionals and managers would be more, not 
less, productive if they worked fewer hours. This was the general 
finding several decades ago when the length of the work week 
for hourly employees was sharply reduced. 

Such programmed leisure as vacations, rest breaks, and paid 
holidays are a regular part of the compensation package. Every 
organization strives to make its returns to participants operate in 
such a way as to motivate them to perform their work well. The 
trend, emphasized by Dr. Kreps, for leisure to be bunched at the 
beginning and end of the work life should be disturbing to any
one concerned with productivity. It's hard for me to conceive of 
early retirement as an effective motivator of work performance. 
For that matter, applied motivation theorists see little motivational 
value, beyond prevention of turnover, in most aspects of current 
industrial compensation programs. 

Mr. Willis very properly emphasizes the added administrative 
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cost and complexity of increased individual or plant-based options 
in compensation. Two points seem worth making. First, all parties 
to the agreement, including the union as a collective body, and 
individual employees, must recognize that complex compensation 
schemes carry noticeable administrative price tags. Second, such 
option flexibility will only be useful if it is desired by employees 
and if it can be justified as a motivational investment. Incentive 
payment schemes are somewhat analogous. They are costly and 
complex to administer, but these disadvantages can be out-weighed 
if they are popular with employees and appear to management to 
be a good motivational investment. However, with compensation 
options as with incentive pay, they may not be positively viewed 
by some employees. In fact, Jones and Jeffrey ( 1964) have mea
sured employee preferences for incentive pay as one of several 
options in compensation plans and found considerable individual and 
plant to plant variability. 

As Mr. \Villis notes, increased complexity in compensation pro
grams may be somewhat limited by employees' ability to understand 
and choose wisely among the options available. This is of course 
an excellent opportunity for company and union to cooperate in 
communicating to employees what their options are and how they 
might best use them. Given the bewildering range of products 
available to consumers in our society and the enormous expendi
ture in advertising aimed at "guiding" the consumer into wise 
choices, I have difficulty taking seriously the contention that further 
compensation options face serious difficulties because of the inabil
ity of employees to understand them. 

On the other hand, I think we should give careful thought to 
the question of who actually determines the major directions that 
compensation plans take. Both company and union negotiators in
sist that employee wants largely determine the form that increased 
compensation will take. Yet there is real question that either or
ganization has developed adequate mechanisms for the expression 
of employee preferences. This situation makes more difficult the 
problem of advising employees regarding their choices under ex
isting programs, because both company and union are thrust into 
the role of advocates of those aspects of the compensation scheme 
that fit their own interests best. 

Once again, let me emphasize that I have concentrated on the 
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psychological aspects of compensation policy because I feel we 
need to understand this area better to avoid the danger of organi
zational decision makers and employees alike being run by orga
nizations instead of running them. 
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DISCUSSION 

CHARLES E. ODELL 

U. S. Employment Service 

My problem in reacting to the papers by Dr. Kreps and Mr. 
Willis centers in part on the matter of definition of terms. Dr. 
Kreps acknowledges the difficulty of defining what is leisure or 
play-time by suggesting that it is really non-working time that 
she is talking about whether that time is really forced by unem
ployment due to layoffs or is non-work time involved in vacations, 
holidays, retirement or a legislated work-week, etc. Mr. Willis 
talks about options in benefit plans as though workers really had 
a wide range of choices with regard to the benefit they elect when 
in fact benefits like pensions, group life insurance, health insur
ance, etc., are not really options to an individual once they become 
an integral part of a collective bargaining or pension and insurance 
agreement. 

Thus it becomes difficult to generalize about options and trade
offs from the point of view of the individual worker since the choices 
are not really individually determined, but become very much in
volved in broader social-economic and political considerations in 
which the individual worker really may have little personal prefer
ence or choice. Achieving some greater balance between these two 
forces, or at least a reconciliation of them seems to me to be at the 
heart of the issue we are trying to discuss. For example, if there 
is validity to Dr. Kreps' thesis about the necessity or desirability of 
trade-offs in the direction of greater opportunities for non-work time 
in the form of educational benefits for purposes of refurbishment or 
learning a new skill in the middle years of working life, there is 
probably need for political and social action, collective bargaining, 
tax reform as well as attention to the needs and choices of individual 
workers if such a scheme is to be workable. In other words, to make 
the option, really a viable option both the social and political and 
the individual aspects of it must be facilitated if the worker is to 
have a meaningful choice. 

The same problems arise in the implementation of the "options" 
described by Mr. Willis. To make them viable for all workers in 
the bargaining unit they tend to become automatic requirements for 
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participation in the unit rather than options. For example, older 
UA W members opting for early retirement must, in effect, agree not 
to earn more than $1500 a year in order to continue to draw their 
early retirement benefits. Similarly, in many agreements they must 
use their vacation time-as vacation rather than opting to work and, 
in effect, draw double pay. 

The ambivalence toward these options on the part of many 
workers, at any age, as inferred by both Dr. Kreps and Mr. Willis, 
suggests to me that a major problem in moving ahead to achieve a 
more effective trade-off between work and leisure or non-work time 
lies in the field of worker education, guidance and support. In my 
observation, the vast majority of working people in all occupations 
and industries have very limited understanding of their present 
options and choices. Nor do they have a very sound basis, in fact, 
or understanding, for making wise decisions and choices about the 
new options they ought to be fighting and voting for. An interesting 
example is the tuition payment opportunity for personal and skill 
development which is open to union members in the auto industry. 
In at least one State, New Jersey, less than one percent of those 
eligible have taken advantage of the option, yet some of us seem 
to be advocating this general approach as a major avenue of social 
policy for dealing with the trade-off issue as defined by Dr. Kreps. 
There are doubtless many reasons why workers are not taking ad
vantage of the tuition payment benefit-the kinds of courses available, 
the location of educational facilities, the hours and times when such 
courses are offered, the quality of instruction, etc. But a critical 
factor, in my judgment, is the failure of the union, the companies, 
and the communities to reach and inform the worker as to the mean
ing (to him personally) of the benefit and how to make creative use 
of it whether for personal growth, skill improvement, basic or 
remedial education, etc. 

A long and rather frustrating experience in promoting pre
retirement education programs among older workers in both in
dustry and government leads me to the conclusion that a considerable 
number of institutional and individual factors need to be taken into 
account if such programs are to be effective. 

I would agree that a wider range of options and choices should 
be made available, both in terms of institutional arrangements and 
benefits, to deal with the basic issue of trade-offs between work and 
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leisure as outlined by Dr. Kreps and Mr. Willis. I would caution, 
however, that such arrangements and choices will not really have 
the intended effects unless equal energy effort (and maybe even 
money ) is spent in informing and motivating workers to make wise 
choices, both in the selection of the kinds of institutional and benefit 
changes they want, and need, and in taking individual advantage of 
such options once they become available. 



DISCUSSION 

R unoLPH OswALD 

AFL-C/0 

Basically, I would like to disagree with an underlying current 
that has been running through both papers and some of the com
ments-namely that unions don't represent the wishes and desires 
of their members in making choices between work and play or 
pay versus fringes. I purport that unions do reflect their members' 
intentions in their important questions central to all collective bar
gaining. The members' desires are incorporated into the union's 
demands at the bargaining table-and the members have the ulti
mate voice and vote as to whether they accept the contract. The 
union's role is essentially that of giving workers a voice in the 
decision making process involving pay and fringe benefits. This 
certainly is a great advance from the paternalism of old, or even 
the new paternalism of the elite telling workers what is good for 
them. Unions still are the basic framework for assuring workers 
a voice and a vote in the decision-making process concerning pay, 
leisure, and fringes. 

I would also like to comment on some short run aspects of the 
pay-leisure question as well as placing the issue in some historical 
perspective as reflected in the development of vacation benefits. A 
public policy area concerned with the trade-off between pay and 
leisure, is the overtime premium required by the Fair Labor Stan
dards Act. We in the labor movement feel that this needs to be 
reviewed. 

Miss Kreps starts with an academic assumption stating "with 
wages rising in accord with productivity, the workers' true pref
erence is illustrated by a perfectly inelastic demand for leisure (or 
supply of effort) ." I would like to challenge this basic assumption. 

In the past three years the average production or non-supervisory 
worker has received no increase in real average weekly take-home 
pay. The average worker in our private economy earned $1 10.38 a 
week in October 1968 according to statistics of the Labor Depart
ment. However, this meant only $79. 10 in real ( 1957-59 dollars) 
take-home pay for a worker with three dependents. This was less 
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than the average worker earned in real take-home pay in October 
1965 ($79.35 ) .  

I n  the past three years the average worker has not been re
ceiving wage increases in accord with productivity. He has just 
been standing still. He has carried the load of the current infla
tion and in addition has received the burden of the tax surcharge 
and increased social security payments. Rather than having more 
money to spend in line with rising productivity the average worker 
has less real money. 

These average weekly earnings of production and non-supervisory 
employees are the gross average weekly earnings of over 47 million 
workers, the great majority of workers in the United States to
day. The same general picture prevails when the broad industry 
components of the private economy are examined. In looking at 
the breakdowns of the components, slight decreases in the real take
home pay occurred in manufacturing and in wholesale and retail 
trade over the past three years. In mining, real take-home pay 
decreased almost 5 percent, whereas finance, insurance and real 
estate has shown an increase of about 2 percent. In contract con
struction, where the public impression is that of large wage gains, 
real take-home pay has increased less than 3 percent over the past 
three years. 

This analysis of a lack of any wage movement based on average 
hourly earnings is substantiated by other data. In reviewing gen
eral wage changes effective in manufacturing firms, a real increase 
of less than 1 percent per year is shown for the years 1965 through 
1967 (according to the Bureau of Labor Statistics figures ) .  These 
statistics point out the inability of the average worker to share in 
the increased productivity. The gains of productivity have been 
going to increase profits, corporate income flows, and gains for 
higher salaried workers not increased wages for the average worker. 

However in viewing the longer run situation unions hope to 
recapture a share of the nation's rise in productivity. Unions hope 
to bring a major part of that share to workers both in terms 
of increased wages and also in terms of increased leisure. 

In addition to the growth of fringe benefits, generally, I think 
that reviewing the experience with vacations can provide some his
torical prospective for how a fringe benefit grows. 

Paid vacations for workers were a relatively new phenomenon 
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30 years go. At that time paid vacations were reserved only for 
the salaried class. Through the efforts of organized workers, the 
benefits of a paid vacation have generally spread throughout the 
labor force. However, in the initial break-through, vacations were 
generally limited to 1 or 2 weeks. After about 10 years--in the 
immediate post-war period-unions began to negotiate three-week 
vacations for their longer service members. It took about a decade 
for this to spread. Then in the middle and late 1950's, four-week 
vacations began to be negotiated. Again after another decade, the 
fourth week of vacation has been generally accepted. Now in the 
1960's a fifth and sixth week of vacation have begun to be nego
tiated for long service employees. These developments have been 
gradual but continual and we expect them to continue in the dec
ades ahead. 

Another area that I would like to comment about was also ne
glected by the two speakers. In discussing overtime Miss Kreps 
disregards the diminution of the premium for overtime work. In 
1938, the Fair Labor Standards Act established a premium of time 
and a half to be paid for hours worked over 40. This addition pre
mium was established to limit the workweek to 40 hours and to 
provide an incentive to employers to maintain a workweek of not 
more than 40 hours. The time and a half premium was not des
ignated to provide workers with additional income but to expand 
job opportunities by tending to limit the workweek. However, to
day this time and a half premium no longer is a deterrent to em
ployers. It does not deter employers from scheduling hours in 
excess of 40 since it does not cost the employer time and a half 
of his total compensation but only time and a half of his wage 
rate, not including fringe benefits. In 1938, there were practically 
no fringe benefits and the time and a half premium became an actual 
deterrent to long hours. However, the growth of fringe benefits 
in the period since then would require that the premium on basic 
wages be increased to double time to have the same deterrent as 
the original provision had. 

Unions thus have three major roles to play in the decade ahead, 

in their traditional role of fighting for worker's needs and wants. 

1. Unions need to gain a real meaningful share of the country's 
increasing productivity, 
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2. Unions need to continue to expand paid leisure opportunities, 
and 

3. Unions need to influence public policy to provide a real 
deterrent to overtime vvork, by revising the overtime premium. 
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Introduction 

S. MUTHUCHIDAMBARAM 
University of Saskatchewm�, Regina Campus 

One of the assumptions of investment in human capital and other 
manpower planning activities is that such investment and planning 
will produce a more efficient resource allocation and thereby avoid 
manpower shortage. Education, training, mobility and such, have 
been recognized as important variables in achieving this desired goal, 
but the effectiveness of these variables in determining individual 
earnings is still not known with any great precision. Hence, the 
objective of this paper is to ascertain the significance of these 
variables in determining individual earnings. The special feature of 
this study is its emphasis on comparative analysis through quantita
tive method. 
Data 

As part of a bigger project 1 a variety of labor market data were 
collected from India and Japan, in 1964, by using a pretested ques
tionnaire. Five manufacturing firms were selected for this study, two 
from Madras, India and three from Tokyo and surrounding areas in 

1 This article is an adaptation of a doctoral dissertation completed unedr 
the supervision of Gerald G. Somers, at the University of Wisconsin in 1968, 
entitled DETERMINANTS OF INCOME IN MADRAS LABOR MAR
KET. The dissertation utilized data gathered in a larger project on Compar
ative Labor Market Behavior under the general direction of Gerald G. Somers. 
The Japanese data were gathered as part this larger survey with the assis
tance of Professor Kawada, Keio University and the Madras data with the 
assistance of Professor V. Ananta Raman, Indian Institute of Technology, 
Madras. 

This dissertation was completed under a grant from Manpower Adminis
tration, U.S. Department of Labor. 

The author is indebted to Gerald G. Somers, G. G. Cain, W. L. Hansen, 
R. U. Miller and E. M. Kassalow for their penetrating criticisms and 
suggestions. 
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Japan. From these firms a random sample of 105 1 male, blue-collar 
non-supervisory workers were selected and interviewed ;  the ques
tionnaire contains information regarding various aspects of their 
labor market activities covering retrospectively a period of ten years 
( 1955-1964) .2 

Variables and Methodology 

Monthly earnings before deductions is taken as the dependent 
variable while independent variables are : age, years of education, 
temporary-permanent payroll status, hours worked per month for 
the current job, total employed period in weeks since 1955, total 
unemployed period in weeks since 1955, weeks spent in institutional 
and on-the-job training, number of vertical moves measured by 
changes in the respondents' designation, number of geographic moves, 
distance moved, union membership of the respondents, skill cate
gories, based on the U.S. Occupational Code, years of stay in city 
and castes, based on Indian government classification. 

Earnings or incomes like most other economic concepts can be 
defined in various ways, depending upon the purpose one has in mind. 
An income concept that is suitable for measuring the ability to pay 
tax may be quite different from one that measures the reward for 
employment, purchasing power, economic welfare or any other 
characteristics of which income is thought to be an index.3 In this 
study as we are measuring the reward for employment by age, 
education, skill, training, etc., earnings before deductions are more 
suitable than earnings after deductions because the latter may reflect 
factors that are not related to employment. 

Standard linear regression analysis 4 is used for measuring the 
significance of these variables as determinants of earnings and for 
measuring the variations in respondents' earnings explained by these 
independent variables collectively and in some cases individually. 

• Though extraordinary care was taken in obtaining accurate information 
from the respondents, the author does not presume perfection in this respect ; 
nor for that matter, can any questionnaire survey claim that virtue. 

Due to limitation of space no details of the firms from which data collected 
are given in this paper. A brief note on these firms can be had from the author 
on request. 

" H. P. Miller, Income of the American People ( New York : John Wiley 
& Sons, Inc., 1955) pp. 12-13. 

• Linear functions are used throughout this study. The author is aware of 
no compelling reasons to think that some specific non-linear forms would be 
preferable. If some non-linear form is a better specification of reality, how
ever, the linear forms may be considered approximations. 
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The four equations presented in Table 1 for the Indian data, 
differ from one another by the number of independent variable 
included. The purpose of excluding or including certain variables 
in different equations is to observe the difference in the magnitude 
of R2 and in the regression coefficient in each equation caused by the 
presence or absence of particular independent variables. 

Determinants of Earnings for the Indian Workers 

The first regression equation consists of 12 independent variables ; 
among them the following 7 are positively and significantly related 
to earnings : age, education, temporary-permanent payroll status, 
period employed, number of vertical moves, upper caste and hours 
worked. Except "upper caste," which is significant at 10% level, the 
other six variables are positive and significant at 1 %  level. The 
twelve independent variables explain 2 1 %  variations in earnings. 

In the second equation we have added skill categories as additional 
independent variables (dummy) .  5 The introduction of skill changes 
the R2 corrected for degrees of freedom from 0.21 to 0.33. It also 
caused a substantial reduction in the estimates of the coefficients for 
age, education, experience, vertical mobility and upper caste. With 
the presence of skill in the equation, age becomes insignificant. This 
dislocation of what were the highly significant variables in the first 
equation seem to occur because of the multi-colinearity among these 
variables ; skill itself could be a weighted average of the other varia
bles in the equation. The monthly earnings differentials between the 
skilled and the unskilled is Rs. 55.3. Skill as the sole regressor is 
capable of explaining 20% of total variations in monthly earnings 
of the respondents. 

The skilled-unskilled wage differentials are found to be larger in 
developing than the developed nations.6 According to one study,7 

• See Daniel Suits, "Use of Dummy Variables in Regression Equations," 
Journal of the American Statistical Association, 52 (Dec., 1957) ,  pp. 54&-551. 

• Koji Taira, "Wage Differentials in Peveloping Countries : A Survey of 
Findings," International Labour Review, Vol. 93, No. 3 (Mar., 1966 ) ,  pp. 
281-301. 

7 H. Gunter, "Changes in Occupational Wage Differentials," in ILR, Vol. 
89, No. 2 (Feb., 1964) ,  p. 143. Data on occupational wage differentials for 
a few more countries are presented in various articles in W. Galenson (ed.) ,  
Labour in Developing Economics (Berkeley : University of California Press, 
1962 ) .  Also see N. Gunabashi, "The Labour Market and Wages in South
east Asia," in The Developing Economies, Tokyo, Vol. I, No. I (Jan.-June, 
1963) ' pp. 79-90. 
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TABLE I 

4 Regression Equations for Indian Data-Number of Observations 468 
Dependent Variable : Monthly Earnings Before Deductions 

Equation I Equation II Equation III Equation IV 
Independent Coefficient Coefficient Coefficient Coefficient 

Variables (T-Ratio) (T-Ratio) (T-Ratio) (T-Ratio) 

Distance Moved 
( Miles) 0.0013 

(0.182) 
Years in city -o.1670 

(-Q.638) 
Age (Years) 1 .1310 0.0220 1 .0947 0.0863 

(3.488) *** (0.069) (3.391 ) *** (0.244) 
Temporary-

Permanent 
(Dummy) 49.1661 49.6578 5 1.9998 51.7273 

( 3.632)*** 
Hours worked 

(3.983) *** (3.852) *** (4.140 ) *** 

(per month ) 1.3207 1 .2798 1.2923 1 .2508 

Period Employed 
(4.633) *** (4.871 ) *** ( 4.557) *** (4.778) *** 

(weeks) 0.0659 0.0452 0.0827 0.0586 

Vertical Mobility 
(2.720) *** (1 .994) ** (3.092) *** (2.329)** 

(promotions) 18.2320 3.4701 19.2297 4.5335 

Unemployed 
(5.094)*** (0.926) (5.288) *** ( 1.188) 

period (weeks) 0.0113 0.0159 0.0256 0.0267 
(0.248) (0.378) (0.545 ) (0.614) 

Institutional 
training (weeks) 0.1492 0.1148 

Mobile (Dummy) 
(2.077) ** (1 .700 ) *  

4.2567 6.0676 2.8276 1.9473 
(0.730) ( 1 .130) (0.486) (0.288) 

Union (Dummy) -3.4173 -7.9585 -5.1642 -9.2175 

On-the-j ob training 
( -0.431 )  ( -1.080 ) (-0.653) ( -1.253 ) 

(weeks) -0.1503 -0.1651 

Upper caste 
( -1.722) * ( -2.043 ) ** 

( Dummy) 18.5922 9.3674 20.3906 10.6116 

Middle caste 
( 1 .938)* (1 .052) ( 2.121 ) ** ( 1 .174) 

(Dummy) 4.8103 0.4180 5.5109 1.2407 
(0.838) (0.079) (0.964) (0.234 ) 

Others (Dummy) -3.61 19 -1.4930 -2.6734 -1.1655 
(-0.578) ( -0.259) (-0.430) (-Q.200) 

Skilled (Dummy) 55.3564 54.6121 

Semi-skilled 
(7.777) *** (7.583) *** 

(Dummy) 8.8209 7.8894 
( 1 .560) ( 1.378) 

Constant -1 14.9075 -62.8139 -112.5388 -58.7573 
(-1.813) ( -1.069) (-1.781 ) (-1.002) 

R2 corrected 
for DF 0.2136 0.3333 0.2228 0.3391 

Earnings in Indian Rupees : 1 Rupee = 13 U.S. cents approx. ; $1 = 7.50 Rs. 
* = sig. at 10o/o ; ** = at 5 o/o ; *** = sig. at 1 o/o. 
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unskilled wages as percentages of skilled in 1950 to 1952 were, re
spectively, 40, 5 1 ,  59 in Nigeria, Hong Kong and Pakistan and at 
the other end of the scale, 84, 83, 81 ,  respectively, in the U.K., 
Netherlands and Austria. The unskilled workers in developing 
countries have little scarcity value to help them to increase their 
wages relative to the skilled workers. It has been suggested by Koji 
Taira 8 that the rational explanations for high skill wage differentials 
in developing nations may be found in part in the concept of the 
commitment of labor, but such explanations are yet to be confirmed 
or denied by empirical evidence. 

The third equation is the same as the first, but adding institutional 
and on-the-job training (OJT) , and omitting the all powerful varia
ble, skill. The R2 increases slightly from 0.21 to 0.22 (compare 
Equation 1 and 3 ) .  The institutional training has the correct sign 
and is significantly related to earnings ; on the other hand, 0 JT has 
a negative coefficient and significant at 10% level. Introduction of 
both types of training in the equation does not alter the coefficient 
of other variables very much as it happened when skill was added 
in the second equation. All other variables have recovered their 
original level of significance found in the first equation because of 
the absence of skill in this equation. 

A word of explanation is in order about the negatively significant 
relation we found between 0 JT and earnings, and the explanation 
given here must be treated as tentative. 

To begin with, we are not sure about the quality and intensity 
of the 0 JT as compared with the institutional training as the avail
able data at our hand are insufficient. 

To the extent that OJT is general training and not specific to 
the firm, the employees pay for their 0 JT by receiving wages below 
what they could receive elsewhere.9 Certainly there is a time lag 
between the completion of OJT and its impact on earnings. It is a 
known fact that the importance of 0 JT increases as the technological 
sophistication gets accelerated as evidenced in the U.S. and other 
advanced countries where skill obsolescence becomes a major factor 
in employment. But India is on the other end of the scale in this 
respect, where 0 JT has not yet gained the same momentum, as it 
has in advanced nations. 

8 Koji Taira, op cit., p. 301. 
• G. S. Becker, Human Capital (New York : NBER, 1964) , p. 13. 
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Further, in this study, we did not make any distinction between 
the general and specific OJT as done by Becker.10 It is crucial to 
know whether the training is specific or general, or the relative 
composition of each before coming to any firm conclusion regarding 
the relation between the earnings and 0 JT and our data are not 
sufficient to make such an analysis. 

From the characteristics of the Indian sample, we found that it 
is the younger and more educated who had the OJT. And OJT 
seems to be a function of level of education and for all practical 
purposes training gets submerged in education, which remains sig
nificant all through our analysis.11 

Among the 18 independent variables we have in the fourth 
equation, only the following five are positively and significantly 
related to earnings : years of education, temporary-permanent payroll 
status, experience (period employed) ,  institutional training and skill. 
Collectively all these variables are capable of explaining only one
third (0.3391 ) of variations in the earnings of the respondents. 

Determinants of Earnings: A Comparison with ]a.panese Data 

Table 2 summarizes the results we got by applying the same 
regression model and definition of variables to the Indian and 
Japanese data. Experience comes out as the most powerful income 
determining variable in Japan ; while in India this variable, though 
positive and significant, does not explain as much of the variance 
as it does in Japan (T -Ratio for India and Japan for this variable 
is 3. 1 13 and 20.499, respectively) .  Age is equally significant in 
both, while the number of geographic moves are found positive and 
significant in Japan but not so in India. Temporary-permanent pay
roll status remains a significant variable in both. Union membership 
is significant and positive in Japan while it is negative and not sig
nificant in India. 

Another contrast between these labor markets is found in the 
importance of institutional training. In India, institutional training 
is significant and positive not only when we have it as one among 
the eleven independent variables (Table 2 )  as well as among all the 
18 variables (Equation 4 in Table 1 ) ,  though its level of significance 

10 Ibid., p. 18. 
u A. K. Sen, "Education, Vintage and Learning by Doing." The Journal 

of Human Resources, Vol. I, No. 1 (Fall, 1966 ) ,  pp. 3-21. 
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TABLE 2 

Regression Equation-Japan, Number of Observations 494-
Compared with India, Number of Observations 458 

Dependent Variable : Monthly Earnings Before Deductions 1 

Japan India 

Independent Variables Coefficient T-Ratio Coefficient T-Ratio 

Period Employed 5.0936 20.499 *** 0.0834 3.1 12 *** 
Age 0.6910 3.784 *** 1.0926 3.381 *** 
Mobile 10.5945 3.188 *** 2.6879 0.461 
Temporary-Permanent 19.7307 2.478 ** 52.5059 3.893 *** 
Hours Worked 0.0993 2.742 *"'* 1.3589 4.809 *** 
Union 10.2488 2.736 *** -4.9032 -0.619 
Institutional Training -o.0506 -1.258 0.1538 2.137 ** 
Vertical Mobility -1.5172 -1.122 19.3081 5.319 *** 
On the Job Training 0.0481 1.031 -Q.l267 -1.460 
Unemployed Period 0.0468 1.008 0.0261 0.555 
Education -0. 1709 -o.316 2.9084 3.691 *** 
Constant -4.6621 -0.339 -125.7113 -1.992 
R2 corrected for DF 0.7703 0.2182 

1 Earnings for Japan is in dollars while for India they are in rupees. Unit 
of measure is relevant only for interpreting the regression coefficient but not 
for T-Ratio. In our comparison we are interested in T-Ratio to find out the 
level of significance of each independent variable in determining one's earnings 
and the total variations explained (R") by the independent variables included 
in the equation. 

* = sig. at 10% ; ** = sig. at 5% ; *** = sig. at 1 o/o. 

decreases from 5% to 10% when we increase the number of ex
planatory variables in the equation. But for Japanese data, insti
tutional training is negatively related to earnings, though not sig
nificant. For both samples, 0 JT is of no significance. 

Income determining power of vertical mobility and education is 
in opposite directions between India and Japan ; these two variables 
are highly significant and positive in the former while they are 
negative and not significant in the latter. 

The explanatory power of all the eleven variables collectively 
(Table 2)  for Japan is almost four times compared with India (R2 
corrected for DF for Japan 0.7703 and for India 0.2182 ) .  Even 
when we had 18 explanatory variables in analyzing India data 
(Equation 4, Table 1 ) ,  they explained only one-third of the varia
tions in earnings as compared with 77% of the variations explained 
by only 1 1  variables for the Japanese data. 

Holding all others constant, the period employed alone explains 
74% of variations in earnings of the Japanese respondents. We ran 
a forced order regression, having education as the first explanatory 
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variable with a hope of finding it positive if not significant ; but 
the results establish the fact that education is not only negative but 
significantly so in determining one's earnings in Japan (coefficient 
-7.0787 and T -Ratio -7.909) . The predominance of experience and 
age over education and training in Japanese labor market needs 
some explanation. 

There is a marked tendency to view industrialization in terms 
of particular Western experience-the protestant ethic as a source 
of motivation, a trend to impersonalization of social interaction, the 
development of a rational world view by \Vestern man.12 The 
Japanese experience shows that industrialization is not identical to 
Westernization ; and cultural context requires transformation not 
transplantation of industrialism.13 That initial transformation has 
taken place in Japan through the N enko system or lifetime commit
ment. 

The Japanese employers reward their employees for their lifetime 
commitment, personal loyalty, etc. Hence, it is not surprising that 
period employed determines three-fourth of variations in the earnings 
of the Japanese workers. Though loyalty, paternalism, reverence for 
age, caste systems, etc., are elements of the Indian culture, they are 
not found to be institutionalized in industrial establishments in India 
as much as they are in Japan. In Japan, base pay is a function of 
age and education, and only of these factors ; further increments to 
the base pay are primarily a function of length of service. 

The Japanese forms of compensation are more varied and often 
less direct than those in American as well as Indian firms. No other 
country's reward system comes anywhere near the Japanese system 
in terms of non-work and non-wage related benefits. In many 
Western nations, it is still the money wage that is used by the 
employee to estimate his worth to the company and his success at 
his job, but not so in Japan. It is the total person the company 
hires, it is the total reward the employee expects ; a logical reci
procity which goes against the "contract" oriented Western practice. 

The "temporary" workers in Japan and to some extent in India, 
are a class by themselves. As can be seen from Table 2, temporary-

12 Clark Kerr et al., Industrialism and Industrial Man ( New York : Oxford 
Galaxy Book, 1964),  Chapter 8. 

lJl ]. C. Abegglen, The Japanese Factory ( Glencoe, Illinois : The Free Press, 
1%0 ) ,  p. 47. 
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permanent status is one of the highly significant income determining 
variables in both these countries. At least the Indian temporary 
worker hopes to achieve permanent status in the course of time ; 
the Indian employer can afford to make him "permanent" as he can 
fire him when he wants because of the absence of any cultural con
straint equivalent to Nenko ; but for the Japanese employer to hire 
somebody "permanently" is too costly, as he is not expected to 
fire him thereafter ; the Japanese "temporary" workers know very 
well by their system that they are permanently-temporary. 

In both these countries, unions are indifferent towards temporary
workers ; permanent payroll status has almost become a qualification 
to be a member of the union. The Japanese unions are in favor of 
Nenko system and they oppose any attempt on the part of the em
ployers of introducing the system of "payment by ability" on the 
grounds that Japanese wages are already too low to permit elements 
of competitiveness among workers to endanger the minimal rates. 
The employers themselves do not want to pay too high a price for 
the savings and incentives which the Western pay system would 
involve.14 

Many observers of this phenomenon in Japan are beginning to 
wonder and even feel compelled to admit that something approaching 
"lifetime commitment" is developing in many Western countries, 
predominantly in France and Belgium ;15 and in the U.S., the question 
"Do we have a new industrial feudalism" has been raised.16 The 
protection of workers' seniority in Brazil has been described to be a 
modified form of Japanese system. 

Masumi Tsuda 17 is of the opinion that the chief motivation of 
the Pakistani, referred to as IZZAT, may imply a meaning com
parable to the Japanese Nenko. Further, he says that the wide range 
rate of an occupational wage and the successive job promotions with 
increase in length of service in Pakistani and Indian big enterprises, 
suggest the same factors which determine the Japanese basic wage. 
He raises the following issues on this problem : 

" Alice H. Cook, An Introduction to Japanese Trade Unionism (Ithaca, 
N.Y. : Cornell University, 1966) .  p. 11 .  

"" I bid., p.  6. 
10 A. M. Ross, in AER, XLVII (Dec., 1958) ,  pp. 903-920. 
17 Masumi Tsuda, "Japanese Wage Structure and Its Significance for In

ternational Comparisons," in The Changing Patterns of Industrial Relations 
(Tokyo : The Japanese Institute of Labour, 1965 ) ,  p. 213. 
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It is debatable, however, to what extent the people of all the 
Western countries have actually functioned as isolated individuals. 
It is also problematic whether or not so-called paternalism is 
inconsistent with modern industrial relations. 

Various large-scale Western enterprises have certainly main
tained paternalistic practices, on which Japanese enterprises have 
often modelled their own paternalistic labour policy.18 

The "rate of return" approach to earnings or what is called "An 
Investment Theory of Wages" 19 is still in the budding stage and 
the approach itself is subject to a lot of criticism. Though human 
beings are supposed to be rational, it is sometimes claimed that the 
typical investor in human capital is more irrational in the sense of 
being impetuous and likely to err, than is the typical investor in 
tangible capital. 

For example, it might be highly tempting to anyone, looking at 
the Table 2, to conclude that Japanese are non-rational in investing 
their money on education. However, looking at the total picture of 
the Japanese labor market dynamics, education makes all the dif
ference in Japan in getting into a big and high paying firm, though 
age and experience takes care of the greater portion of his income 
afterwards. 

The oft-repeated criticism, that income determining variables 
need not be additive but could be interactive, has been found incorrect 
in one recent study.20 The authors of this study have used additive 
model (as we have done in this study) ,  as well as inteactive model 
for the same data with identical definition of variables in both models. 
The results of the interactive model did not contradict or negate any 
of the results obtained from additive model. 

Nor the dichotomized approach (market oriented West vs. non
market oriented East)21 is in any way fruitful in explaining the 
reward system, because even in "market-oriented" U.S.A., functional 

18 Ibid., p. 211 : on paternalism and total commitment expectation at the 
middle and upper management level in the U.S. see W. H. 'Whyte, Jr., The 
Organization Man (New York : Anchor Books, 1957) .  

19 H. M.  Gitelman, "An Investment Theory of Wages," ILRR, Vol. 21, No. 
3 (April, 1968) , pp. 323-352. 

"' Or ley Ashenfelter and Joseph D. Mooney, "Graduate Education, Ability 
and Earnings,'' The Review of Economics and Statistics, Vol. XLX (Feb., 
1968) , pp. 78-86. 

21 Joseph R. Gusfield, Tradition and Modernity : Misplaced Polarities ��n the 
Study of Social Change, Bulletin No. 171 (Univ. of Ill. : Institute of Labor 
and Industrial Relations) .  
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and status theory of payment co-exist. There are empirical evidences 
indicating that there are elements of non-rational, subjective, status 
oriented criteria involved, even in the U.S., in determining how 
much one should be paid and for what reasons.22 It seems more 
reasonable and realistic to assume that the market and non-market 
variables and orientations are not mutually exclusive or contradictory 
and on the other hand, they can and do co-exist in determining the 
market value of man, in East as well as 'vVest. 

Apart from possible defects in the conceptualization or method
ology used in our study, the unexplained variations may be due, in 
part, to errors in reporting or to chance factors which produce short 
run fluctuations in individual income. Our inability to explain more 
of the variations in the earnings of the Indian workers may be due 
to omission from the measurement of such key variables as ability, 
effort, motivation, quality of education, quality of labor, physical 
fitness, non-work experience, accumulated depreciation of schooling 
and training, individual income-leisure preferences, job characteristics 
such as "dirty" and "clean" job, productivity, imperfections in the 
market ; on the employer side, size and technology of the firm, con
trol over market, proportion of labor cost to non-labor cost, etc. 
These variables deserve the attention of researchers in this field in 
the future. 23 

C onclusio11 

It should be recognized that the application of investment-return 
concepts in labor market studies do not tell us directly and exactly 
whether education, training, mobility, etc. are "a sufficient or nec
essary condition of growth." But it is perfectly possible to believe 
that earnings differentials are largely attributable, directly or in
directly, to such factors and even that these factors contribute to 
economic growth ; they seem to be necessary conditions though not 
sufficient for economic growth.24 

.. Miller and Form, Industrial Sociology (New York : Harper and Row, 
1964) , Chapter III on "Income, Class and Social Structure." 

28 For an excellent discussion about income determining variables see 
W. Lee Hansen, Dorothy ]. Hodges and Burton A. Weisbroad, "A Study 
of the Contribution of Education to Individual Earnings : Part I, The Con
ceptual Framework," mimeo, undated. 

.. Harbison and Myers, Education, Manpower and Ec0110111ic Growth (New 
York : McGraw Hill, 1964) , Chapter 3. Also see M. Blaug, The Rate of 
Return on Investment in Education in G.B., Reprint No. 5, London School 
of Econ. and Pol. Science, pp. 205-261 .  
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Unions and management confront and test each other endlessly. 
There is a basic fabric of cooperation in union-management relations 
but it is heavily interlaced with conflict. Each continually disputes 
with the other about wages, wage increments, work assignments, 
layoff decisions and so on. Bendix observes that " . . .  employees 
continue to 'bargain' silently over the rules governing their employ
ment, long after they have signed the contract which stipulates these 
rules in a seemingly unambiguous manner." 1 

Our interest in this paper is to understand better an important 
form of day-to-day union-management conflict-the grievance. Our 
purpose is to report the results of an experiment that attempted to test 
several hypotheses about how attitudes toward unionism and how 
knowledge of consonant or dissonant precedents might affect the deci
sions a unionist or a manager would make to resolve a grievance. 

We follow Slichter et. al. in our definition of a complaint and a 
grievance.2 A complaint is anything done by an employer that is not 
approved by an employee or the union. A grievance is a complaint 
that involves a charge that one or several provisions of the union
management contract have been violated. 

William F. Whyte has pointed out that grievances are a significant 
form of conflict because they may affect the relationship far beyond 
the limited incident that precipitated the complaint.3 

1 Reinhardt Bendix, Work and Authority in Industry (New York : Harper 
& Row, 1959) ,  p. 247. 

• Sumner H. Slichter, James ]. Healy and Robert E. Livernash, The Im
pact of Collective Bargaining on Management (Wash., D.C. : The Brookings 
Institution, 1960) .  

• William F .  Whyte, "The Impact of  the Union on the Management Orga
nization," in Conrad M. Arensberg et al. (Eds.) ,  Research in Industrial Hu
man Relations (New York : Harper & Bros., 1957), p. 174. 
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Two Concepts of Grievance Disputes 

Our interest in the two variables attitude and precedent stems 
from two widely held beliefs about what factors influence the position 
a person is likely to take on a grievance. 

One belief is that the group one identifies with will determine 
one's attitudes toward unionism, one's attitudes will determine one's 
perception of facts which will in turn determine the position one takes 
on a grievance.4 

In the area of labor disputes, Ross Stagner's work is probably 
most representative of the view that attitudes affect actions. <5•6> 

A second concept argues that precedents-agreements and past 
grievance decisions-will override attitudes and bring order and ratio
nality to the union-management relationship. Dubin expresses this 
view as follows : Union and company both have major stakes in 
developing systematic rules governing work behavior . . .  both sides 
seek the stabilizing effects of established rules and precedents.7 

Social Judgment Theory 

The relationship between attitudes, precedents and grievance 
positions is more complex than is suggested by the two sets of beliefs 
just described. Social psychological research into how people form 
evaluative judgments is especially informative. Sherif and Hovland8 
conclude that the more ambiguous a stimulus, the more will a person's 
attitudes determine his judgments. Thus, if we consider a grievance 
to be an ambiguous stimulus we would hypothesize that the individ
ual's attitude toward unionism would determine his grievance decision. 

To understand how the introduction of a precedent might affect 
a person's judgments, we turn to Sherif and Sherif's "social judg
ment-involvement" theory.9 This theory states that the acceptance 

• Daniel Katz, "The Functional Approach to the Study of Attitudes," Public 
Opinion Quarterly ( 1960) ,  Vol. 24, No. 2, pp. 1 63-204. 

• Ross Stagner, Psychology of Industrial Conflict ( New York : Wiley & 
Sons, 1956 ) ,  p. 46. 

• Ross Stagner, "Psychological Aspects of Industrial Conflict," Personnel 
Psychology ( 1948) ,  Vol. 1, pp. 131-143. 

7 Robert Dubin, Working Union-Management Relations ( New Jersey : 
Prentice-Hall, 1958) ,  pp. 24--25. 

• Muzafer Sherif and Carl I. Hovland, Social Judgment (New Haven : 
Yale Univ. Press, 1961 ) .  

• Carolyn W .  Sherif and Muzafer Sherif, Attitude and Attitude Change: 
The Social Judgment-Involvement Approach ( Philadelphia : W. B. Saunders 
Co., 1965 ) .  
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or rejection of information about a controversial issue depends on the 
person's subjective evaluation of how discrepant the information is 
from his own attitude, and how extreme or moderate the person's 
attitude is.10 

These researchers assert that judgments are affected as follows : 

( 1 )  Persons with extreme attitudes tend to magnify the discrep
a.ncy of any divergent communication, evaluate it unfavorably, 
and reject it. 

(2)  Persons with moderate (neutral) attitudes do not magnify 
the discrepancy of information from their personnel positions 
on issues. They will accept and use a wider range of diver
gent information than the extremist when making a judgment. 

The social judgment-involvement theory suggests that a precedent 
introduced in a grievance situation can have several different effects 
on a person's judgment. The effect would seem to depend on whether 
a person has an extreme or a moderate attitude on the relevent issues 
and whether the precedent is dissonant or consonant with the person's 
own position. 

Hypotheses 

On the basis of the foregoing concepts and research we derived 
the following hypotheses : 

H-1. Given a grievance situation and relevant contract clauses 
but no information about precedents a person will make 
grievance decisions that are consistent with his attitudes 
toward unionism. 

This means that in the absence of precedents a person with pro
union attitudes will make pro-union grievance decisions ; a person 
with neutral attitudes toward unionism will make neutral grievance 
decisions and so on. 

In the next three hypotheses we deal with the interaction of 
precedents and attitudes. 

H-2. Given a grievance situation and relevant contract clauses and 
either a pro-union precedent, a pro-management precedent 

10 Ibid. 
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or no precedent (neutral condition) ,  persons with neutral 
attitudes will make grievance decisions that are consistent 
with the precedent they receive. In short, persons with 
neutral attitudes will make decisions in the direction of the 
precedent they receive. 

H-3. Given a grievance situation and relevant contract clauses 
and a consonant precedent, persons with extreme attitudes 
toward unionism will make more extreme grievance decisions 
than persons with the same extreme attitudes who receive 
no precedent. 

For example, persons with a pro-union attitude given a pro-union 
precedent will make grievance decisions that are more pro-union than 
the decisions made by persons with pro-union attitudes who receive 
no precedent. This says that persons with extreme attitudes will 
accept and use consonant information. 

H-4. Given a grievance situation and relevant contract clauses 
and a dissonant precedent, persons with extreme attitudes 
toward unionism will reject the precedent and will make 
grievance decisions no different from persons with similar 
extreme attitudes who receive no precedent. This means 
that persons with extreme attitudes who receive dissonant 
information will behave as if they received no information. 

Experimental Design 

The independent variables in this study were ( 1 )  S's attitudes 
toward unionism, and (2) precedent condition. Using Weaver's 11 
validated test for attitudes toward unionism and his norms for scores 
we separated our subjects into three attitude subgroups : pro-union, 
neutral, pro-management. Each subgroup was further subdivided 
into thirds, each receiving one of three different precedent condi
tions-pro-union, no precedent, pro-management. 

There were a total of 180 subjects. Ninety were active union 
members and ninety were practicing managers. They had been 
matched in terms of age, years of work experience and years of formal 
education. 

11 Carl H. Weaver, "The Quantification of the Frame of Reference in 
Labor-Management Communication," Journal of Applied Psychology ( 1958) ,  
Vol. 42, pp. 1-9. 
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The design can be pictured by a 3X3 matrix as follows : 

Subject's Attitudes 

Precedent 
Condition Pro-union Neutral Pro-mgt. 

Pro-management n = 20 n = 20 n = 20 n = 60 
No-precedent n = 20 n = 20 n = 20 n = 60 
Pro-union n = 20 n = 20 n = 20 n = 60 

n = 60 n = 60 n = 60 N = 180 

Each subject was classified into an attitude subgroup on the basis 
of his Weaver test score and then was randomly assigned to one of 
the three precedent conditions. 

A model of the decision situation is shown below. 

Subject's 
Grievance 
Decision 

Every subject received identical grievance descriptions and con
tract clauses. The grievances consisted of three cases based on genu
ine industrial disputes reported in the literature, all had genuine 
arbitration rulings. The three disputes covered common issues in 
industrial relations. The issues were : ( 1 )  industrial discipline, (2) 
seniority versus ability as the criterion for promotion, ( 3)  technologi
cal displacement of a worker. 

We gave each subject three cases to minimize the likelihood that 
the type of grievance might become a spurious variable. Also, all the 
cases, contract clauses and precedents were rewritten so that they 
were classified as easy reading according to the Flesch method. This 
was done to reduce the likelihood that language difficulty might be
come a spurious variable. The precedents given were based on actual 
arbitration rulings. 

The dependent variable in this experimental design was the sub
ject's grievance decision. \Ve developed five decision possibilities for 
each case ranging from extremely pro-union to extremely pro-man-
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agement. We tested the validity of the decision scale by having two 
professional arbitrators independently rank and scale the decision 
possibilities. We also had thirty subjects, who were not used in the 
final experiment, independently rank and scale the five decision pos
sibilities for each case. There was a .93 correlation between the 
decision scaling of the pilot subjects and the professional arbitrators 
so we could assume the decision alternatives for each case were prop
erly orderly into a clear and valid scale. 

A subject's grievance decision score was the average of his score 
on the three cases. It could range from 1 (extremely pro-union) to 5 
(extremely pro-management) .  

Results 

We shall now examine the responses of the subjects for confirma
tion or non-confirmation of our hypotheses. A statistical summary of 
the mean grievance decision scores and standard deviations for all 
subgroups of subjects and precedent conditions appears in Table 1 .  

H-1 ,  the hypothesis that subjects who received no precedent 
would make grievance decisions consistent with their attitudes toward 
unionism, was confirmed. The data for the no-precedent condition 
appear in the second row of Table 1 .  Statistical analysis, Table 2, 
shows a significant difference ( p < .00 1 )  between the decisions of 
subjects with pro-union attitudes and subjects with neutral attitudes. 
There is also a significant difference (p<.01 ) between the decisions 
of subjects with neutral attitudes and subjects with pro-management 
attitudes. 

Actually, the relationship between attitudes and grievance decisions 
was much stronger than we had anticipated, for it holds true even 
when subjects are given a pro-union or a pro-management precedent. 
If we scan horizontally across each row of Table 1 we see that for 
each precedent condition, as subjects' attitudes move toward pro
management, the grievance decision scores become more pro-man
agement. This direct relationship between attitude and grievance 
decision score occurred in the predicted direction for all three prece
dent conditions. 

H-1 was confirmed not only for the no-precedent condition 
but for all conditions of precedent. We grouped the decision scores 
of all subjects with similar attitudes even though they received 
different precedents. These are the column means in Table 1 .  Sta-



Type of 
Precedent 

Pro
Management 
Abritration 
Ruling 

No 
Abritration 
Ruling 

Pro-Union 
Abritration 
Ruling 

The mean of 20 
subjects' de
cision scores 
for each com
bination of 
independent 
variables = Y 
of the cell. 

Pattern of Subgroup 

Column 1 
Pro-Union 

Subjects 

Cell-11 
y 11 = 1.91 

S.D.11 = .55 

Cell 21 
y 21 = 1.94 

S.D.21 = .70 

Cell 31 
y 31 = 1.48 

S.D.31 = .39 

Colunm 1 :  
Y =  1 .78 

S.D. = .60 
Attitude Score 
Range : 1-3.0 

(n = 60) 

TABLE 1 
Means of the Dependent Variable-Subject's Decision Scores 

Column 2 
Neutral 
Subjects 

Cell-12 
y 12 = 3.33 

S.D.l2 = .63 

Cell 22 
y 22 = 2.95 

S.D.22 = .75 

Cell 32 
y 32 = 2.45 

S.D.32 = .66 

Colunm 2 :  
Y = 2.91 

S.D. = .77 

Column 3 
Pro-Mgt. 
Subjects 

Cell-13 
y 13 = 3.86 

S.D.l3 =  .71 

Cell 23 
y 23 = 3.50 

S.D.23 = .74 

Cell 33 
y 33 = 2.70 

S.D.33 = .91 

Colunm 3 :  
Y = 3.35 

S.D. = .93 

Attitude Score 
Range : 3.1-4.5 

(n = 60) 

Attitude Score 
Range : 4.6--7 

(n = 60) 

Pro
Union 

DECISION SCALE : * 
2 3 4 5 

Neutral 
Pro
Mgt. 

Row 1-(n = 60) 

V 1  = 3.03 
S.D.l = 1.04 

Row 2-(n = 60) 

y 2 = 2.80 
S.D.2 = .97 

Row 3--(n = 60) 

Y 3 = 2.21 
S.D.3 = .87 

Grand Y = 2.68 

Sample N = 180 
-each subject's 
score = the mean 
value of three 
decisional choices 
all made on the 
decision scale 
shown here.* 

* Numerical values of the alternatives in each of three issues decided by the subjects. 
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TABLE 2 
Effect of Different Attitudes on the Mean Decision Scores of Subjects Given 

No Arbitration Ruling as Precedent for their Decisions 

X =  Mean 
Type of Y =  
Arbitra- Mean t Ratio+ of Y 

Attitude tion Decision S.D. Means 
Cell N Score Ruling Score y (One-Tailed Test) 

2.44 None 1.94 .70 y 21 ;y 23 = 7 *** 
21 20 Pro-Union 

3.82 None 2.95 .75 y 21 :Y 22 = 4.6 *** 
22 20 Neutral 

5.07 None 3.50 .74 Y 22 :Y 23 = 2.5 ** 
23 20 Pro.Mgt. 

N =  60 

*** p < .001 
** p < .01 • P < .05 

tistical analysis, Table 3, showed significant differences between 
the decision scores of all three attitude subgroups, and these dif
ferences were further confirmed by an F test (ratio 79.2, p < .01 ) . 

Now, we turn to the effects of precedent conditions. 
H-2, the hypothesis that subjects with moderate attitudes would 

make grievance decisions consistent with the precedent received, 
was confirmed. The decision scores were all in the direction of 
the precedent received, with each type of precedent's influence 
producing subgroup scores that were significantly different from 
each other (Table 4) .  

TABLE 3 
Overall Effect of the Attitude Variable on Subjects' Mean Decision Scores 

Attitude X = Mean Y = Mean 
Score Attitude S.D. Decision S.D. t Ratio+ of Y Means 

Column N Range Score X Score y (one-tailed test) 

1-3.0 
1 60 Pro- 2.37 .54 1.78 .60 y 1 : y 3 = 12.1 *** 

Union 
2 60 3.1-4.5 3.82 .36 2.91 .77 Y 1 : Y 2 =  8.7 *** 

Neutral 
4.6--7 

3 60 Pro- 5.08 .40 3.35 .93 Y 2 : Y  3 =  3.4 ** 
Mgt. 

N =  180 

*** p < .001 
** p < .01 
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TABLE 4 
Effect of Varying Related Arbitration Rulings on the Mean Decision 

Scores of Subjects with Neutral Attitudes+ 

X =  Mean Type of Y = Mean t Ratio++ of Y Means 
Attitude Ruling Decision S.D. ( One-Tailed Test of 

Cell N Score ( Precedent) Score Y Significance ) 

32 20 3.80 Pro-Union 
22 20 3.82 None 
12 20 3.80 Pro-Mgt. 

2.45 .66 
2.95 .75 
3.33 .63 

Y 32 : Y 12 = 4.6 *** 
Y 32 : Y 22 = 3.6 ** 
y 22 : y 12 = 1.7 * 

N =  60 
+ These 60 subjects obtained attitude scores ranging between 3.1 and 4.5 
*** p < .001 
** p < .01 

* P < .OS 
Interestingly, when we grouped all subjects, regardless of at

titude, who received the same precedent condition the hypothesis 
that decisions would be in the direction of the precedent received 
was confirmed (p < .01 ) .  The relevant data are the row means 
in Table 1-2.2 1,  2.80, and 3.03-which produced an F ratio of 2 1 .4. 

If we had not gone on to attempt to study hypotheses 3 and 
4 we would have simply confirmed both major contentions about 
what affects a person's grievance decisions. Attitudes toward union
ism affect them and precedents affect them. Our data would show 
that attitudes are more potent than precedent. But, the particu
larly enlightening developments are in the different ways that ex
treme attitudes interact with precedent. We now turn our atten
tion to this refinement in analysis. We shall examine H-3 and 
H-4 first in terms of the responses of subjects with pro-union 
attitudes and then in terms of the responses of subjects with pro
management attitudes. 

H-3, the hypothesis that subjects with extreme attitudes would 
accept consonant precedents and would make more extreme griev
ance decisions, was confirmed for subjects with pro-union attitudes. 
Referring to Table 5, we see that subjects with pro-union attitudes 
given pro-union precedents made grievance decisions that were 
significantly more pro-union than similar subjects who were given 
no precedents. 

H-4, the hypothesis that subjects with extreme attitudes would 
reject dissonant precedent, was also confirmed for subjects with 
pro-union attitudes, Referring to Table 5, we see that subjects 
with pro-union attitudes given pro-management precedents made 
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TABLE 5 

Effect of Varying Related Arbitration Rulings on the Mean Decision 
Scores of Subjects with Pro-Union Attitudes+ 

357 

X = Mean Type of Y = Mean t Ratio++ of Y Means 
Attitude Ruling Decision S.D. (One-Tailed Test of 

Cell N Score ( Precedent) Score y Significance) 

31 20 2.24 Pro-Union 
21 20 2.44 None 
1 1  20 2.43 Pro-Mgt. 

1.48 .39 
1.94 .70 
1.91 .55 

y 31 : y 1 1  = 4.3 *** 
Y 31 :Y 21 = 2.8 ** 
Y 21 :Y 11 = .22 n.s. 

N =  60 

+ These 60 subjects obtained attitude scores ranging between 1 and 3.0. 
*** p < .001 

** p < .01 
n.s.-N ot significant 

grievance decisions that were no different from similar subjects who 
received no precedents. In short, the subjects with extreme pro
union attitudes when given dissonant precedents behaved as if 
they received no precedents at all. 

Now we shall examine how subjects with pro-management at
titudes responded when given consonant and dissonant precedents. 
The data are in Table 6. 

H-3 is the hypothesis that subjects with extreme attitudes given 
consonant precedents would make more extreme decisions. The de
cision scores for H-3 became more pro-management as predicted ; but, 
the results fell short of statistical significance (p < . 1 5 )  for sub
jects with pro-management attitudes. 

H-4, the hypothesis that subjects with extreme attitudes given 

TABLE 6 

Effect of Varying Related Arbitration Rulings on the Mean Decision 
Scores of Subjects with Pro-Management Attitudes+ 

X = Mean Type of Y =  Mean t Ratio++ of Y Means 
Attitude Ruling Decision S.D. (One-Tailed Test of 

Cell N Score ( Precedent) Score y Significance) 

33 20 5.08 
23 20 5.07 
1 3  20 5.08 

N =  60 

Pro-Union 2.70 
None 3.50 

Pro-Mgt. 3.86 

.91 

.74 

.71 

y 33 : y 13 = 3.9 *** 
y 33 : y 23 = 3.3 ** 
Y 23 : Y  13 = 1.2 n.s. 

+ These 60 subjects obtained attitude scores ranging between 4.6 and 7. 
*** p < .001 

** p < .01 
n.s.-not significant 
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dissonant precedents would reject the precedents, was statistically 
rejected (p < .01 ) for subjects with pro-management attitudes. 
Rather than reject the dissonant pro-union precedents, our results 
show that subjects with pro-management attitudes accepted the 
precedents and made grievance decisions that were significantly 
more pro-union than those made by similar subjects who received 
no precedents. 

In other words, the subjects with pro-management attitudes dealt 
with precedents the same way as subjects with neutral attitudes. The 
subjects with pro-management attitudes accepted and used the full 
range of precedent conditions from consonant to dissonant. 

Discussion 

The findings of this experiment strongly indicate that a subject's 
attitudes toward unionism are an extremely powerful determinant 
of the position he is likely to take in grievance situations. Subjects 
with different attitudes maintained their differences from each other 
in the grievance decisions they made for all conditions of precedent. 
This can be seen vividly by scanning the rows of Table 1 .  

Precedents were significant but had much less effect than at
titudes on the grievance decisions subjects made. Recall that every 
subject received identical grievance statements and contract clauses. 
Let us look at the effect of precedents intended to close the attitude 
gap. Subjects with pro-union attitudes were given pro-management 
precedents. They made decisions with a mean decision score of 1 .91 .  
Subjects with pro-management attitudes were given pro-union prece
dents. They made decisions with a mean decision score of 2.70. 
Although the precedents should have brought the two groups to
gether in their grievance positions on identical facts and clauses, 
there was still a highly significant gap between them (p < .001 ) .  
Thus the belief that precedents will bring parties with significantly 
different attitudes to a common view of a dispute is not supported by 
the findings of this research. 

We also found significant differences in the way subjects with 
extreme attitudes used precedents. It appears that subjects with pro
management attitudes take a "judicial" view of precedents. For 
them, precedents seem to take on a binding, legal character that re
quires they be followed in spite of the subject's attitudes. The de
cisions of subjects with pro-management attitudes were consistently 
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more pro-management than the decisions of subjects with pro-union 
attitudes ; but, the pro-management subjects made decisions that were 
less pro-management when they received pro-union precedents. 

The subjects with pro-union attitudes responded exactly as pre
dicted by "social judgment" theory. They seemed to take an ad hoc, 
"negotiating" view of precedents. If a precedent was consonant with 
their attitudes, they used it ; if it was dissonant, they disregarded it. 

In conclusion, this experimental study suggests that attitudes are 
extremely powerful determinants of personal positions in grievance 
disputes. Furthermore, precedents do not cause significant con
vergence in the positions of parties with different attitudes. Finally, 
the experiment suggests that unionists see grievances and the use 
of precedents as a negotiating process whereas managers see them 
as elements in a judicial proceeding. 
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Organizational theory has traditionally been preoccupied with 
interpersonal networks employed for the transmission of official 
orders and directives. A key feature of such official networks is their 
directionality which is commonly presumed to be vertical. 

Recently attention has been devoted to non-vertical interaction 
networks. Most studies in this area, however, have been content to 
merely catalog various forms of non-vertical interaction.1 Studies of 
the association between non-vertical interaction and effective perform
ance have been relatively rare. 2 This study is intended to make a 
contribution toward our knowledge in this area. The major aims of 
the study are : 

1 .  To explore the distribution of vertical and non-vertical inter
actions in an industrial organization ; 

2. To investigate the relationship between vertical and non
vertical interaction and supervisory effectiveness ; and 

3. To examine organizational factors which are associated with 
the degree of participation in vertical and non-vertical net
works. 

Research Setting and Methods 

The study was conducted in one of the oldest and largest metal 

1 See George Strauss, "Managers-An Improper Subject for the Study of 
of Management : Discussion." Industrial Relations Research Association, Pro
ceedings of the Eighteenth Annual Winter .Meeting, New York, December 
28-29, 1965, p. 85. Leonard Sayles has categorized lateral relations in terms 
of work flow and has identified seven kinds of flows. Leonard Sayles, Man
agel'ial Behavior ( New York : McGraw-Hill, 1964 ) .  

• Frank Janinski, "Foremen Relationships Outside the \Vork Group," Per
sonnel, Vol. 33 ( 1956--57) , pp. 130-136. Quentin Ponder, "The Effective :Nfan
ufacturing Foreman," Proceedings of Tenth Annual Meeting of Industrial 
Relations Research Association, September 5 to September 7, 1957, pp. 41-54. 
For an extensive review of the literature on lateral relationships see Allan 
M. Schwartzbaum, "The Motivation of Supervisors to Interact Horizontally 
and Diagonally," Unpublished Masters Thesis, New York State School of 
Industrial and Labor Relations, Cornell University, 1965, pp. 104-127. Robert 
Dubin has undertaken a similar review in his article, "Business Behavior 
Behaviorally Viewed," G. B. Strother, ed., Social Science Approaches to 
Business Behavior (Homewood, Ill. : Irwin, 1962 ) ,  pp. 11-56. 
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processing plants in the Eastern United States. This plant is one 
division of the parent corporation's many domestic and international 
subsidiaries. The division employs 1 ,200 people and produces 3,000 
to 4,000 tons of steel castings per month. 

In order to successfully complete the operations necessary to meet 
production goals, the various units of the organization must provide 
specialized services. These tasks must also be performed in a specific 
sequence requiring considerable coordination and cooperation between 
departments. The molding department, for example, is so located 
in the work-flow sequence that it is directly dependent on two other 
departments, patterns and core room, in order to ready its molds on 
schedule. In addition it must have the appropriate molds in place to 
meet a rigid and generally inflexible pouring schedule. 

Nineteen first-line supervisors representing each of the four pro
duction departments were randomly chosen as observational subjects. 
Foremen were observed during 24 randomized 5 minute periods 
spread out over 14 months. 3 Eight of the 19 foremen were observed 
simultaneously by a second observer for a 20 minute period. Inter
observer reliabilities were statistically significant. 

An observation method called the "interactio-gram" was used to 
record interactions. According to Atteslander its developer, "The 
interactio-gram focuses on a given individual in his relations with a 
single group, or with a number of different groups ; it was specially 
designed to observe supervisory personnel." 4 

At the end of the 14 month period a questionnaire was administered 
to the total supervisory force of 46 individuals. Respondents were 
also asked to name the 5 individuals who were most important to 
their work, their 5 best sources of information in the organization and 
their 5 choices as partners for social activities during work breaks. 

The performance of supervisors was evaluated by the vice presi
dent of manufacturing, the manager of plant operations and the 

• Occasionally certain supervisors in the sample were not observed on a 
given day because they were either not at work or could not be located when 
the time designated for their observation period occurred. This factor pro
duced unequal total observation times for the nineteen supervisors and the 
need to quantify the various categories of interaction as percentages of total 
observation time. 

• Peter M. Atteslander, "The lnteractio-gram : A method for Measuring 
Interaction and Activities of Supervisory Personnel," Human Organization, 
Vol. 13, No. 1 (Spring 1954 ) ,  p. 28. 
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supervisor of personnel. Ratings of effectiveness for a given supervisor 
were equal to the sum of rankings by the three raters. 5 

Definition of Terms 

The term vertical relationships, is used to designate all superior
subordinate contacts. This category includes a subordinate's inter
actions with both his immediate supervisor and all additional su
periors with whom he is in a direct li:ne authority relationship. 

Horizontal relationships refer to the dealings between organi
zational peers of equal official rank. Diagonal contacts include 
those interactions, e.g., between a foreman and a subordinate who 
reports to a different foreman ; likewise they include interactions 
between the foreman and a superior to whom he is not directly 
responsible. In addition, line staff contacts are considered as di
agonal interactions. 6 

The phrase lateral relationships is employed to indicate all non
vertical contacts, both horizontal and diagonal. 

The Distribution of Supervisory Contacts 

If the official regulations and procedures of the formal organi
zation governed all organizational contacts it would be unneces
sary to empirically investigate the question of "who communicates 
with whom." The difficulty stems from the fact that only a por
tion of the total number of organizational relationships can be 
surmised from the organizational chart. 

Table 1 shows how supervisors distributed the time they spent 
on personal contacts. Well over half (61 % )  of the average super
visor's total interaction time was directed downward vertically toward 
his own subordinates. The small amount of total upward vertical 
interaction (8% ) suggests that the overwhelming majority of such 
official vertical interactions occur with immediate subordinates rather 
than with direct superiors.7 

• The reliability coefficient for agreement among raters was significant at 
the .05 level (r = .68) .  

6 No systematic attempt was made to  differentiate between either horizontal 
contacts internal or external to one's department or the downward, upward and 
staff components of diagonal interaction. 

1 Katz, et a!. also report that individuals communicate more with their 
subordinates than their superiors. Katz, et a!., Organizational Stress ( New 
York : John Wiley and Sons, 1964 ) ,  p. 192. 
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TABLE 1 

The Distribution of Supervisory Contacts : Average Per Cent of Total 
Interaction Time Devoted to Four Categories of Personal Contacts 1 

Interaction Category 

Downward 
Vertical 

Upward 
Vertical Diagonal Horizontal 

61 8 16 15 

1 Total interaction time does not include time spent in interaction with the 
observer. 

The categories of horizontal and diagonal contacts account for 
15% and 16% of the total interaction time of supervisors respectively. 

The Content of Interaction 

Table 2 offers a summary of the sociometric responses. An 
examination of this table allows us to gain some understanding 
of the content of supervisory interactions. Two of the three socio
metric categories may be classified as work related. These include 
the categories of ( 1 ) individuals chosen as important for getting 
work done and (2) individuals chosen as an important source of 
information about what is going on in the organization. The third 
category-individuals chosen for taking a break from work--clearly 
suggests the social rather than the work related aspects of orga
nizational behavior. 

TABLE 2 

Content of Interaction-Average Number of Choices Made in 
Various Sociometric Categories 1 

Interaction Category 

Sociometric Upward Downward 
Category Vertical Vertical Horizontal 

Choose as Important 
for Getting Work 
Done 2.55 .41 .78 

Choose for taking 
Break from Work 27 .24 1.55 

Choose as Important 
Source of Information 2.08 .19 .62 

Diagonal 

1.35 

1.32 

1.67 

1 Five individuals were selected for each category ; N = 37 subjects. The 
total for any given sociometric category does not add up to five since some 
respondents chose less than five individuals. 
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Table 2 demonstrates the supervisors' strong reliance on their 
own superiors for information and assistance for getting work done. 
Table 1, however, showed that upward vertical contacts accounted 
for only a small percentage of the total interaction of supervisors. 
This fact may increase the significance of diagonal contacts which 
according to table 2 rank second with respect to their concern 
with work related matters. Diagonal contacts occur more often 
than upward vertical interactions and therefore may be able to com
pensate for infrequent consultation with one's immediate superiors. 

Table 2 also suggests that when individuals wish to socialize 
they generally avoid highly official relationships in favor of diag
onal and horizontal contacts. 

Finally a consideration of tables 1 and 2 together highlights 
an important paradox in organizational behavior. Supervisors de
vote most of their interaction time to those individuals (their sub
ordinates ) whom they view as least important to them in getting 
their work done, as a source of information and as a suitable choice 
for social activity away from work. This would suggest that an 
important determiner of the effectiveness of supervisory perfor
mance would be the ability to secure these task and social needs 
from the remainder of their contacts. 

Interaction Patterns and Supervisory Effectiveness 

Table 3 shows the correlations between the use of different 
interaction patterns and various measures of effectiveness. Three 
types of effectiveness measures are presented in table 3 : 

1. ratings made by superiors ;  

2. the number of choices received from supervisors for three 
sociometric criteria ; and 

3. individual reports of experienced "on the job" tension and 
ambiguity. 

The results show that of the four interaction patterns, only 
upward vertical interaction was significantly correlated with rat
ings of supervisory effectiveness. A positive association between 
diagonal interaction and favorable evaluations of performance by 
superiors did not reach significance at the .OS level. 

The superiority of upward vertical interaction was not cor-



Downward Vertical 

Upward Vertical 

Horizontal 

Diagonal 

TABLE 3 

Correlations between Percent of Observation Time Devoted to Four Categories of 
Interaction and Measures of Supervisory Effectiveness 1 

Ratings Choices Choices Rec'd Choices Tension Ambiguity 
by Received for for Importance Received for over about 

Superiors 2 Information to Work Socializing Performance Performance 

-.07 -.70 ** .13 0 .18 .56 * 

.54 * -.21 .33 -.02 -.29 .36 

.21 .11 -.03 -.06 -.02 -.16 

.47 .78 ** .52 ** .67 ** -.57 * -.04 

N = 16 N = 19 N = 19 N = 19 N = 15 N = 15 

Ambiguity 
about 

Evaluation 

.36 

-.19 

.15 

-.82 ** 

N = 15 

1The unequal N's are attributable to non-responses by several of the nineteen subjects to particular items on the questionnaire 
and the promotion of three individuals to supervisor after the evaluations by superiors were collected. 

2 Spearman's coefficient of Rank Correlation 
* p < .OS 

** p < .01 

< tYl 
� 
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0 
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roborated by the other measures of effectiveness. Diagonal inter
action, however, appears to be highly correlated with effective per
formance on the basis of the remaining two measures. Supervisors 
who were observed to engage in diagonal interaction were over
whelmingly chosen by other supervisors as the individuals most 
capable of providing reliable information and most important to 
completing work as well as partners for socializing. In addition, 
diagonal interaction was negatively correlated with tension over 
performance and ambiguity about evaluation of that performance. 

The results suggest the unsuitability of a downward vertical 
pattern that concentrates on interaction with subordinates. Su
pervisors who were observed to devote a considerable amount of 
their total interaction to their immediate subordinates were seen 
by their peers as being especially poor sources of information. These 
supervisors by reporting that they are uncertain about what is re
quired in performing their job have in effect substantiated the 
opinions of their peers concerning the extent of their organiza
tional knowledge. 

Discussion 

The positive relationship between upward vertical interaction 
and favorable evaluations by superiors may be attributable to the 
actual advantages of such an interaction style in accomplishing and 
coordinating work. Such an interaction pattern, however, may be 
motivated not by task needs but rather by personal needs. Im
pressionistic evidence seems to suggest that a considerable amount 
of interaction with superiors is often a strategy designed to in
fluence the opinions of the superior towards the individual. In
dividuals who employ such an interaction pattern are often the 
recipients of derogatory epithets which imply the primacy of per
sonal rather than task motivations. The fact that the relationship 
between upward vertical interaction and supervisory effectiveness 
is not substantiated by the remaining two measures supports this 
interpretation. It also suggests that the accuracy of superior eval
uations of behavior should not be accepted uncritically without 
a comparison with other criteria. 

The significant relationships between diagonal interaction and 
measures of effective performance may be partially interpreted in 
terms of the vertical distribution of official rewards in organiza-
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tions. Status distinctions do not interfere with diagonal relation
ships to the same extent that they impinge on vertical and hori
zontal contacts. A supervisor receives the majority of his official 
organizational rewards from his superiors and competes for these 
rewards with his peers. A superior located in one department, 
however, does not dispense official rewards to a supervisor in an
other department. He also does not compete with that supervisor 
for those official rewards. Diagonal contacts therefore are gen
erally free from invidious comparisons which often act as an im
portant barrier to the development of enduring reciprocal relation
ships in organizations. Diagonal contacts are also predictable to 
the extent that they are regulated by official rules and recognized 
norms governing superior-subordinate relationship. 

The potential effectiveness of any given interaction pattern may 
be viewed in terms of its ability to foster and sustain reciprocal 
and predictable work relationships. A diagonal network has spe
cial properties which should permit it to be better suited to facil
itate the development of both reciprocal work relationships and the 
patterning of individual behavior than either vertical or horizontal 
interaction patterns. 

Structurally, the role of the supervisor has been described as 
one of joining together different work groups and integrating the 
specialized functions of these units. Likert compares the super
visor to a "linking pin" relating the activities of his work group 
to other work groups at the same organization level and to those 
of other organization units operating at the next higher as well 
as the next lower level in the organization.9 

It is increasingly the task of the supervisor to see that the 
members of his work group are integrated adequately into the 
organization work-flow. He can facilitate this objective by repre
senting the interests of his group to other groups located at rel
evant points along the work-flow route. He can act as the group's 
deputy and coordinator in terms of both meeting their specific 
needs and mediating the requests of individuals outside the group. 
A downward vertical interaction pattern seems particularly unsuited 
and a diagonal interaction pattern especially well suited for the 
"linking pin" or integrating aspects of the supervisory role. Diagonal 

• Rensis Likert, New Patterns of Management ( New York : McGraw 
Hill, 1961 ) .  



368 INDUSTRIAL RELATIONS RESEARCH AssociATION 

interactions cross cut both official divisions of rank and function 
and minimize the development of an insular perspective which 
might work toward the long term disadvantage of the supervisor 
and his work group. 

Choice of Interaction Styles: A Typology 

In this study interaction styles have occupied the major part 
of our analysis. Diagonal and upward vertical interaction were 
found to be significantly related to the effectivenesss of supervi
sory performance. The generalizability of these findings, however, 
are not clear. Other investigators, such as Jasinski, have reported 
a relationship between horizontal interaction and effectiveness.10 
The problem of the appropriateness of various interaction styles 
can not be dealt with in a vacuum, independently of other crucial 
organizational variables. If the question of the generalizability of 
this study's results is to be faced it is necessary to consider inter
action style in combination with other variables. Only in this fash
ion can one begin to understand the conditions under which one 
interaction style may prove more effective than another. 

Generalizations about appropriate interaction styles usually prove 
inadequate because of the variety of situations present in complex 
organizations. A typology for an analysis of interaction styles is 
now presented. Particular interaction networks will be examined 
in terms of the nature of the task, the reward structure and the 
distribution of power and authority. This section presents a frame
work for characterizing three types of interaction styles based on 
specific combinations of the above three variables. 

Reward Structure 

Reward structure refers to the amount of organizational re
wards and incentives (e.g. promotions, salary increases) available to 
members at the same official level in the hierarchy at a given time. 
It is possible to envision two situations : one where a large num
ber of rewards are available, and another where a very few are 
obtainable. Horizontal interaction networks are more likely to de
velop when members at the same rank in the organization are not 
forced to compete with each other for a limited amount of orga-

10 J as in ski, loc. cit. 
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nizational rewards. In circumstances where limited rewards pre
vail, organizational peers tend to be very sensitive to prestige dis
tinctions within their ranks. These distinctions take on special 
importance when they are used by supervisors as a basis for the 
distribution of scarce rewards. In such a situation organization 
members tend to orient their contacts upward rather than horizontally. 

It is possible however for a lower limit to be reached which 
could reverse the above process. When organization members at 
the same rank perceive that there are no rewards available to them, 
there is no longer any basis for intra-rank competition. Yet even 
in such situations the presence of sanctions such as demotions and 
firings may serve to discourage horizontal communication. 

Distribution of Power and Authority 

A supervisor's use of interaction channels may reflect the dis
tribution of power and authority in an organization. Where a su
pervisor is delegated very little authority he is forced to refer 
difficult situations to his superiors. While it would be more direct 
to handle certain situations personally, a supervisor with little 
authority usually will find himself forced to rely on other indi
viduals with superior leverage and more potent sanctions at their 
command. 

On the other hand, a supervisor who is provided with con
siderable autonomy may feel more free to make decisions and take 
actions on his own. He will feel less compelled to consult before 
hand with his own supervisor. He will be able to deal directly 
and personally with a variety of individuals located throughout the 
organization. 

Technology 

Technology and particular work flows associated with a given 
technology are a key determinant of the nature of organizational 
interaction networks. Technologies may be roughly classified as 
either parallel or interdependent. Interdependent technologies re
quire a great deal of coordination between various individuals in 
different departments and sections of the organization. Parallel 
technologies are composed of self contained and independent de
partments. Charles Perrow has also classified technologies accord-
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ing to whether they are routine or nonroutine.11 As technologies 
become more interdependent and less parallel and as the number 
of exceptional cases increases and the work becomes less routine 
we would expect lateral contacts to increasingly replace vertical ones. 

A Typology of Interaction Networks 

Table 4 shows three categories of organization. The first cat
egory is characterized by low supervisory autonomy, parallel or 
independent technologies, routine work and very restricted reward 
structure. This type of organization is generally associated with 
a vertical orientation. 

The second category is characterized by high supervisory au
tonomy, interdependent and nonroutine technology and an exten
sive reward structure. This type of organization is typically as
sociated with a horizontal orientation. In general, it can be said 
that the first category usually refers to traditional organizations 
and classical theory while the second category is most represen
tative of problem-solving organizations and systems theory. 

It should be emphasized that the first two types of organiza
tions while empirically possible approximate pure types in the 
sense that they represent an imagined world. Many variations of 
the above combinations will be found in contemporary organizations. 

The third row of Table 4 represents the research site. In 
this organization, first level supervisors are delegated very l ittle 
authority ; decision making and control of sanctions and rewards 
are concentrated in the upper reaches of the organization. Few 
organizational rewards are currently available, but at the same 
time there is concern over demotions and unfavorable assignments. 
The technology however requires considerable coordination between 
departments. \Vhile such coordination only need occur periodically, 
it has very significant implications for the effective fulfillment of orga
nizational goals. Supervisors caught in a squeeze between tech
nological demands, insufficient power and few positive incentives 
are likely to experience considerable tension about their perfor
mance. The development of a diagonal interaction pattern may 
provide a strategy for coping with such situations. 

u Charles Perrow, "A Framework for the Comparative Analysis of Orga
nizations," American Sociological Review, Vol. 32, No. 2 (April 1967),  pp. 
194-208. 
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TABLE 4 

Typology of Interaction Networks 

Distribution 
Reward Power and Interaction 

Structure Authority Technology Network 

limited : few very little delegation parallel, vertical 
available rewards of authority to routine 

lower levels 

extended : many considerable super- interdependent, horizontal 
available rewards visory autonomy non-routine 

limited : few very little delegation interdependent, diagonal 
available rewards of authority to relatively 

lower levels routine 

One task remammg for future research is to unravel the vari
ous components of diagonal interaction. Do the downward diagonal, 
upward diagonal or staff components contribute more to effective 
supervisory performance ? 

A study of interaction styles provides only one of several ap
proaches to meeting organizational problems. Many attempts have 
been made at altering the distribution of power and authority in 
organizations. The human relations literature has been very active 
in this area. Similarly, theories of motivation and various incen
tive schemes have been concerned with modifying the reward 
structure of organizations. In approaching organizational problems, 
it has proved much more difficult, but by no means impossible 
to redesign and modify technology and work flows. This study 
has concentrated on an investigation of interaction styles both as 
response to and as a remedy for organizational pressures. In the 
last analysis what is required is a combination of approaches which 
will be mutually reinforcing. 
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The purpose of this paper is to report tests of predictions con
cerning role conflict and ambiguity as variables mediating the 
relationships between a) perceptions of organization structure 
and b) individual satisfaction and perceptions of organizational 
effectiveness. 

Company Product, Processes and Market 

The study took place at the domestic division and corporate 
offices of a large heavy equipment manufacturing company em
ploying approximately 14,000 employees. The study is based on 
a random thirty per cent sample of the professional and managerial 
personnel at the corporate office and the main domestic division. 
Technologically the organization falls into Woodward's ( 1965 ) cat
egory of intermediate technological complexity or Barack's ( 1967) 
semi-continuous category of advanced intermediate technological 
complexity. The company designs, assembles and markets its own 
products. Competition in the industry is based primarily on cost 
reduction, market service, improvement in existing product capa
bility, increases in product life, ability to meet customer demands 
for delivery and customization of fixtures. Products are produced 
in response to customer orders in lots ranging from a few to sev
eral thousands. The major components of the product are almost 
always standard parts but each order has a different combination 
of fixtures, and occasionally minor parts will be manufactured spe
cifically to meet customer requirements. 

In the industry, major technological advances are infrequent. 
There have been no fundamentally new products introduced in 
the industry in the last ten years. However, existing products and 

372 
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manufacturing processes in the industry change continually as a 
result of product and process modification. Such change is change 
in degree rather than in kind, reflecting incremental advances in 
technology rather than major breakthroughs in fundamentally new 
products. 

Preli1ninary Interviews 

This study began with seventy-five interviews conducted with 
selected members of the organization. The interviewees were se
lected by the vice-presidents on the basis of criteria suggested by 
the investigators. Specifically the vice-presidents were requested 
to select persons in their division who a) represented a wide va
riety of experience, perspective, age and training, and b )  would 
be willing to give frank opinions concerning their perceptions of 
the organizational climate, their dissatisfactions and satisfactions, 
leadership styles and any problems that they were experiencing 
in carrying out their responsibilities. 

The interviews indicated that the organizational climate was 
viewed by interviewees as highly stress inducing. Respondents 
frequently reported operating under high levels of job pressure, 
task oriented-authoritarian supervision, frequently changing and con
flicting downward directions from top management, absence of clear 
policy and philosophy of management, ambiguous criteria for per
sonnel decisions such as salary increases, bonus decisions and pro
motion decisions. These conditions were coupled with irregular 
and infrequent feedback on task performance, low emphasis on 
coaching and efforts to facilitate teamwork, and a blame orientation 
by management when dealing with problems. Surprisingly, how
ever, horizontal conflict was dealt with openly through confronta
tion and throughout the organization there appeared to be a high 
degree of mutual respect among organization members. And, al
though top management was viewed as highly arbitrary and au
thoritarian, they were also regarded as having the best interests 
of the company in mind and not as being malicious or untrust
worthy. 

Development of Hypotheses 

Based on previous research by Woodward ( 1965 ) ,  Fiedler 
( 1967) , Lawrence and Lorsch ( 1967) , Burns and Stalker ( 196 1 )  
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and Vroom ( 1960) it was deduced that the market and techno
logical conditions under which the company operated, and the ex
pectations of the employees of the company, required an organi
zation structure that was formalized to a moderately high degree 
and supervisory practices that are considerate, emphasize team de
velopment and are supportive of subordinates. 

Based on research by Kahn et al. ( 1964) it was further hy
pothesized that practice of the classical formal organizational prin
ciples would lead to low role conflict and ambiguity, and that 
low role conflict and ambiguity would in turn lead to perceptions 
of organizational effectiveness and high satisfaction. Finally, it was 
hypothesized that supportive, considerate supervisory practices would 
lead directly to employee satisfaction. No hypotheses were stated 
with respect to the relationships between supervisory practices and 
perceived organizational effectiveness or the intervening function 
of role conflict and ambiguity in relation to the effect of super
visory behavior. A model of the hypotheses are presented dia
gramatically in Figure 1. In this model role conflict and ambiguity 
are seen as intervening or processor variables which mediate the 
relationships between the independent and dependent variables. The 
formal organizational practices are seen as being positively re
lated to perceptions of organizational effectiveness and member 
satisfaction (single line arrows) . Supportive supervisory behavior 

INDEPENDENT VARIABLES 

Formal Organizational 
Practices 

Formalization 

Goal Clarity & Consistency 

Communication Adequacy 

Adequacy of Planning 

Formal Provision for 
Horizontal Coordination 

Adherence to Chain of 
Command 

INTERVENING VARIABLES 

+ 

r-------.� 
ROLE CONFLICT 

AND AMBIGUITY 

+ 
Supportive Empl�yee 

. + 
Centered Superv1sory Behav1or - - - - - - - - - _ _  _ 

Figure 1 .  The ModeL 
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Environment 
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is seen as positively related to member satisfaction (dotted line 
arrow) .  The model also presents the hypothesis that formal orga
nizational practices are related to perceptions of organizational effec
tiveness and member satisfaction via (double lined arrows) the in
tervening variables of role conflict and ambiguity. 

Measures 

To operationalize the model multiple item questionnaire scales 
were developed to measure each variable. The items were derived 
from interview statements and selected from existing scales where 
available. Each scale consisted of between three to ten items. Kuder 
Richardson reliabilities with Spearman Bowman corrections were 
computed for each scale. Following is a listing of the scales and 
their respective reliabilities. 

Scales 

Organizational Practices 
Formalization . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .  . 

Goal Clarity and Consistency . . . . . . . . .  . 
Communication Adequacy . . . . .  . 

Formal Provision for Horizontal Coordination 
Adherance to Chain of Command . . .  

Supervisory Supportiveness and Team Facilitation . . . . . . . . . . . . . . . . . .  . 

Perceptions of Organizational Effectiveness 
Or�I?izatio� ;Adaptability . . . .  . 

Dec1s10n T1mehness . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .  . 

Smoothness of Coordination 
Absence of Information Suppression and Distortion 

Satisfaction Scales 
Intrinsic Job Satisfaction . . . . . . . . .  . 

����hfon · · : : : : : : : : : : : : : : :: : : : : : : : : : : : : : : : : · · · · · · . . .. . . . . . .  : · ·  . . . . . . . . .  
. 

Pay . . . . . . . . . . . . . . . . . . . . . . . .  . 
Pleasantness of Environment . . .  . 

Advancement ... . . . . . . . . . . . . . . . .  . 
Security . . . . . . . . . . . . . .  . 

Role Dimensions 
Role Conflict . . . . .  . 

Role Ambiguity . . . . . . . . . . . . . . .  . 

Reliabilities 

654 
639 
825 
822 
65 1 
854 

541 
786 
748 
583 

923 
820 
861 
853 
782 
830 
696 

816 
780 

These questionnaires were administered anonymously to a thirty 
per cent random sample ( N  = 200) of the professional and man
agerial employees at the corporate office and the major domestic 
division. The sample was stratified by functional division and or
ganizational level. 
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Con current Validity of the Model 

The model was tested by comparing results of several zero 
order and partial correlational analyses with predictions. Con
current validation is established when the results of such analyses 
fit the predictions stated in the hypotheses. 

Table 1 presents the zero order correlations between the in
dependent and dependent variables. From this table it can be seen 
that 69 of the 77 predicted relationships are significant and all 
are in the hypothesized direction. (If r is greater than . 186, p 
is less than .05 ) Tables 2a and 2b present the relationships be
tween the role dimensions and the independent and dependent vari
ables. Here again it can be seen that the relationships are all in 
the predicted direction and that 30 of the 36 relationships are 
significant at the .05 level or better. However, although these data 
are consistent with the predictions, they neither support nor dis
confirm the hypothesis that the role dimensions are operating as 
intervening variables. The correlations presented in Tables 2a and 
2b could be interpreted to mean that the role dimensions are 
intervening variables or that they merely covary consistently with 
the hypothesized dependent variables, rather than operate as in
tervening variables. To demonstrate that the role dimensions are 
intervening variables it is necessary to show that variation in these 
dimensions account for a significant part of the relationship between 
the dependent and independent variables. The finding that they 
correlate with the independent and the dependent variables sep
arately says nothing about their hypothesized intervening role. To 
investigate the intervening function of the role dimensions the 
relationships between the independent and dependent variables were 
recomputed holding the effects of role conflict and role ambiguity 
constant. It was hypothesized that with the effects of the role 
dimensions held constant (partialed out) the zero order relation
ships between the independent and dependent variables would de
crease significantly. Table 3 presents the correlations between the 
dependent and independent variables with role conflict held con
stant. From this table it can be seen that all of the relationships 
change in the hypothesized direction, that three of the sixty-six 
relationships are significantly lower than their corresponding zero 
order relationships, and that eight partial relationships are insig-



TABLE 1 
Zero Order Correlations Between Independent and Dependent Variables 

(N = 200) 

Absence of 
Infor-

In- mation 
trinsic Pleasant- De- Distor- Smooth- Work 

Job ness of cision tion- ness of Unit 
Advance- Auton- Sa tis- Pay Recog- Environ- Time- Suppres- Coordi- Ada pta-

ment omy faction Security Satisfaction nition ment liness sion nation bility 

Formalization 154 311  333 124 244 249 326 391 267 560 252 
0 J;l:j C'l 

Coal Clarity, > z 
Consensus 194 256 311  207 189 334 293 419 438 591 326 1-< N 
Communication 

> o-,l 
Adequacy 288 275 288 218 223 304 350 437 455 577 326 

1-< 0 z 
Planning 

205 255 455 
(fJ 

Adequacy 253 246 218 216 262 450 400 498 o-,l 
Provision for 

� Ul 
Horizontal Ul 
Coordination 215 312 301 192 253 307 309 384 407 566 374 

Adherance to 
Chain of 
Command 138 173 177 157 1 16 210 240 459 456 485 386 

Supportive-Team 
Oriented 
Supervision 300 222 209 136 200 369 244 429 459 440 374 

If r>.l68, v<.05. w '-! '-! 



TABLE 2a 
(N == 200) 

Zero Order Correlations between Independent and Role Variables 

Rational 
Organizational Role Role 

Practices Conflict Ambiguity 

Organizational formalization -33 -61 
Adherence to chain of command --,41 -39 
Goal clarity and consensus -37 -49 
Provision for 

horizontal coordination -38 -42 
Adequacy of authority -35 -37 
Planning -47 -36 
Communication -37 -49 

Supportive Practices 
Team-oriented supervision -45 -47 

If r>. l68 p<.05. 

I 

I 

TABLE 2b 
( N  == 200) 

Zero Order Correlations between Role and Dependent Variables 

Perceived 
Role Role Organizational 

Conflict Ambiguity Effectiveness 

- 53 - 27 Adaptability 
- 45 - 35 Decision delay 
- 42 - 25 Information distortion and 

suppression 
- 28 - 45 Absence of malcoordination 

Satisfaction 
- 1 1 - 30 Advancement 
- 13 - 36 Autonomy 
- 1 1 - 36  Intrinsic job 
- 15 - 22 Security 
- 12 - 28 Pay 
- 22 - 48  Recognition 
- 15 - 41 Pleasantness of environment 
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TABLE 3 

Partial Correlations between Independent and Dependent Variables with Role 
Conflict Held Constant 

( N  = 200) 

Infor-
In- mation 

trinsic Pleasant- Distor- Smooth- Work 
Job Pay ness of Decision tion- ness of Unit 

Advance- Auton- Sa tis- Sa tis- Recog- Environ- Time- Suppres- Coordi- Ada pta- � ment omy faction Security faction nit ion ment liness sion nation bility C) 
Formalization 024 288 317 080 216 190 296 287 148 518 097 > z 

.... 

Goal Clarity, N 
156+ 278 258 547 

> 
Consensus 165 228 298 165+ 301 331 164+ >-l 

.... 

Communication 
0 z 

Adequacy 267 248 269 177 191 244 320 323 353 533 163*+ Ul 
Planning ;d 

167+ ttl Adequacy 229 214 191 168 182 21 1 309 314 318 333 CJl CJl 
Provision for 
Horizontal 
Coordination 181 288 283 148+ 224 246 275 258 294 520 222 

Adherance to 
Chain of 
Command 102* 134+ 147+ 107 072 134+ 198 338 342 425 223* 

* Asterisk indicates partial correlation significantly different from corresponding zero order correlation. 
+ Plus sign indicates partialling has effect of reducing zero order correlation from significance to insignificance. 

w '-l \0 
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nificant where their corresponding zero order relationships were 
significant. These findings suggest that there is a very slight bti.t 
pervasive intervening effect of role conflict on the zero order re
lationships. Table 4 presents the relationships with role ambiguity 
held constant. Under this condition all sixty-six of the relation
ships change in the hypothesized direction, twelve are significantly 
lower than their corresponding zero order relationships, and twenty
seven are reduced from significance to insignificance. Here it can 
also be seen that role ambiguity has its most powerful intervening 
effect on the relationship between organizational formalization and 
the dependent variables. This finding is consistent with the intu
itive expectation that formalization would be primarily a souce of 
role clarification. Table 5 presents the independent-dependent re
lationships with both role dimensions held constant. Here again 
all sixty-six of the relationships changed in the hypothesized direc
tion, thirty-two decrease significantly and thirty-six decrease from 
significance to insignificance. These findings demonstrate that the 
combined intervening effects of the two role dimensions have both 
a pervasive and substantial function of mediating the independent
dependent relationships. Finally, Table 6 summarizes all of the 
effects of holding role conflict and ambiguity constant. 

Conclusions 

The present study presents evidence that the social-psychological 
process by which organizational practices affect perceptions of or
ganizational effectiveness and satisfactions involves the intervening 
variables of role conflict and ambiguity. Two qualifications are in 
order. First, the evidence presented here consists of a concurrent 
validation of the model ; predictive validation based on experimental 
manipulation of the variables would be far more convincing evi
dence. Secondly, the measures of organizational effectiveness are 
actually perceptions of organizational members. Although there is 
evidence that such perceptions do describe actual organizational 
conditions, (Hall, 1962) the specific measures employed here have 
not been construct validated as yet. The authors are currently 
engaged in additional research to test the construct validity of the 
questionnaire employed in the present study and to test the pre
dictions through field experimentation, rather than correlational 
analyses. 



TABLE 4 

Partial Correlations between Independent and Dependent Variables with Role 
Ambiguity Held Constant 

( N  = 200) 

Infor-
In- mat ion 

trinsic Pleasant- Distor- Smooth- Work 
]ob Pay ness of Decision tion- ness of Unit 

Advance- Auton- Sa tis- Sa tis- Recog- Environ- Time- Suppres- Coordi- Ada pta- 0 
ment omy faction Security faction nition ment liness sion nation bility 1:<1 C) 

Formalization 035* 125* 154* 015 100+ 018*+ 106*+ 240* 150+ 400* 108+ 
> 
z 

Goal Clarity, N 
1 15+ 157*+ 116*+ 

> 
Consensus 059+ 099+ 170 066+ 303 374 473 228 ..., 

H 0 
Communication z 
Adequacy 172 122+ 137+ 128 105+ 1 18* 188* 325 395 456* 226 r.n ..., 
Planning 1:<1 

149+ 127+ 126+ tTl Adequacy 165+ 135+ 101+ 1 18+ 378 400 283 444 r.n r.n 
Provision for 
Horizontal 
Coordination 103 189 175 1 10 156+ 152+ 164+ 279 344 463 295 

Adherance to 
Chain of 
Cornman 024 036+ 040+ 077 008 048+ 093+ 373 402 372 314 

* Asterisk indicates partial correlation significantly different from corresponding zero order correlation. 
+ Plus sign indicates partialling has effect of reducing zero order correlation from significance to insignificance. 

w 00 ...... 
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TABLE 5 

Partial Correlations between Independent and Dependent Variables with Role 
Conflict Held Constant ....... 

z 
(N = 200) '=' d 

Infor- � 
In- mation � 

trinsic Pleasant· Distor- Smooth- Work > 
Job Pay ness of Decision tion- ness of Unit 1:"' 

Advance- Auton- Sa tis- Sat is- Recog- Environ- Time- Suppres- Coordi- Ada pta- ::<::! 
ment omy faction Security faction nition ment liness sion nation bility t'l 1:"' > 

Formalization -{)46* 119*+ 154*+ 038 089+ -051*+ 097*+ 165* 067*+ 373* 006*+ .., ..... 0 
Goal Clarity, z 
Consensus 049+ 092+ 173 091+ 050+ 125*+ 105*+ 210* 293 445 097* (Jl 

::<::! 
Communication t'l 
Adequacy 167 llS+ 138+ 104+ 092+ 083*+ 180* 235* 318* 427* 096*+ 

(Jl t'l > 
Planning � (') 
Adequacy 162 131 103+ 120+ 102+ 079*+ 114+ 251* 283* 230* 300* :J: 
Provision for >-(Jl 
Horizontal (Jl 
Coordination 094+ 186 179 085+ 145+ 117*+ 1 15+ 176"' 255* 433 171* 

0 (') ..... 
Adherance to 

> .., 
Chain of 

..... 0 
Command -010+ -024+ -{)31+ -046+ 013+ -{)02*+ -{)80+ 273* 310* 334 177* z 

• Asterisk indicates partial correlation significantly different from corresponding zero order correlation. 
+ Plus sign indicates partialling has effect of reducing zero order correlation from significance to insignificance. 
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TABLE 6 

Summary of Effects of Holding Role Conflict and Ambiguity Constant 

Number 
of Rela-

Number tionships 
Number of of Rela- Decreased Number 

Relationships tionships from Sig- of Total 
Changed in Decreased nificance Possible 
Expected Sig- to Insig- Rela-
Direction nificantly nificance tionships 

When Role Conflict 
Held Constant 66 3 9 66 

When Role Ambiguity 
Held Constant 66 12 27 66 

When Both Role 
Conflict and Ambiguity 
Held Constant 66 32 36 66 
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DISCUSSION 

JoHN W. LEONARD 

University of Arizona 

My remarks will be directed to only two of the four papers. 
I shall confine myself to the paper by Professor Muthuchidambaram 
and that coauthored by Professors Zand and Steckman. 

Professor Muthuchidambaram's paper is a significant contribu
tion to the rapidly expanding body of literature dealing with se
lected specific elements of the broad concept of human capital. 
Within the limitations of the data available to him and the statis
tical tools at hand, he has developed a meaningful comparative anal
ysis which should generate similar analyses on a broader scale, 
both in terms of the nations included and the earnings determin
ing factors considered. Among other advantages, the comparative 
approach emphasizes the necessity of placing the relative signifi
cance of earnings determining variables within the proper perspec
tive of different cultural and social contexts. 

Throughout his treatment of the Indian sample, Professor 
Muthuchidambaram has made a determined effort to rationalize 
certain unanticipated results. vVhere the relationships between cer
tain variables and earnings appear to fly in the face of the relation
ships which he, or others, might have hypothesized, he in most 
cases attempts to come up with an explanation. However, with 
regard to the negative, though not significant, correlation between 
union membership and earnings in his first equation for Indian 
workers, he failed to do so. Perhaps the underlying rationale of 
this finding is obvious to those better informed than I on unionism 
in India, but I would like to have seen an attempt made to arrive 
at some explanation, however tenuous or tentative it might have to be. 

On the other hand, the negative and significant relation between 
OJT and earnings in the third equation was subjected to a rela
tively elaborate analysis which clearly and appropriately points out 
the inadequacy of the data for arriving at any firm conclusion con
cerning this relationship. 'With most of this analysis I can find no 
quarrel. The attention accorded the quality and intensity of the 
0 JT and the time lag between completion of 0 JT and its impact 
on earnings is justified and logical. Somewhat along the same line, 
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the desirability of distinguishing between general and specific train
ing in accordance with Gary Becker's treatment is properly brought 
to our attention. However, the conclusion that we should not ex
pect specific training to increase the earnings of trainees might 
well be reconsidered in the light of Melvin Reder's review of 
Becker's Human Capital. As the review argues, the trained ca
pacity emanating from specific training is a jointly owned asset 
which can be used only with the conjoined consent of the employer 
and the employee. The employer must consent to employment of 
the employee, while the employee must consent to continue in such 
employment. By quitting his job, the employee can impose upon 
the employer a loss of the employer's share of the return on the 
training. The employer can impose an analogous loss upon the worker 
through discharge. Consequently, there is generated a zone within 
which wage rates may be determined by bargaining power, stra
tegic skill, institutional rules, and other factors. To the extent that 
this is true, one would have to go beyond a simple distinction be
tween general and specific composition of the 0 JT to arrive at a 
firm conclusion regarding the impact of specific training on earnings. 

The comparison of the Indian and Japanese data brings into 
focus some of the severe limitations of the data and raises more 
questions than it answers. Having said that, I want to make it 
clear that I believe the raising of such questions is, of itself, a con
tribution. I also want to make explicit that it is not my intention 
to detract in any manner whatsoever from Muthuchidambaram's 
significant finding that almost three-fourths of income variations 
in his Japanese sample were explained by the one independent 
variable of experience on the job. I cannot refute the author's state
ment that he knows of no other study where one independent vari
able accounted for such a high proportion of variations in earnings. 

One of the comparative results which is particularly interesting 
and worthy of further investigation with additional data is that 
dealing with geographic mobility. The number of geographic moves 
was found positive and significant in Japan, but not so in India. 
Perhaps relevant data on the mobility patterns in the two countries 
would help explain the different results and provide an opportu
nity for comparison with some of the work on the impact of geo
graphical mobility on income in the United States. For example, 
if the data could be secured, it would be interesting, and probably 
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significant, to compare the earnings of migrants from certain areas 
with the earnings of non-migrants who remained in those same 
areas. As has been pointed out in other studies, this comparison 
is probably the proper and most meaningful one to get at the effect 
of mobility on income. Also, it is possible that such an approach 
might offer some additional insight into the different results in 
the Indian and Japanese samples with regard to the significance 
of education as an earnings determinant. It would open up for 
consideration the differences in level of economic advantage among 
the areas losing and the areas gaining the mobile workers and per
haps offer some evidence on the comparative quality of education. 

In commenting on the rate of return approach to earnings, Pro
fessor Muthuchidambaram observed that it might be tempting for 
some to conclude that the Japanese are non-rational in investing 
in education since his data show that education is negative as an 
income determinant. Implicit in this hypothetical conclusion is the 
same error of omission frequently made by many who write on 
the subject of returns to investment in education, namely, disregard 
for the fact that education is a consumer as well as a producer 
good. Not only is education a consumer good, but, as has been 
observed by Carl Stevens and recounted by Neil Chamberlain in 
hjs I.R.R.A. Presidential Address of last year, education is a pe
culiarly important type of consumer good. In addition to being 
appreciated in its own right, education has the synergistic effect 
of increasing the utility to be obtained from many other consumer 
goods. Furthermore, in education, consumer and producer utilities 
are not necessarily in opposition. On the contrary, enhanced con
sumer satisfaction may go hand in hand with producer gain. 

Of course, Professor Muthuchidambaram did not let the hypo
thetical conclusion he posed stand unanswered. He indicated that 
it was rational for the Japanese to invest in education since it is 
a very significant factor in granting access of Japanese workers to 
initial employment in large, high paying firms, even though it is 
experience, rather than education, which enhances their income 
thereafter. On the basis of this response, it would appear that, 
in the case of Japan, we have one instance where the short-run 
view toward investment in education actually pays off. 

The experiment reported in the paper by Professors Zand and 
Steckman produced results which are both interesting and enlight-
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ening. I have only two basic comments to make in the form of 
suggestions for at least one, and perhaps two, additional experiments. 

Conceivably, it would be worthwhile to conduct an experiment 
with the composition of the subject group adjusted to include only 
union officials and labor relations managers who continually han
dle grievances on a day-to-day basis and who have had consider
able experience in the arbitration process. This suggestion is not 
meant to imply that the results of the first experiment are in
significant because of the composition of the subject group. There 
can be no question that the views of grievances held by rank and 
file union members and non-labor relations managers play an im
portant role in determining the type of union-management relation
ship which will develop. On the other hand, it would be helpful 
to know, within the limitations of such experiments, whether ex
tensive experience in grievance handling alters the interaction of 
attitudes and precedents. One might hypothesize that experienced 
practitioners who frequently deal with the use of precedent through
out the total grievance procedure might be somewhat conditioned 
to at least selective acceptance of precedents. 

While the authors explicitly recognize and sought to minimize 
the possibility of the type of grievance becoming a spurious vari
able, I am not sure that this was accomplished. There is the possi
bility that all three of the cases selected carried a bias pointing 
in the direction of the pro-union subjects rejecting dissonant prec
edents and the pro-management subjects accepting them in a quasi
judicial fashion. What I am suggesting is that all three grievances 
may have posed varying degrees of perceived involvement on the 
part of the pro-union subjects as members of the total labor move
ment. On the other hand, the same grievances may not be the 
type which would evoke an expression of intense generalized self
interest from the pro-management subjects. All three grievances 
quite possibly would be perceived by the pro-union subjects as im
pinging to some degree upon one of the fundamental and basic 
goals of rank and file union members-job security. 

Perhaps it would be feasible to carry out an experiment with 
grievances, which, by their very nature, would reflect varying de
grees of intense generalized labor or management self-interest. One 
such grievance might well be the technological displacement of a 
worker used in the experiment conducted by Professors Zand and 
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Steckman. This issue is one which is particularly explosive for 
union members. A second grievance could be one which is rela
tively neutral from the point of view of both pro-union and pro
management subjects. A jurisdictional work assignment grievance 
filed by one union as a result of management assigning work 
which the grieving union believes falls within its jurisdiction to 
a second union representing a different bargaining unit in the same 
plant. A member of a union not directly involved in such a dis
pute would be looking at a situation wherein one union would "win" 
regardless of the decision. By the same token, in many cases of 
this type management really has no strong feeling regarding which 
union ultimately performs the work. To round out the range of 
cases, the third would have to be one in which the pro-management 
subjects could become ego involved. This probably would have to 
be one of those cases where in the light of the contractual language 
the union could not reasonably be sustained in an arbitration pro
ceeding, yet, if the case were to be decided in the union's favor, 
it would cost the company a considerable amount of money. 



DISCUSSION 

F. F. FoLTMAN 

Cornell University 

These two papers, according to their authors, focus on super
vi�ors and managers in business organizations, particularly on the 
influence of the organizational environment of individual effective
ness. In both papers, there is a strong tendency to focus on the 
actors, relatively less on the drama that is being performed and 
both practically overlook the particular theater in which all this 
occurs. The particular technology, work process, and work flow 
are all but ignored and, at least by implication, discounted as im
portant variables. House et al. tell us only that their data were 
derived from their studies in a "large heavy equipment manfac
turing company." That's all we know about this organization it
self. We do know, however, that in a 30 percent random sample 
only around 19 percent were forty years of age or older. Even 
more remarkable, around 80 percent of their respondents were col
lege trained. 

Schwartzbaum's study, on the other hand, was conducted in a 
"metal processing plant." He could have told us perhaps a bit 
more precisely that the plant was essentially a specialty foundry
a not completely irrelevant fact in a study of human interactions. 
As case studies both can be faulted ; but, before we do, it should 
first be established that they are field studies, not laboratory ex
periments ; as such, they represent important contributions to our 
search for fact and theory in human relations or organizational 
theory to use the more modern label. 

On methodological grounds, House et al. offer a tempting tar
get to attack. One wonders how valid or how reliable are data 
collected in one unnamed company in one unnamed industry from 
a smallish sample of well-educated young respondents. Further
more, how is one to measure or to assess the significance of this 
context which was, for example, "remarkably free of political ma
neuverings." Even more crucial to their study, but also undefined 
except as impressions, was the fact that interviewers reported 
working under conditions of "high intolerance of error, inconsis
tent leadership behavior, high role conflict and ambiguity," etc. 
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From all this, the authors deduce that those studied were experi
encing very high levels of stress. This conclusion is simply stated 
as fact, but there is no yardstick or standard by which we can 
judge for ourselves whether or not there was excessive stress. 
Neither is there any attempt to provide comparative data. And 
throughout, these authors imply that the organizational climate was 
not properly supportive, permissive, participative, or open. Instead, 
it was excessively production-oriented with stress as the inevitable 
consequence. 

They attach much significance to correlations that are the op
posite of what should have occurred, at least according to orga
nization theory. Thus, there was a statistically significant correla
tion between "formalization" (one of the independent variables) 
and intrinsic job satisfaction, high anxiety and high propensity to 
leave. They express great surprise especially since they expected 
people to respond favorably to formalization, viz, to the organiza
tion's attempt to formalize plans and to improve feedback and com
munications. Frankly, I'm puzzled at their surprise. It would seem 
to me almost axiomatic that rationalization or organization proce
dure and decision-making would be perceived as undesirable, par
ticularly by well-educated respondents who were not too far removed 
from the academic milieu. On the other hand, it would seem to 
be natural that these same individuals would react negatively to 
conflicting or irrational organizational processes (dysfunctions ) and 
to resistance to change ( inflexibility ) .  In any event, their thesis 
holds that whether formalization, dysfunction, or inflexibility are 
seen as favorable or unfavorable depends on the amount of expe
rienced stress. And it must be conceded that they have gone to 
great methodological lengths to prove their case. But it seems to 
me that their case would have been stronger had they spent less 
time attacking straw men like common sense, less time correlat
ing vaguely defined or undefined variables like covert anxiety, and 
more time on definition and measurement. 

The paper by Schwartzbaum is one of a very small handful 
of studies dealing with lateral relationships in organizations. It is 
further distinguished by the fact that it reports on observed on
the-job behavior rather than relying on inference or on behavior 
in some artificially constructed test-tube situation. His detailed 
observations of a small group of first-level supervisors represents 
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the type of painstaking effort that will be required if we are ever 
to evolve useful organizational theory. 

Supervisors in this study engaged in relatively less interaction 
than did supervisors in three other studies because there were, 
among other things, many "impediments to interaction." As pre
viously indicated, this research site was a foundry, several sections 
of which produce truly horrendous and constant noise. In some 
cases, hand signals and sign language are the only possible forms of 
communication. Nevertheless, his conclusion that supervisory effec
tiveness is associated with certain types of interactions is not in
validated by the uniqueness of the research setting. 

As for his discussion of interaction styles, it would appear that 
relatively more attention might have been paid to a supervisor's 
use of staff resources. This is, of course, related to the very im
portant technological and work-flow factors. But this is essen
tially a minor caveat about a good study. 

Finally, and at the risk of being labelled anti-intellectual, these 
studies can be criticized for their rather uncritical acceptance of 
what others have said or written. So, for example, reference is 
made to traditional, classical, and even neo-classical organizational 
theory. But this theory too often is simply broad generalization that 
doesn't tie thirigs together, doesn't predict, and is too often nor
mative rather than descriptive. Simply labelling something orga
nization theory doesn't make it so. 





XIV 

AN N UAL REPORTS O F  I RRA FOR 1 968 

MINUTES OF THE ANNUAL MEETINGS 
EXECUTIVE BOARD SPRING MEETING 

May 3, 1968, Columbus, Ohio 

The IRRA Executive Board met at Noon on Friday, May 3, 
1968 in the Beasley-Deshler Hotel, Columbus. President George 
Shultz presided at the meeting attended by Secretary-Treasurer 
David Johnson ; Editor Gerald Somers ; Board Members Frances 
Bairstow, Seymour Brandwein, Donald Irwin, Garth Mangum ; Local 
Arrangements Committeemen Robert Mil jus, Rankin Gibson, Howard 
Hughes of the Central Ohio Chapter and Edgar Czarnecki of the 
Iowa Chapter. 

The Secretary-Treasurer reported on the financial situation, in
dicating that even though the Association had cash assets of $19,053.54 
as of March 31 ,  1968, unpaid bills for the International Labor 
volume and the Towards Freedom from Want volume totaled about 
$ 1 7,000. Since the Association will also receive a bill for the Annual 
Proceedings shortly, we expect to run a serious deficit for this 
year, exhausting our cash assets. 

On the basis of this report and further details concerning the ris
ing publication costs, the Board discussed further the need for a dues 
increase to $10 for regular members, $5 for student and foreign 
members, $50 for contributing members and $150 for life members. 
In order to obtain a complete polling of the Board, including those 
members not present at the meeting, it was decided to submit the 
proposal for a dues increase to Board Members in a mail referendum. 

Mr. Johnson indicated that the slate of candidates for the 1%8 
autumn election was now complete and indicated the names of those 
who had accepted the nomination. 

Editor Gerald Somers reported that the Labor Law Journal 
would include the Proceedings of the Spring Meeting in one of its 
summer issues again this year, and make reprints available for 
distribution to IRRA members under terms and financial arrange-
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ments similar to those of the past. He reported that the Manpower 
Volume, to be issued in 1969, was proceeding on schedule. 

The following report of the Committee on Special Research 
Volumes was presented to the Board and was approved : 

Recommendations of the Committee on IRRA Research Volumes 

The Committee recommends that the Association adopt the 
policy of issuing reviews of research in industrial relations rather 
than volumes containing substantive research articles. If only four 
topics are covered in each volume, it is likely that such reviews of 
the research literature could be issued annually, with any particular 
topic being covered every third year. 

Since the Manpower Volume will be issued in 1969 and since 
a membership directory should be issued in 1972 (six year inter
val ) ,  the Committee's specific recommendation applies only to the 
volumes for 1970 and 1971 .  It is felt that these two survey-research 
volumes should cover the entire field of industrial relations since 
it is approximately ten years since such surveys were published. 
Beginning in 1973, the survey volumes could be organized into a 
three-year coverage of the field rather than the two-year coverage 
for 1970 and 1971 listed below : 

Volume I (1970) 

1. Labor Force and Labor Markets 
2. Wages, Salaries and Benefits 
3. Personnel Relations and Organizational Behavior 
4. Union Growth, Structure and Government 

Volume II (1971) 

1. Collective Bargaining Trends and Patterns 
2. Labor and Industrial Relations Abroad 
3. Public Policy and Labor-Management Relations 
4. Public Policy in the Manpower Field 

Since there are only four authors for each volume (each chapter 
to be approximately SO printed pages) ,  no formal editorial board 
will be needed. The names of the four authors can be indicated 
on the volume cover. The IRRA President and Editor can select 
the authors for each volume with the advice of the members of the 
Executive Board, obtained either through some formal or informal 
canvass of Board members. The IRRA Editor can provide the 
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necessary co-ordination in obtaining the manuscripts from the authors 
and in having them reviewed by appropriate members of the Execu
tive Board prior to acceptance for publication. 

Although this proposal provides some tentative long-run recom
mendations, the emphasis is on procedures prior to the 1973 volume. 
The IRRA President may wish to appoint another committee in 
1971  or 1972 to review the situation again and to make further 
recommendations for the years 1973 and later. 

Sar Levitan 
Arnold Weber 
Gerald Somers, Chairman 

President George Shultz presented an outline of topics and some 
of the speakers lined up for the December Meeting in Chicago. 
Various topics were discussed, suggestions made, and further sug
gestions solicited. 

Local Arrangements Chairman Czarnecki reported on the pre
liminary plans for the 1969 Spring Meeting in Des Moines. Alter
native dates were discussed. 

The Board approved the practice of having excerpts of IRRA 
papers included in the Monthly Labor Review and possibly in other 
publications providing due acknowledgement was given. 

The meeting was adjourned at 1 : 10 p.m. to permit attendance 
at the afternoon meeting session. 

EXECUTIVE BOARD WINTER MEETING 
December 28, 1968, Chicago 

The Executive Board of the Industrial Relations Research Asso
ciation met at 6 :00 p.m., Saturday, December 28, 1968 in the 
Sheraton-Blackstone Hotel, with President George Shultz pre
siding. Present were Editor Gerald Somers, Acting Secretary
Treasurer James Stern, Board Members Frances Bairstow, Seymour 
Brandwein, Frank Cassell, Donald Irwin, Ray Marshall, Lazare 
Teper, Arnold Weber ; and Local Arrangements Chairmen Robert 
McKersie ( Chicago) ,  Edgar Czarnecki (Des Moines) ,  and Douglas 
Soutar ( New York) .  

Acting Secretary-Treasurer Stern reported an increase in IRRA's 
membership mailing lists from 3033 to 3 165, with the additions being 
mostly in library and institutional subscriptions as a result of pro
motional mailings in these categories in 1968. Income was up 
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$2,978.45 in 1968, reflecting the dues increase, as well as $2 1 0.24 
increase in sales and $84 1 .73 increase in royalties. At the same time 
the number of members' dues collected decreased slightly because 
of differences in invoice timing and possibly also because of some 
degree of resistance to the dues increase. The Association operated 
under a limited cash budget during the year in order to meet pre
viously incurred publication costs, but with the dues increase the 
Acting Secretary-Treasurer anticipated that the IRRA financial 
situation would be more satisfactory in the next few years. 

A motion was made and carried to submit the following consti
tutional amendment to the membership at the Membership Meeting 
the next day. Article I, Paragraph 2 of the Bylaws was to be 
amended to insert a new class of membership for retired members 
as follows : 

(Existing language ) 
2. There shall be the following classes of members : Regular 

Members paying annual dues of $10.00 ; 
(new amendment) 

Retired Members (who have been members for 10 years or 
more and who are not gainfully employed) paying annual 
dues of $5.00 ; 

(continuation of existing language ) 
Family Members ( living at the same address 

It was also moved, seconded and carried that the two new 
chapters be chartered for Central California Chapter (Fresno area) 
and Southwestern Michigan Chapter ( Kalamazoo area) ; and that 
the Labor and Industrial Relations Association (LIRA) of the 
University of Illinois be reaffiliated as soon as the Secretary-Treasurer 
determined that their constitution and bylaws were in accordance 
with the National IRRA Constitution. The Tennessee Chapter, 
which disbanded, turned over the remaining funds in its treasury, 
$242.86, to the National IRRA, and the Executive Board accepted 
these funds on behalf of the IRRA membership. 

It was agreed that the Acting Secretary-Treasurer and the in
coming President would bring a proposal before the next Executive 
Board Meeting recommending procedures for the review and approval 
of applications for admission of local chapters. 

At the request of Editor Somers, Arnold \Veber, chairman of 
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the editorial board for the forthcoming volume, Public-Private Man
power Policies, reported on the status of the volume, indicating 
that it would be ready for publication in the summer or early fall 
of 1969. Mr. Somers reported that President Shultz and he had 
agreed on the authors for chapters to be included in the special 
research volumes scheduled for 1970 and 197 1 .  The list of authors 
would be reported to the Executive Board at the spring meeting. 

President Shultz announced with regret the passing of Jesse 
Freidin who had served as Legal Counsel of the Association since 
1957. The Board empowered the incoming and outgoing Presidents 
to select a legal counsel to replace Jesse Freidin. 

Mr. Somers also reported that the International Industrial Rela
tions Association held a North American regional meeting in Chicago 
May 1 7-18, 1968, and that an Asian regional meeting would be 
held in Tokyo March 4-7, 1969. The IIRA Second World Congress 
was to be held in Geneva during the first week of September, 1970. 

It was agreed that the IRRA's 1970 Spring Meeting would be 
held in Albany, New York, and that the 1971  Spring l\·ieeting 
would be held in Cincinnati, Ohio. 

The Board voted unanimously to appoint David Johnson to 
another three-year term as Secretary-Treasurer. 

Because the incoming president, Fred Harbison, was unable to 
reach Chicago in time for the evening meeting for reasons of in
clement weather, the remaining Executive Board business was post
poned for discussion at a meeting on the following day, December 
29. The meeting adjourned at 9 :1 5  p.m. 

EXECUTIVE BOARD WINTER MEETING (continued) 
December 29, 1968 

The Executive Board reassembled at 12  :30 on December 29, 
with President Shultz presiding. Present were incoming President 
Fred Harbison, Editor Somers, and Board Members Bairstow, 
Brandwein, Cassell, Ginsburg, Irwin, Marshall, Seligman, Teper, 
Weber. Also present were Ed Czarnecki of Iowa, and Alfred Brent, 
Charles Stewart and Sander Wirpel representing the N aminating 
Committee. 

President-Elect Fred Harbison and Ed Czarnecki reported on 
the plans for the Spring Meeting in Des Moines, and Harbison dis
cussed his plans for the program of the Annual \Vinter Meeting 
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to be held in New York on December 29-30, 1969. A number of 
suggestions were made and additional suggestions for these programs 
were solicited, to be submited through correspondence. 

Alfred Brent reported the names of the persons submitted by 
the nominating committee for IRRA officers in 1970. The report 
of the nominating committee was approved unanimously. 

Finally, discussions were held concerning the decision to hold 
the 1968 Annual Winter Meeting in Chicago. The Board members 
also discussed the established scheduling of the 1972 Annual Winter 
Meeting in Chicago. It was moved and seconded that the member
ship be polled to determine their preferences with regard to the 
location of the Annual Winter Meeting in 1972, and that the 
results of the poll be submitted to the executive committee of the 
American Economic Association and to the officers of the other 
Allied Social Science Associations. The motion was defeated by a 
vote of seven to three. 

The meeting was adjourned at 2 : 15  p.m. 

GENERAL MEMBERSHIP MEETING 

December 29, 1968, Chicago 

The meeting was opened at 4 : 15 p.m. by President George Shultz 
who then turned over the gavel to Incoming President Fred Harbison. 
President Harbison called upon the Acting Secretary-Treasurer, James 
Stern, who reported on membership and finances (see the Secretary
Treasurer's report to the Executive Board) .  Mr. Stern also reported 
that two new local chapters, Central California and Southwestern 
Michigan, had been approved ; that the LIRA of the University of 
Illinois was approved for reaffiliation as soon as the Secretary-Treas
urer determined that their constitution was in accordance with the N a
tiona! IRRA Constitution. He also reported that the Tennessee 
Chapter had disbanded during the year. 

Mr. Stern noted that the Executive Board had approved the ap
pointment of David B. Johnson for another three-year term as Sec
retary-Treasurer. He then indicated that the results of the election 
of officers in the fall had already been reported to the membership 
in the Winter Newsletter. 

The membership voted to approve a constitutional amendment 
permitting retired members, who have been members for ten years 
or more and who are not gainfully employed, to pay annual dues of $5. 



MINUTES OF ANNUAL MEETING 399 

Editor Somers reported on the status of the special research vol
umes for 1969, 1970 and 1971 (see Executive Board minutes) .  

President Harbison reported with regret the passing of Jesse 
Freidin who had served as Legal Counsel of the Association since 
1957. He announced that, under the authority delegated to him and 
George Shultz by the Executive Board, Fred Livingston, of Kaye, 
Scholer, Fierman, Hays & Handler, had been appointed as Legal 
Counsel. 

Ed Czarnecki of the University of Iowa, Arrangements Chairman, 
reported on the plans for the Spring Meeting to be held in Des Moines 
May 2-3, 1969. President Harbison then announced that the Spring 
Meeting in 1970 would be held in Albany, New York, and that the 
Spring Meeting in 1971 would be held in Cincinnati. President Harbi
son also discussed his plans for the Annual Winter Meeting to be 
held in New York December 29-30, 1969, and he asked the member
ship for suggestions with regard to both the Spring and Winter 
Meetings of 1969. He noted that the annual meetings would not be 
limited to a single theme, and he urged that topics as well as partici
pants of interdisciplinary nature be recommended to him by the 
membership. 

The following motion, as amended, was approved : 
The membership of the IRRA, assembled in business meet

ing, instructs the President and the Executive Board to conduct 
a mail ballot of the entire paid-up membership of the Association 
to determine the preferences of the members as to whether the 
annual meetings should continue to be held in December, should 
be changed to a date in August or September, or should be held 
alternately in December and in August or September, and that 
the results of this ballot be reported to the membership no later 
than September 15,  1969. 

The ballot should call for preferences based on the two al
ternative assumptions ( 1 )  that the American Economic Asso
ciation continues to schedule its annual meetings in December 
and (2)  that the AEA moves its meeting date in accordance 
with the IRRA. 

The President and the Executive Board may include further 
options as to meeting date on the ballot. 
A discussion then followed on the decision of the Executive Board 

to hold the 1968 meeting in Chicago and on the location of future 
meetings of the IRRA. Motions relating to these issues were tabled. 

The meeting was adjourned at 5 : 15  p.m. 



IRRA AUDIT REPORT FOR FISCAL 1968 
Gentlemen : 

We have audited the cash receipts and disbursements of the Industrial Relations Re
search Association for the fiscal year ended November 30, 1968. We submit herewith our 
report. 

The available cash resources of the Industrial Relations Research Association on No
vember 30, 1968 totaled $8,580.22 and consisted of $3,550.86 on deposit in the First National 
Bank checking account, $5,000.00 invested in the Home Savings and Loan Association and 
$29.36 on deposit at the First National Bank (savings account).  The balances were con
firmed directly to us by the bank and savings and loan association. 

As set forth below, the cash disbursements for the fiscal year totaling $41,642.36 ex
ceeded the cash receipts of $35, 3 1 9.03 by $6,323.33. The cash receipts for the 1967-68 
fiscal year were $2,978.45 more than the cash receipts for the 1966-67 fiscal year. The 
cash disbursements for the 1 967-68 fiscal year exceeded the cash disbursements for the 
1966-67 fiscal year by $5,797 . 1 3. The increase in disbursements is principally due to the 
increase in publications expenditures for the fiscal year 1967-68. The increase in member
ship dues for 1969 should improve the cash position for the 1 968-69 fiscal year. 

The cash receipts journal was footed by us for the entire year. All cancelled checks 
returned by the bank during the year were examined by us and traced to the disbursement 
journal. The cash disbursements journal was also footed for the year. The source infor
mation of dues income was tested for a portion of the year. 

In our opinion, the accompanying statement of cash receipts and disbursements present 
fairly the cash transactions of the Industrial Relations Research Association for the fiscal 
year ended November 30, 1 968 on a basis consistent with that of the preceding year. 

1\ladison, Wisconsin 
December 18, 1968. HOUGHTON, TAPLICK & CO., Certified Public Accountants 

COMPARATIVE STATEMENT OF CASH RECEIPTS AND DISBURSEMENTS 
Fiscal Years Ended November 30, 1968 and November 30, 1967 

Year Ended November 30 

Cash Receipts: 
Membership Dues 
Subscriptions 
Sales 
Royalties 
Mailing List 
Travel, Conference & Meetings 
Interest Income 
�iiscellaneous 

Totals 

Cash Disbursements : 
Salaries, Pension & FICA 
Printing 
Postage 
Services and Supplies 
Puhlications 
Conference & Meeting Expense 
Miscellaneous 
Telephone and Telegraph 

Totals 

Excess of Receipts over Disbursements 
Add : Beginning Bank Balances 

Add (Deduct) : Net Transfer 
of Funds 

Bank Balance, End of Year 
Home Savings and Loan Certificat".! 

# C7935, 2-1 4-66, 4 }:1 %  
First National Bank-Savings 
Available Cash Resources 

1968 

$21 ,4 3 1 .00 
3,292.00 
4,408.72 
1,996.74 

805.50 
3, 1 1 5.34 

242. 1 3  
27.60 

$35,319.03 

$ 6 590.70 
1 ;094.74 
1,593.87 
1 ,730.38 

28,829.72 
1 , 558.49 

107.40 
1 3 7.06 

J4 1 ,642.36 

$ ( 6,323.33) 
9 879 . 1 5  -----

$ 3,5 55.82 

(4.96) 
s 3,550.86 

5,000.00 
29.36 

$ 8,580.22 

400 

1967 Increase Decrease 

$20,1 72.80 $ 1 ,258.20 $ 
2,367.75 924.25 
4,198.48 21 0.24 
1 , 1 55.01 841.73 

879.25 73.75 
3 , 1 1 8.57 3.23 

434.25 192.12 
14.47 1 3 . 1 3  

$32,340.58 $2,978.45 

$ 7,802.60 $ $ 1 , 2 1 1 .90 
1 ,654.25 559.51  
1,598.00 4 . 1 3  
1 ,832.77 102.39 

20,422.88 8,406.84 
2,342.89 784.40 

1 1 7.54 1 0. 1 4  
74.30 62.76 

$35,845.23 $5,79 7 . 1 3  

$ (3,504. 65)  $ $2,818.68 
8,183.80 1 ,695 . 3 5  
4,679 . 1 5  $--- $1, 123.33 

5,200.00 5,204.96 
9,879. 1 5  $6,328.29 

5,000.00 
24.40 4.96 

!14,903.55 $ ___ $6,323.33 ----
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LOCAL �HAPTERS OF IRRA 

AND PRES .DENTS FOR 1968-1969 

BOSTON, James J. M urdy, Radio & TV Engineers, IBEW, 
AFL-CIO 

BUFFALO, State Univ ,rsity of New York (Student Chapter) 
CENTRAL CALIFOR ' IA (Fresno) ,  Ralph Duncan, California 

Conciliation Service 

CENTRAL OHIO (Col mbus), Howard D. Hughes, FMCS 

CHICA GO, Woodrow Ljlnn, Bureau of Labor Statistics, USDL 

DETROIT, Nat Weinbe ·g, United Auto Workers 

GREATER CINCINN I, Larry Donnelley, Xavier University 

HAWAII, Bernard W. tern, Benefit Plan Consultants, Inc. 

LABOR & INDUSTRI 
�
IL RELATIONS ASSOCIATION, Uni-

versity of Illinois Jer� Briller (Student Chapter) 

IOWA, Robert Woolf, :d eere and Company, Moline 

MICHIGAN STATE ( rast Lansing), Lindley Abdulah (Student 
Chapter) 

MONTREAL, Leo Rob ck, University of Montreal 

NEW YORK CAPITA DISTRICT, Irving H. Sabghir, SUNY 
at Albany 

NEW YORK CITY, D ,,uglas Soutar, American Smelting & Re
fining Co. 

NORTH TEXAS, Hel t 0. Wolff, American Arbitration Asso
ciation, Dallas 

PHILADELPHIA, Wal �er Gershenfeld, Temple University 

SAN FRANCISCO B Y AREA, John Cantwell, United Em
ployers, Inc. 

SOUTHERN CALIFO� NIA (Los Angeles), William Gilbert, 
LA-Orange County A! L-CIO 

SOUTHWESTERN M HIGAN (Kalamazoo) ,  James Addessi, 
FMCS 

WASHINGTON, D.C., •. Robert Volger, National Labor Rela

tions Board 

WESTERN NEW YO� K (Buffalo), Samuel Sackman, FMCS 

WISCONSIN (Milwatili·ee-Madison), Glen Cain, University of 
Wisconsin 
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