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MANPOWER REQUIREMENTS OF THE CIVILIAN ECONOMY

23 September 1954

CAPTAIN REEVES: General Niblo, ladies, and gentlemen: After
a considerable amount of research, I have come to the conclusion that
the first acknowledged expert in the field of manpower requirements
was a lady named Eve, Of course, since that time the problem has in-
creased in scope and has become vastly more complicated, "

Today we have the first of two lectures which have been scheduled
to cover the field of manpower requirements, and we are fortunate to
nave with us Dr. Levine to speak with us on the first subject, ''Manpower
Requirements of the Civilian Economy.' When I first contacted Dr.
Levine and extended the invitation for this discussion, 1 found that he
was scheduled to be in California on this particular date, However,
after considering the invitation, he felt it was more important for him
to discuss this subject with the student body of the Industrial College
than it was for him to take a trip to California.

Dr. Levine, we are very grateful for that attitude. As you have
noticed from Dr, Levine's biography, he is fully qualified to discuss the
many problems which arise in the subject today. I sincerely feel it is an
honor to present you once again to the student body of the college. Dr,
Levine,

DR. LEVINE: General Niblo, members of the Industrial College of
the Armed Forces: I deem ita great honor and really a privilege to be
here again under the auspices of the Industrial College to discuss with
you the '"Manpower Requirements of the Civilian Econcmy," In my
discussion I will attempt to deal to some degree with the implications of
partial mobilization and then the conditions of full mobilization,

Before I get into the specific detail of manpower requirements, how-
ever, I think it is rather important that we bear in mind certain funda-
mental considerations--1 won't call them principles, but at least '
fundamental considerations--that run through the whole field of manpower,
Thege considerations are important, it seems to me, if we are to under-
stand manpower itself, whether it be resources or requirements, oOr the
balancing of resources and requirements. They also affect the inter-
relationships that exist between manpower and other elements that
comprise the total resources and the total effort of our economy in the
event of war,




in international affairs, It seems to me that the extent to which you
successfully accomplish your missionwillbe an assurance that we will
be able to continue to carry our role of leadership in world affairs,
So I am asking you at the outset to take a broad berspective when we
think about manpower,

There are certain basic elements in manpower that should underlie
~ all of your thinking,

First, manpower resource is an economic resource, but it.is also a
human resource, The two are interwoven and they cannot be separated,
and this is especially important in a democracy, It is especially impor-
tant to the way of living we have in this country, where we ascribe great
importance to the dignity of the individual, individual economic initiative
to make economic decisions for one's self, and the free enterprise
system. These elements that underlie a manpower pbrogram involve the
recognition that we are dealing with human beings, You cannot separate -
the human being and all that makes him up from the economic resource
which he represents with respect to needs of partial mobilization and full
mobilization,

manpower statistics tell only part of the story. You cannot place a hu-
man being in a particular pigeonhole, count him up, and say there are

S0 many people and therefore this is the total resource equivalent, in the
Same way as you would count tons of coal, bushels of wheat, or tons of
copper. Human beings vary considerably, and the statistic has the un-
fortunate characteristic of combining the differences and making them
all as if they were one, The quality aspects of our human resources are
as important as the quantity aspects, sometimes even more important,
and I shall deal with that a little later on,

The third important characteristic underlying the consideration of
manpower is its great flexibility and adaptability, At any given time we

characteristics who can fit into our mobilization requirements, Yet we
know that under different circumstances that situation changes com-
pletely., We can expand our work force, our human resources, and we
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can expand it in a variety of ways. 1 want to deal with that later on in
the course of our discussion.

The fourth underlying consideration is that national totals sometimes
may conceal more than they disclose. We may appear to have in our
national balance sheets of manpower an adequate supply as related to re-
quirements, and yet in a specific locality we may have either a shortage
or a surplus of manpower. similarly, in a specific industry or a
specific occupation, we may have a shortage or 2 surplus; while on an
overall national balance sheet, we will seem to be in balance, We must
not be misled by the fact that when there appears to be a national balance,
we can at the same time have a surplus of workers, say in New England,
and a shortage of workers, say in the Southwest,

Another important consideration that underlies any analysis of man-
power requirements is the question of mobility, We pride ourselves on
the thought that our people are more mobile than the peoples of the rest
of the world, I think there is some merit to that notion; but I think there
is also a danger if we think that our people are soO mobile that they will
respond to needs simply and easily. Manpower is not that fluid. When
we talk about mobility, I am using the term to comprehend not only geo-
graphic mobility, that is, the geographic shift from one part of the
country, one locality, to another, but also the shift of workers between
occupations and between industries--industrial and occupational mobility,
as well.

The fifth of the considerations that I think are important is a recog-
nition that past experience with respect to manpower ig significant as a
point.of departure, We can learn from the past, but we cannot rely on
the experience of the past, with respect to manpower. I regard the ex-
perience in World War II in the manpower field as extremely important,
but only as a point of departure, only as a benchmark, with adjustments
that have to be made, taking account of the conditions that have emerged
since World War 11, 1 will deal with this when we g0 into the question of
the civilian economy requirements in the event of mobilization on the
present situation as against the conditions which confronted us immedi-
ately preceding World War II,

All of this indicates that we need to have flexibility in our own think-
ing, We should not proceed in our analysis of manpower requirements
strictly from preconceived notions, There are all kinds of myths and
fables about manpower, You hear them on the street, in the plants, and
in the union halls. Those myths and fables have to be tested against the
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facts, and very frequently they are ‘show_n up to be myths and fables,
Certain people will not work under certain conditions, People cannot
work certain hours, People will refuse to move to where certain kinds
of conditions exist, These notions need to be tested, We still don't know
what we ought to know about manpower in assessing our capacity and
ability to meet manpower requirements uhder mobilization conditions,

It is rather interesting that over the years in this country we devel-
oped a vast fund of information about physical resources, industrial
capacity, consumption, freight-car loadings, the number of pigs and
cattle we raise, and so on; but, only in relatively recent years have we
begun to develop any real understanding and any real collection of in-
formation about our manpower resources. That development really dates
from about the time of the depression years of the thirties. That is when
we first got into the question of how does a labor market function- -how
is it organized, what is its behavior, what are the sources of labor
supply, what is the character of labor demands, and how do they mesh,
In this field we still have a great deal to learn,

With this background discussion out of the way let me turn specifi-
cally to some of the recent developments which have taken place and
contrast the situation immediately before World War II and the situation
that confronts us now. This will help us to assess how manpower re-
quirements can be met under mobilization conditions,

It is important that we differentiate between partial mobilization and
full mobilization, Under conditions of partial mobilization, by the very
term you can recognize that the civilian elements of the economy hold
dominant sway, Partial mobilization means that only part of the economy
is geared to mobilization needs, At the present time, approximately
12, 5 percent of all our goods and services are devoted to mobilization
requirements, At the height of World War II--and I am one of those
who believe we were not completely pinched under the conditions of World
War II--about 42 percent of our gross national product, of all our goaods
and services, were devoted to the prosecution of the war, So you can
see where we stand currently as agains‘tfth"e'peak of World War II,

In some respects, partial mobilization gives rise to more difficult
problems than those that confront us under conditions of full mobilization,
The whole attitude of our population, the recognition of a singleness of
purpose, the prosecution of the war, . and its speedy victorious conclusion
is not the same under partial mobilization as itis under full mobilization,
The zeal and patriotism, the rising above one's self, above one's own
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gelfish interest to recognize the common need, is not as great under
conditions of partial mobilization. The conflict and the competition be-
tween the desires and wishes of a civilian economy and those that are
necessary to the building of national security are much greater,

The element that underlies our private enterprise system of increas-
ing net worth and acquiring a profit is very important under conditions
of partial mobilization. It does not have the same importance nor re=
ceive the. same public acceptance under conditions of full mobilization.
Psychologically the problems of partial mobi]:ization give rise to many
more difficulties than is true under full mobilization. This is particu-
larly true in the field of manpower, People will not easily shift--people
will not go from one industry to another, from one occupationtoanother,
from one locality to another--for reasons of mobilization so long as our
economy is partially mobilized and civilian objectives are dominant,

The motivation which influences workers to ghift to what we might
call essential industries, essential occupations, is still primarily the
motivation that controls in the civilian economy--wage rates, working
conditions, opportunities for advancement, satisfactory working con-
ditions., These considerations continue to be important under partial
mobilization. They don't have quite the same significance under full
mobilization, particularly if under full mobilization you also introduce,
as we would have to introduce, wage stabilization, price stabilization,
wage and price controls, and so on.

Now let's compare the situation that confronted us just before World
War II and the one we face today. Because we live so close to the times
and our day-to-day activities obscure developments, We tend to forget
what has been going on in this country in the past 14 years, Fourteen
years is not long in the history of any nation or the economy of any people.
In 1940 our gross national product--the worth of all our goods and serv-
ices--was just around 100 billion dollars. In 1944, a war year, our
gross national product had risen to 211 billion dollars. But now, in
1954, our annual gross national product amounts to 356 billion dollars.
The dollar value of all our goods and services and of all our efforts is
some 356 billion dollars, as against some 100 billion dollars in 1940.
Nor does 1954 provide as favorable a comparison as does 1953, As you

know, we have for some months been undergoing an economic recession.

The national security kexpen,diture in billions of dollars in 1940
amounted to 2.2 billion dollars, In 1944 it was running close to 89
billion dollars. In 1954, at mid year, it was running just under 45
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billion dollars, This annual rate for nationa] security represents
about 12, 5 percent of our total goods and services,

about 5, 5 billion dollars in new plants and equipment, In 1945, the
closest I could get to a comparable 1944, we invested 8, 7 billion dollars,
But since 1950, each year we have been running in excess of 20 billion
dollars a year and, in the last several years, it hag been running 26,

27, and 28 billion dollars annually in new plants and equipment,

What is the significance of that? Well, one important factor is it
makes existing plants old and obsolete very quickly, As we build new
plants and equipment in, we give rise to new techniques of production
and new methods of production, New skill requirements emerge,
Greater importance ig placed on professional and scientific skill re-
quirements in our Population,

employed population. That is a very basic brinciple, We can talk about
eliminating some more unemployment, We can talk about bringing addi-
tional people into the work force, The major resource on which we must
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“draw to meet the manpower requirements of mobilization must come out
of our employed work force,

Therefore, it is extremely important that we analyze the distribution
of our employed work force, not only by sex but by industry and by
occupation., I will get into that a little later if time permits.

Perhaps one or two other measures will indicate how our economy
is growing. How active is our economy to meet the requirements of
mobilization? The Federal Reserve Board index of industrial production,
which is one of the key indicators of the state of economic well-being in
this country, was in 1940 at 67--if you take 100 as par for the course,
so to speak, In other words, our industrial production was running at
only two-thirds of what would have been set as par for the course.

In mid-1954 it was running at 124, using that same 100 as par. So
we are 25 percent above the index level that was taken in 1947 to 1949,
regarded as par for the course--we are 25 percent better than that. You
can see how much better our economy is now functioning than was the
case in 1940, just preceding World War II, With our economy operating
at a high level, we can more easily draw upon it for the requirements of
mobilization.,

Let us turn to a few specific key basic industries as another approach
to assessing what situation would confront us in meeting the requirements
for mobilization, Let us take steel capacity, the capacity for the pro-
duction of steel in this country. In 1940 our capacity was just under 82
million tons a year, With all the pressure of wartime, and with the
Government during World War II getting into and expanding steel produc-
tion, such as the Provo Works in Utah, when the Government actually
went into the steel business, we were able to step up that capacity to
94 million tons. In 1950 we were just under 100 million tons capacity in
this country, Today our capacity is 124 million tons. Within a period
of four years, we have stepped up our capacity to produce steel by 25
percent, This is an indication of the concern which the Government has
about the need for steel. It explains the incentives which the Government
provided through rapid tax amortization and other devices to expand steel
production capacity, The objective is to develop a situation where we
would not have to deprive our civilian population of steel in the same way
as we did in World War IL You will remember that steel was not available
then for automobiles, washing machines, and so on.

Primary aluminum production was something like 200 thousand tons
annually in 1940, With all the requirements of World War II, and the
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tremendous pressure to expand, aluminum production went up to roughly
775 thousand tons, Our present primary aluminum production is running
at the annual rate of 1, 5 million tons,

When I discuss these figures on production in different industries,

It is almost axiomatic that national security is completely interdependent
and interwoven with economic well-being, And an economy which is
operating at high levels is most certain of meeting the needs for national
security,

petroleum,

Another important index is the electric output in terms of kilowatt-
hours., In 1940 we estimate 180 billion kilowatt-hours of electric energy
were produced in this country. Today we are running at an annual rate
of 525 billion kilowatt-hours of electric energy.

Now, these indexes are indications of what has happened to our
€économy in a short span of 14 years, If similar comparisons were made
for the period 1950 and 1954, you would be amazed by the tremendous
growth that has taken place in that four-year period,

quirements of the civilian economy for meeting mobilization needs--
recent experience in research and development. In the last three or

. four years this country--the Government and private enterprise together- -
has been investing between three and four billion dollars a year in re-~
search and development, This investment is not in immediate produc-
tion for turning out more goods, It is in research, which the man on

the street is apt to regard as wonder-weapon research, He thinks of it

tary in the field of research, Its ramifications extend to both, This
research is both fundamental and applied research,

Research means obsolescence of plant, obsolescence of equipment,
new methods of pProduction, new sources of energy, and gives rise to
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changes in the requirements of our population-to meet those needs with
respect to &kill characteristics and composition. - '

-1 am trying to get across to you that our economy is dynamic; it's
constantly changing., When I refer to 1940 and World War 1I as bench-.
marks and points of departure, I mean that you cannot be guided by that
past experience alone, We must take into account what is currently
taking place, what has developed since 1940 and World War II, to assess
our capacity to meet the requirements of mobilization.

1f we turn to a few end-product military industries, so-called mu-
nitions industries, we can see some gignificant changes, too, that have
taken place since 1940 and World War II. For example, all of manu-
facturing employment--and remember that the core of our manpower
requirements and the core of our skilled manpower resources are found
in manufacturing--ran close to 11 million in 1940. In 1944, during
World War II it was 17 million, Today we are running somewhere
around 16 million, This is about 1,5 million lower than it was at the
peak of 1953, which was our best year of employment; '

When we analyze eniployment changes in manufacturing, itis im-

portant to focus attention on hard-goods manufacture, the metal working

industries, as against the goft-goods industries. Any appraisal of man-
power requirements should differentiate between the employment in
textiles, shoes, and apparel, for example, as against the employment in
machine tools, metal fabrication, iron and steel, and the processing of
ferrous and nonferrous metals. These latter industries are really the

 hard core of our mobilization needs.

Let us review the end-product industries, the so-called war indus-
tries. For example, aircraft--in 1940 we had a little over 148 thousand
people employed in aircraft. In 1944 we had 1,3 million people em~
ployed in this industry. Today we have about 804 thousand peole em-
ployed in aircraft. That will show you the difference between the
situation before World War II, the rise to the peak, and where aircraft

employment stands in partial mobilization,

The number of people employed in aircraft is not a complete index
to production. The man-hours put in, in. aircraft today are different
from the man-hours put in pefore World War II, The job has changed
tremendously, with modern aircraft loaded down with electronic and
other automatic features. o ' '




yeards and employment in shipbuilding, You will recall the discussion

of the needs for tankers and for providing for cargo vessels and merchant
marine, Manpower mobilization requirements in shipbuilding will be
dictated by war strategy. I don't profess to know anything about this
subject in which you are experts,

Do we need ships in the Same way we did in World War II? What
about the ships in mothballs ? If they are taken out of mothballs, will

assessing of manpower requirements under mobilization, Is it therefore
dangerous to allow our shipbuilding employment to be at approximately
the level it was in 19409 I don't know, A number of assumed conditions
Oor models must be established for any appraisal of requirements,

Ordnance, outside the Government's establishments--employed
only 22 thousand pPeople in 1940, During World War IT we had nearly 368

thousand people employed, Today we have 167 thousand people employed
in ordnance,

an appraisal of manpower requirements and manpower resources for the

comprehension of People. The notion that war wags once the special
brerogative of a small and select group of the population, as was the
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cage in the medieval days, is long out of date. Also out of date is the
experience of World Wars I and II. '

Esgsentially, there is ‘only one manpower pool from which we take our
manpower resources. Whatever the competition between the Armed
Forces and the civilians, the economy depends upon that one manpower
pool. The manpower pool is expansible and its outermost limit is the
population itself. One might say, "We will put every man, woman and
child into the war economy. " 1f we did that in this country today, we
would have 162 million people that could be drawn upon, as against 1940,
when we had 132 million people.

Our total population has increased about 23 percent between 1940

and 1954, But how has it increased? This is gignificant for the pros-
ecution of the war and for estimating our resources to meet requirements,
Children under 14 years of age increased about 47 percent, Get that;

a large element of growth in our population is the 47 percent increase
between 1940 and 1954 in youngstiers under 14 years of age. Obviously
these do not represent an important resource to draw upon for the pros-
ecution of a war, ‘As a matter-of fact, a hard-boiled realist would re-
gard them as a drain on our capacity to prosecute a war,

Similarly, with regard to people 55 years of age and over, our
population in the 14 -year period has grown 42 percent, One of the dis-
tressing problems that confront us--which would possibly confront us
less in a war, but would gtill be difficult is the prejudice developed in
peacetime toward the older worker, As a matter of fact, our population
is constantly growing older. Increasingly, the sources from which
workers must be drawn are these older people. 1 think it is rather
significant that the people who were regarded as marginal workers, as
nonproductive or unproductive workers, in the depression years, were
the ones who were responsible for the miracles of war production in
World War II, Itis important that we analyze how our population has

grown and in‘what segments this population growth has taken place.

Important changes have likewise occurred between 1940 and 1954 in
our occupational distribution, Employment of, what the Census calls,
operatives and kindred workers, mainly semiskilled workers, has in-
creased about 14 percent between 1940 and 1954, I will give you the
exact figures of a number of these categories. Craftsmen, foremen,
and kindred workers, chiefly skilled workers, have increased a little
over 18 percent, Professional, technical, and scientific workers have
increased 19 percent between 1940 and 1954, Managers, officials, and
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- proprietors have declined by about 16 percent, Our clerical workers
have increased by 34 percent, Sales employment has held about even,
Employment in domestic service categories has decreased by 22 per-
cent, That is an index again as to how labor-saving devices, household
equipment, and new techniques of production have reduced our need to
rely on this particular category of workers,

our employed population is in maﬁufacturing——much of it in hard-goods
manufacture, We have also brought an increasing number of women into
the work force over the years, The attitude toward the woman worker
is vastly different today than it was at the beginning of World War 1o,

In the final analysis, most of our requirements will be met by con-
version taking place in the plant where the people are employed--the

We are confronted with a number of difficult problems, One of them is
training, A great deal of mythology surrounds the training of production
workers, In normal peacetime pursuits we are inclined to think that a
skilled worker is an individual who might require three or four years of
training apprenticeship before he is fully equipped and developed as an
all-round skilled worker, That point of view can be justified under peace-
time conditionsg,

Under wartime conditions, we cannot think in terms of three or four
years of development of needed skills when they are lacking, We have
learned how to step up training, We have learned how to break down
jobs, These are important ways in which we meet requirements, We
can take an all-round skilled-worker job and break it down into its
component parts, its various tasks, Each of the tagks does not require
an all-round skill; some of them require semiskilled workers and some -
times only unskilled workers, This was commonly referred to in World
War II as job dilution, '

That is how we got shipbuilders on the west coast during World
War II, We didn't have enough shipfitters and shipwrights, We hadn't
had those people for 20 years in this country, We developed bits and
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pieces of ghipwrights and shipfitters by breaking down the job. That

is how we built our camps and cantonments inthe first years of ‘World
War II. We didn't have enough all-round skilled carpenters, but we had
hammermen and sawmen who could saw along ‘a line drawn by 2 skilled
carpenter,

Another way in which we expand resources to meet requirements is
by addition to the hours of work, For example, at the present time we
are operating just under 40 hours a week through industry generally--
about 39.7 hours a week in manufacturing. In World War 11 we actually
achieved just over 45 hours a week in manufacturing. We had a scheduled
48-hour workweek during the war,

There are limits to which we can expand or increase hours of work
without running into the danger of cutting down on production and output
per worker--dangers of increased absenteeism, jncreased turnover, and
so on, But there is 2 tremendous expansibility in work force between
40 and 45 hours and the gscheduled 48-hour workweek.

The most important manpower resource on which we must draw is
women, At the present time we have about 5.5 percent of the female
work force unemployed, Close to 95 percent of the female work force
is employed which is about one-third of the female population. There:
are close to 40 million women who are not in the labor force, but about .
35 million of these are keeping house. Certain very real problems arise
when we take women out of the households into the war plants. There
are problems of absenteeism, juvenile delinquency, the care of youngsters,
and so on,

We can also expand our work force from our retired workers. We -
can reduce specifications with respect to physically handicapped workers.
We can break down some of the prejudices with regard to race and color
that limit the use of workers. We made progress along those lines in
wartime. '

The major gain out of our experience of World War II is the recog-
nition that manpower resources are not to be taken for granted. They
represent our most precious and valuable resource in the prosecution of
a war, The depression years led us to take manpower for granted, We
just assumed people would always be available when they were needed,
We could see them flocking around the gates of the plants looking for
jobs., That situation changed drastically during World War II, as we
began bringing women into the plants and as we began to reduce our rigid
specifications.
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Numbers of people alone do not provide the answer in assessing how
we meet manpower requirements, It is skill and know-how that repre-
sent the true index of our capacity to meet requirements under conditions
of mobilization. We are outnumbered by the Russians and by the
Chinese; we are outnumbered if you sum up the satellite countries, Our
strength lies in the ability of our people to work with an advanced tech-
nology and to outproduce, man for man, This means that skill is at
the heart of manpower requirements,

I have talked today about the ability to dilute jobs and our ability to
bring in unskilled and semiskilled workers., That is all true, Yet there
comes a time when one key worker may be the bottleneck to the hiring
of some 50 semiskilled workers and 150 unskilled workers, Lacking
that one all-round skilled worker, we cannot hire the other semiskilled
workers and unskilled workers, The need for that one man becomes
crucial, Therefore, thao problem of training, of promotion and advance-
ment and utilization of our people at their highest skills is not just an
academic concept of good management and personnel relations, It ig
crucial to national security. Unfortunately, we cannot stockpile human
beings like we can stockpile steel or aluminum, People, when they
develop skills at a higher level, want to use them, We cannot ask people
to develop those skills and stand by and wait for a period of mobilization,
Skills become rusty and obsolete; then the people become dissatisfied,

We have not yet licked the problem of how to develop training in
‘peacetime, and under partial mobilization, to meet the needs of full
mobilization, The test really lies in private enterprise. In World War
IT we had a quite different problem than confronts us today, In World

of-plant training, refresher training to overcome skill rustiness, There
we had some problems with vocational training in woodworking, when
there was no woodworking in the area,

Today we do not have the same need for out-of-plant training, Today
the answer lies in, in-plant training and on-the- job training, The problem
is how to develop high skills in a person and still not make use of the
skill because the eéconomy can't use it at the particular time, This
problem we have not licked,
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We cannot take for granted mobility of our work force as I have
indicated earlier, Prior to World War II, with lots of unemployment,
our people were mobile. In a period such as we are currently experi-
encing, and have been experiencing since World War II, we have lost a
great deal of the mobility of our work force, Let me justcitea few of
the factors which tend to make our work force more rigid and which tend
{o reduce mobility. The growth, for example, of labor organization and
the collective bargaining of seniority and pension rights create a sense
of attachment to the industry, to the plant, or to the occupation, They
represent a capital investment on the part of the workman that he does
pot wish to give up very easily. There has been a tremendous expansion
in seniority and attachment to the job by reason of pension rights and
retirement rights.

The growth of homeownership introduces a rigidity in the work force
which is reflected in rootedness in our communities, ties to the church,
the school, and the family. That is what I meant whenI said in the be-
ginning that you cannot separate the human being from the economic re-
source he brings to mobilization, The very fact that a man is on a job
reduces his mobility or shiftability. When he is without a job he is willing
to go some distance to where a job may be, but when he is with a job the
problem of getting him to go to some other job at a distance, or to some
other industry or occupation, becomes more difficult. Despite the fact
that our economy is operating at high levels and that we have been
developing, by and large, skill and know-how, and a good deal of produc-
tive capacity, our task of bringing the right people to the right jobs at
the right times in accordance with the needs of mobilization is likely to
be greater rather than less in a period of future mobilization.

It is also important to take a look at the machinery and the organiza-
tion that we have in this country for achieving this task of meeting the
requirements under conditions of mobilization. By and large, the only
machinery we have in this country, beyond that which exists in private
enterprise for mobilizing manpower, for assessing manpower supply and
manpower requirements, for trying to bring about better balance in our
labor markets, is the public employment service. The public employ-
ment service in this country is a Federal-State system, The employment
offices are operated by the State Governments and the employees are
state employees. The administrative financing is entirely Federal--100
percent of the costs of operating the offices. These offices are eX-
pected to conform with certain standards and policies established by
the Federal Government, '
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One of the questions that arises is the responsibility of Federal
versus State Government, Great debate goes on, on that question in
our Government--where should authority reside? Is there an overcon-
centration and centralization in the Federal Government? Should we
turn certain powers and authority back to the states, and even local
communities ?

This is a very real problem in manpower under conditions of mobi-~
lization. I don't know whether the next war will permit any time to de-
bate about where the authority should reside and what should be the
proper division of responsibility and jurisdiction between the Federal
Government and the State and local government,

I am talking about civilian manpower, There will be no question
about it on military manpower, Increasingly we have attempted, par-
ticularly since Korea, with partial mobilization, to introduce in the state
and local areas the nucleus of manpower machinery which we can draw
upon and expand under conditions of full mobilization. One of the most
important elements of that manpower machinery is the local area Manage-
ment-Labor Committee, «

I started at the outset with the proposition that we are operating in
a democracy where the dignity of the individual is important, where in-
dividual initiative ig important, This means, therefore, that we are de-
pendent upon the acceptance and the support of mmanagement and labor to
achieve the manpower requirements of mobilization, It is necessary to
have an informed management and an informed labor., With partial mobi-
lization it was developed again; we revived machinery similar to that
used in World War II, We are now keeping management-labor committees
on a standby basis, We bring representatives of management and labor in
- local areas together and discuss with them the additional kinds of labor
needed, the characteristics of the labor supply, and the trends in em-
ployment levels that have taken place in those areas, pointing out the need
for the utilization of labor and skill,

We have also asked that the state officials take on some of the respon-
sibilities we might have to exercise under mobilization conditions, We
want them to think beyond the day-to-day routine of a job applicant and
a job order, and to analyze the interrelationships of the labor market as
a whole, You must remember that the manpower operation--and this
again is very fundamental--takes place in the local labor market and it
is the individual plant that manpower success must be tested, People
seek jobs in the local communities--not in Washington and not in their
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State Capital. The degree to which we focus attention on the manpower
machinery in our local labor markets is all important, We need the
understanding of our people in local labor markets, the local leaders
in civic and social affairs, and in management and labor. Only in this
way can we really get the support and the cooperation that is of basic
importance to meeting manpower requirements under mobilization
conditions.

You may think that I have carefully avoided one of the crucial
questions that constantly arises when we discuss manpower requirements.
1s it reasonable under mobilization conditions to talk about individual
decisions, about people deciding for themselves whether they will go into
war plants or remain in so-called less essential activities? War con-
ditions give rise to an entirely different set of circumstances, Should
the individual have that kind of decision to make? What about the
question of voluntary versus involuntary manpower allocation, distribution,
and assignment?

This question has not been fully resolved, Itis a matter of consider-
sble and constant discussion. At the present moment I think it is fair to
say that management and labor are in complete agreement--they do not
want compulsory assignment of civilian manpower. They are opposed to
the national service program for manpower operated in Great Britain
during World War II, They prefer to rely on other means to achieve the
proper distribution and allocation of civilian manpower to meet the needs
of war. :

What are these other means? One that is given considerable stress
is an informed people. They believe that a democracy succeeds or fails
finally upon the degree to which its people understand the objectives of
its government and wholeheartedly support those objectives. Therefore,
the people must know what is needed of them; where it is needed; under
what circumstances; how many and in.what skills. It is believed that the
people will respond to such information, Reliance is placed on moral
suasion on this appeal to patriotism. There is the feeling that under full
mobilization there is a singleness of purpose in our people which will
bring about the manpower allocation that should take place.

They want to rely on a number of indirect means of bringing about
transfer and shifts of workers into needed occupations and industries.
For example, if you shut off materials so they can no longer work on
less essential products, manpower will be diverted to essential work,
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Here again is a very real question--will thege indirect measures
work quickly enough to bring about the proper allocation in terms of
timing? There is also a great deal of concern about whether future
mobilization will permit the kind of education--the time involved in
understanding how to make the shifts, that we had in the past,

We cannot forget that the Armed Forces required about four and a
half years, between 1940 and 1945 to grow from some 800, 000 to nearly
12.5 million net strength, That 12,5 million net strength meant that
several million more men had to be brought into the process, Warfare
in the past was carried on far from our shores and involved very little
of our civilian population, Under conditions of the future, can we count
on that kind of situation? Many people are pretty well agreed that we
can't, War will be brought to us at home, Moreover, time will be even
more crucial in the future,

What are the conditions that will confront us under those circum-
stances? Can we rely on voluntary manpower measures, even though
management and labor be fully cooperative and fully understanding and
working hand in hand with the manpower officials of Government to pros-
ecute the war? This is a major area of concern, I say it has not been
resolved, At the moment I think it is fair to say that the notion is that
we will rely upon voluntary manpower measures,

Let me say to you that national service legislation does not eliminate
the need for voluntarism, The British, who had national service legis-
lation and authority to conscript civilians and place them in civilian jobs
as they saw fit, nevertheless relied primarily on voluntary measures,
When they needed coal miners during the war, they obtained them by
furloughing soldiers from North Africa that were badly needed there, Why
didn't they take women from the textile plants and put them in the coal
mines? They would not have produced any coal,

In the final analysis, in a democracy, if the people are not com-
pletely in agreement with the objectives, national service is no automatic
assurance that the manpower will be where it is needed., Refusal to work
in war plants may lead to the alternative of jail--but nobody has ever
produced much in jails, We cannot ignore the fact that, even under
national service, a government is compelled to rely on moral suasion of
the individual. The housewife, for example, cannot work in a war plant
unless arrangements are somehow made to take care of her children,
That is done on a voluntary cooperative basis, rather than by holding a
club over her head, ‘
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Again the principle emerges that we cannot separate the human
resource from the economic resource that the person brings to the
mobilization effort. '

1 will leave the rest of the time for discussion and for any questions
you wish to ask on this subject. ' '

CAPTAIN REEVES: Dr, Levine is ready for your questions,

QUESTION: Doctor, when you mention management-labor committees,
what is the motivating force behind that? Is it the Federal Government?
If so, who in the Labor Department is the motivating force? I didn't '
quite get what the motivating force was, or the authoritative source,

DR. LEVINE: The motivating force is the Labor Department, and
specifically the Bureau of Employment Security, which is concerned
with unemployment insurance and the state employment service agency
is affiliated with the United States Employment Service, That bureau
has a manual and a 5-foot shelf of books on procedurés, operations,
policies, and requirements. In those we specify the arrangements, for
example, of management-labor committees, for the local office manager
to proceed with those groups and for area manpower directors, and for
the state director of the employment service to deal with manpower, We
have, in addition to the Management-Labor Committee, another committee
which we use in partial mobilization and again in full mobilization, That
is a Government interagency regional defense manpower committee.

One of the problems that emerges in local areas is the problem of
manpower priorities related to production urgency--this was a problem
in World War II and would be again. In such instances Government
agencies must provide the guidance, The interagency committee, which
handles production urgencies, provides the information which in turn is
taken up with the management-labor committees.

QUESTION: In the first half of your talk you came to this conclusion--
that it would be criminal for any government not to sponsor an actively
full employment in an economy operating at a high level,

DR, LEVINE: I am so convinced of that that I could not qualify it
or have any reservation about it. It seems to me that full employment,
full utilization of our manpower resource, reflected in an economy
operating at high level, is the first requisite, our major resource, that
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we have to draw on to meet the requirements of mobilization, Mobi-
lization requirements can be met from a full €économy on a much easier
basis than when the economy is operating at less than capacity,

QUESTION: Dr., Levine, I appreciate the merit of your comments
on the voluntary movement of workers from job to job in the event of full
mobilization; but I am wondering if any consideraiion has been given to
the mandatory use of the Federal employment agencies for the placement
of new workers coming into the labor pool in wartime--not only to put
them in places where they would do the most good and where they are
most needed, but also where they have the greatest skill to produce,

DR, LEVINE: Yes, considerable thought has been given to not only
the new workers but the workers actually employed, When I said we
might not rely on direct assignment of an individual to a specific job, I
meant there are indirect ways of channeling workers., For example, if
a worker quits his job, he may not be hired by another employer unless
that employer is designated as an essential employer, Control is exer-
cised on the employing establishment rather than on the individual
worker, This will be equally true with respect to new workers coming
into the labor market in certain kinds of work where the employers would
be given employment ceilings, Employment ceilings might be given in
less essential industries which are lower than the current level of em-
ployment and they might not be able to replace the work force there,
More essential employers would be given a higher employment ceiling, .
Workers would have to g0 to those who need employees, You would
allocate the worker without telling him that this is the particular job on
which he must go to work,

QUESTION: You mentioned something about machinery for meeting
these manpower requirements and identified the public employment
service. Are there other agencies doing something in the way of planning ?

DR, LEVINE: Yes, I was speaking specifically of machinery dealing
with job placing functions and of channeling workers, One of the most
important agencies is an agency concerned with training, We have the
Apprentice Training Bureau, for example, in the Department of Labor,
We have over in the Office of Education resources and facilities with
respect to educational facilities that could be used to contribute to the
training of workers, This would have to be drawn in, Similarly, when
in the area of professional and scientific personnel, the professional and
scientific organizations are assigned responsibilities, That is necessary
with respect to procurement and assignment of medical personnel and
nurses. The same thing is true of the physical sciences.
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There are many agencies that can contribute. I was thinking of
production workers in the war plants. ‘

There was one thing I did not mention in my talk that I feel needs to
be brought out at this time. In World War II one of our first problems--
and it even preceded production--was construction; the construction of
camps and cantonments, the construction of housing, and the construction
of new plants, With the tremendous investment in plant and equipment
that we have had in the postwar years, and particularly in the last four
years, construction is not likely one of the major sources of labor demand,
We would be able to swing into production more quickly. However, to
swing into production, one of the first things to be taken into account is
the fact that it is easier to bring work to where the workers are than to
expect that the workers will go where you locate the work, If you ex-
pect workers to move to some work site where workers are not avail-
able, you need to figure that there will be problems of housing, schools,
roads, sewers, and so on, all of which deter manpower from the actual
job of production,

In the first instance we will probably rely on the utilization of exist-
ing plants in the localities whe re labor is available, and rely on the
manpower resources in those plants and go to the others: only as we would
have to resort to them,

QUESTION: Dr, Levine, I have a two-part question, - The first is
concerning the existing policy, that of voluntary decision instead of the
draft of labor was in 1951, I just wanted to be sure that this is still
the policy. Is there any divorce now from that policy., The second part
of the question: As I understand it, the Office of Defense Mobilization
(ODM) is the key focal point in policy determination or proposals to the
President, and there are several, I think I have noted four, agencies
which are involved in that area--your Bureau, Selective Service, the
Employment Service, and one other, Would you give us some idea of
how these get together and feed the ODM with the information needed for
policy guidance, '

DR, LEVINE: In my remarks I limited myself to manpower directly.
But I have said earlier in my remarks that you cannot consider manpower
independently of all the other resources. It is the responsibility of the
ODM to bring about the coordination of the various Government agencies
concerned with these reousrces, They have meetings of committees and
so on, on which the various Government agencies are represented--not
only manpower, but material allocation, material control, production
objectives, stockpiling of strategic materials,
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The Départment of Labor and Selective Service deal with manpower,
I might talk at some length on Selective Service if we were considering
military manpower requirements., It provides one of the most important
means of getting manpower where you want it, under voluntary conditions,
as another indirect measure. All these agencies bring the data and
experience that are constantly evolving in the manpower field to this
central group in the ODM, They discuss what is happening to supply, to
population groups, and to employment and unemployment, From that we
receive indications as to what methods might be used in the various
agencies whose programs can contribute to this,

I will cite one illustration, It is not important, but it indicates a
principle that becomes very important in mobilization, We have a policy
for Government bProcurement, insofar as we can, within the limits of
peacetime arrangements and bidding in competition, to award contracts
to areas of labor surplus. That sounds like our primary concern is with
the unemployed, The basic principle in the mobilization however is to
bring work to where the workers are, The Department of Labor requires
my Bureau to receive reports from all over the Nation--to get from every
labor market area, every two months, reports on labor supply, require-
ments, unemployment trends, We analyze those reports in Washington
and classify labor market areas according to the degree of labor supply.
That information is given to ODM, ODM in turn provides it to the con-
tract and procurement officers, Such procurement is not important
when defense expenditures are declining and the volume that goes to labor
surplus areas is small, But the principle must be kept alive, Under war-
time conditions this becomes terribly important, Under conditions of
a very tight labor market, when we are supposedly scraping the man-
power barrel, procurement allocation on the basis of labor supply has
great significance,

Scranton, Pennsylvania, is an illustration, It was always an excess
labor supply. If we could have put business in there, it would have been
better to put it there than to put it in a congested area which has lots of
turnover and migration, people leaving the job and all sorts of things,

CAPTAIN REEVES: Dr, Levine, I am sorry that this is all the time
we have. Speaking for the staff and faculty, I certainly thank you for your
time and effort and your discussion today.

DR, LEVINE: 1 appreciate the chance to be here,
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