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UNION OF SOUTH AFRICA. 

COMMISSION, 
BY MAJOR-GENERAL His ExcEI.LENCY THE RlGnT HoNOURABLE 

THE EARL oF ATHLoNE, KNIGHT GRAND CRoss oF THE MosT . 
HoNOURABLE ORDER OF THE BATH, KNIGHT GRAND CROI'\S 011' 
THE MosT DisTINGUISHED ORDER OF ST. MICHAEL AND ST. 
GEORGE, KNIGHT GRAND CRoss oF THE RoY~ VICTORlAN 
ORDER, COMPANION OF THE DISTINGUISHED SERVICE ORDER,. 
PERSONAL ArnE-DE-CAMP TO His MAJESTY THE KING, HIGH 
CoMMISSIONER FOR SouTH AF'RICA AND GoVERNOR-GENERAL 
AND CoMMAl\'DER-IN-·CHIEF IN AND OVER THE UNION OF SouTH 
AFRICA. 

To 
STEPHEN MILLS, ESQUIRE, C.M.G., 
'VILLIAM HENRY ANDREws, EsQU:IRE,. 
PROFESSOR HENRY CLAY, M.A., . 
JoHN MARTIN, EsQUIRE, AND 
'VILLEM HENDRIK Roon, EsQUIRE, M.L.A. 

Greeting: 

WHEREAS it is desirable that certain investigations be made 
into the matters described and hereunder set forth : 

Now, THEREFORE, reposing great trust and confidence iu 
your knowledge, discreti>On and ability, I hereby appoint you 
the said STEPHEN !fiLLS, EsQUIRE, C.M.G., WILLIAM HENRY 
ANDREWS, EsQUIRE, PROFESSOR HENRY CLAY, M.A., JoHN 
MARTIN, EsQUIRF:, and WILLEM HENDRIK Roon, EsQUIRE, 
M.L.A., to be my Commissioners, with the said STEPHEN 
MILLS as Chairman, to inquire into and report upon wages in 
the Union of South Africa and to consider the effect >Of 
different wage and labour policies upon the opportunities of 
employment at a wage compatible with a civilized standard 
of life, with particular reference to-

(1) the range of wage-rates and earnings in the Union; 
(2) the differentiation of wage-rates according to age, 

sex, experience, responsibility and skill, and also 
according to special conditions and terms of service 
imposed by law; 

(3~ the procedure by which wage-rates are settled; 
(4) the relation of money wages to real wages and the 

adjustment of money wages to variati<ms in the cost 
of living; 

(5) the industrial and commercial conditions affecting the 
amount of wages; 
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(6) the eff'ect of wage standaids upon the distribution of 
labour between diff'erent occupations; 

(7) the influence of public wage regulation upon indus-
. /. ~ tr~a! ~ d~v,elopm~~t ~ and · · ' 
(8) the need for wider scope for the youth of the country 

and the eff'ect of the existing conditions in South 
Africa upon their opportunities of entry into and 
training in hidustrial employment. 

And I do hereby authorize and instruct you to report to me 
under your hand with all convenient speed, upon the matters 
herein referred to and submitted to you for consideration. 

·Given· under my Hand and the Great Seal of the Union of 
South Africa this fifth day of August in the year of Our Lord 
One t~ousimd Nine hundred and Twenty-five. 

ATHLONE, 
Governor-General. 

By Command of His Excellency the Governor
General-in-Council. 

F. H. P. CRESWELL. 

Government Notice No. 1431.) (19th August, 1925. 

:_ Economic and· Trage Commission. 

It is , hereby notified for general· information that ~is 
Excellency ihe Governor-General has been pleased to appom.t 
Advocate Frank Archibald William Lucas, K.C., as an addi
tional member of the Economic and Wage Commission con
stituted in terms of Government Notice No. 1332 of the 4th 
August, 1925. 



UNION OF .SOUTH AFRICA .. 

REPORT of the Economic and 
Commission (1925.)_ , ·, 

Pre-sented to both Houses of Par_liament by Command of 
His Excdlency the Go'llernor-General. 

:MAJOR-GE!!I"'ERAL His ExcELLENCY THE RIGHT HoNOURABLE 

THE EARL oF ATHLONE, KNIGHT. GRAND CRoss o:F THE MosT 

HoNOURABLE ORDER oF THE BATH, KNIGHT GRAND CRoss OF 

· THE MosT DisTINGUISHED ORDER oF ·sT •. :MICHAEL .AND ST

GEORGE, KNIGHT GRAND CROSS OF" THE ROYAL VICTORIAN 

ORDER, CoMPANION OF THE DisTINGUISHED SERVIGE. ORDER• 
PERSONAL AIDE-DE-CAMP io His MAJEsTY THE KING, Hmn 
CoMMISSIONER FOR SouTH AFRICA AND GoVERNoa.:GENERAL 
.~1\'D CoMMANDER-IN-CmEF IN L~ O"YER THE UNioN· o:F SouTH 

·AFRICA. 

MAY IT PLEASE YouR ExcFLLENCY: · 

·Your Commissioners were appointed by Government Notice 
No. 1332 of the 4th August, and No. 1431 of the 19th 
August, 1925. The text of the Commission issued appears 
on the opposite page. 

Your Commissioners, except the last named, were ap
pointed on the 4th Au,gust; Mr. Lucas was appointed as an 
additional member of the Commission on the· 19t1i. of ·that 
month. 

The first meeting of the Commission took place at Pretoria 
on the 13th August, 1925. At this meeting and at a num
ber of others held on subsequent days, the Commission deter
mined its procedure and itinerary and concludea various 
other· preliminary arrangements. · . 

A ·notice dra•wing attention to the appointment of the 
Commission and inviting organized bodies and individuals to 
submit written statements to the Commission ·was inserted in 
the principal newspapers published in the Union; also the 
chief public bodies throu,ghout the country and a number of 
individuals were circularized with the same object .. 

The Commission decided that evidence should be. heard 
in public and that a verbatim record of the. evidence sh9uld 
be taken. · 

[U.G. 14-'26.] 
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The undermentioned places were visited by the Commission 
during the course of its investigations, viz. :-Pretoria, 13th 
to 26th .August; Johannesburg, 27th August to 30th Septem
ber; ~lplberley, 2nd and 3rd October; Bloem!oritein, ·5th 
October: Durban, 7th to 14th October; Umtata, 16th October; 
East London, 19th October; Kingwilliamstown, 19th and 
20th October; Lovedale, 20th October; Port Eli>zabeth, 21st 

. October; Cape Town, 27th October to 19th Noveinbet; Bloem
fontein (second.~~-~\~, 24t~ a~d 25th N ?;vember. 

On the 26th November the Commissiou returned to Pre
. toria. 

On the 20th. August, the first public sitting was held, the 
initial witness to give evidence being Mr. C. W. Cousins, 
Secretary for Labour. The evidence of a large number of 
Government officials, including many Heads of Departments, 
was· heard at Pretoria and elsemrhere. 

Among other. officials who ~ppeared before the Commission 
. were the General Jianager of 'the South African Railways 
and, Harbours; the Acting Postmaster-General; the Govern

.ment Mining Engineer; the Director of Education, Trans
:vaal; Dr. C. T •. Loram, a member of the Native A:liairs 
·Commission; the Secretary for Public Works; the Secretary 
for Agriculture; the Acting Secretary for Lands; the Acting 
Secretary for Mines and Inclustries; the Scientific and Tech
nical Adviser, Industries Division; the Director of Native 

. Labour; the Chief Inspector of Factories; and the Chief 
.;Inspector of La hour. 

· The number of organized bodies to tender evidence before 
the Commission was 59, while 22 Government officials and 68 
-other individuals also appea1·ed. · The total number of persons 
appearing before the Co~mission was 252. The organized 
bodies· on behalf of which evidence was given include:d the 
Transvaal Chamber of :Uines, the South African Association 
of Employees' Organizations, the South African Mine 
Workers' Union, the Witwatersrand ~fining Unions Ad
-visory Council, the Cape Province Federation of Labour 
Unio~s, the Transvaal Coal Owners' Association, the Natal 
Coal Owners' Society, the Natal Mine '\'\T orkers' 'Association, 
the South- African Agricultural Union, the four Provincial 
Agricultural Unions, the South African Fe~erat~d. Chamber 
of Industries, the Johanne~burg, Durban, Kmgtwilhamsto-wn, 
Cape Town. and Port EJi.zabeth Chambers of Commerce, the 
Transvaal and Border Chambe1·s of Industries, the National 
Industri_al. Council of the Printing Industry, the National 
Industrial Council of the Building Industry, the Natal Sugar 
Association, the National Council of Women and the 
Afrikaanse Christelike Vrouwe V ereniging. 
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An alphabetical list of organized bodies and of individuals 
to present evidence before the Commission is given elsewhere 
in this report. 

Several mining properties, factories and native locations 
were visited by the Commission during the course of its in-
vestigations. 1 

'l'hroughout its tour the Commission travelled approxi
mately 3,500 miles. Evidence was freely tendered before 
the Commission notwithstanding that there was no obligation 
on the part of any body or person to appear. 

Approximately 150 written statements were submitted as 
the evidence-in-chief of witnesses; also statistical data 
specially prepared by the Director of Census and Statistics 
at the request of the Commission and supplementing the valu
able information previously published by the Census Office; 
information specially called for from Government Depart
ments and the principal organized bodies in the Union, and 
data collected from magistrates. 

The views of the members o£ the Commission upon the 
subjects of investigation are set forth in two reports. The 
first of these is signed by Commissioners Mills (Chairman), 
Clay and Martin; the second iA signed by Commissioners 
Andrews, Lucas and Rood. The text of these reports is 
appended. 

'V e wish to place on record an expression of our apprecia
tion of the valuable services rendered to the Commission by 
Mr. C. E. LoWI·ey Bell, the Secretary, who was indefatigable 
in the performance of his duties. The Commission is also 
greatly indebted to Mr. L. Hotz, B.A., who in his capacity 
as Statistical Assistant rendered very valuable help in the 
work of the Commission. 

We have the honour to be, 

Your Excellency's obedient Servants,. 

29th January, 1926. 

[U.G. 14-'26.] 

STEPHEN MILLS (Chairman). 
W. H. ANDREWS. 
HENRY CLAY. 
F. A. W. LLTCAS. 
JOHN MARTIN. 
WM. H. ROOD. 

C. E. LOWREY BELI.1, 
Secretary. 
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Report by Coinmissioners Stephen Mill~ 
<Chairman), Henry Clay and John 
Martin. 

INTRODUCTION. 

1. The Terms of Reference fall broadly into two. parts. We 
were directed " to inquire into and I'eport upon wages in the 
Union of South Africa," and " to consider the effect of 
di~erent wage and labour policies upon the opportunities of 
employment at a wage compatible with a civilized standard £Jf 
life." We did not find it possible to separate these two objects 
of inquiry completely; still less did we find it practicable to 
deal separately and seriatim with the particular points 
numbered (1) to (8), to which we were directed to ·refer. 
" Wages " and " the opportunities of employment " are 
different aspects of the same great problem; and the eight 
subordinate references are questions of fact and opinion, that 
arise in any complete consideration of either aspect. Broadly, 
however, the first three chapters of our report deal with wages · 
in the Union of South Africa; the last two with· the effect of 
different wage and labour policies. The particular references 
numbered (1) and (2) are dealt with in Chapters I and III; 
that numbered (3) in Chapter II; number (4) in Chapter I 
and again in Chapter V; numbers (5 ), (6) and (7) in Chapter 
III, and, to some extent, in Chapter IV; and number (8) ii1 
Chapter IV. 

2. We have endeavoured, wherever possible, to check the 
personal impressions of witnesses and the results of our own 
analysis by measuring- statistically the factors in the problem. 
This appeared to us to be necessary, if we were to arrive at a 
just and well-proportioned view of our subject, and to avoid 
the danger of attaching undue imfortance to isolated facts 
that were exceptional or individua opinions that were un
representative. The problem of w.ages and employment, 
moreover, is inseparably connected with and dependent upon 
the development of the country's economic activities as a; 
whole; without attempting any exhaustive examination of · 
thi~, we were, nevertheless, compelled to attempt some 
estimate of the volume of wealth production attained and the · 
main directions that this development had taken. The 
admirable official statistics published by the Office of the 
Cen~u~ and other Government Departments made such a 
stabshcal study of our problem possible and its results worthy 
of confidence. W P have, however been careful not to bas"e 

[U.G. 14-'26.] ' B 



8 . 

on any figure an argument or inference that would be invali
dated, if the figure was proved to be slightly greater or 
slightly less than our estimate. 

CHAPTER I. 

EXISTING WAGES. 

I.-RATES AND EARNINGS. 

<3. Since the Economic Commission in 1913 made its in
vestigations a large amount of statistical information about 
wages has been collected by the Census Office and the Depart
ment of Labour. The Commission had at its disposal detailed 
information about standard time-rates of wages of adult male 
white workers in the chief industrial and commercial centres. 
Some particulars were available ol rates paid to women workers 
and young persons in certain occupations which were regu
lated under the Regulation of 'Wages, Apprentices and 
Improvers Act, 1918. The Census Office supplied us with 
particulars of actual earnings in representative firms in d 

large number of occupations in the nine chief towns. The 
Chamber of Mines gave us details of the earnings of all white 
emplovees in the gold mining industry; the Railway Adminis
tratio;i. ~ave similar information about the Railways. Other 
AssociatiOns gave us valuable-if less detailed-information 
about earnings in other industries, and these we were able to 
supplement and check by information supplied by representa
tives of trade unions and other witnesses appearing before the 
Commission. Some of this information is tabulated iu 
Appendices,· and a limited number of typical examples are 
given for purposes of illustration in the following Table I:-

TABLE I. 

Standard Time Rates or A. verage Earnings for a Full W eelc of 
Adult Europeans in certain specified occupations. 

Occupation. 

(a) ADULT EUROPBA.li .lllALBS ll'l CERTAIN INDUSTRIAL OCCUPATIONS, SBPTRHB:&R, 1924. 

Per hour. 8. d. 8. d. 8. d. 8. d. 8. d. 8. d. 8. d. 8. d. 
Carpenter .. 2 9 2 ll 2 8 2 ll 2 10 3 1 3 4 3 4 .. 

12 9 2 ll 2 8 2 ll 2 10 3 1 3 4 3 4 Bricklayer .. .. 
1 10 2 3! 2 2t 1 10l 2 6 2 8 s 2 3 2 Painter . . • . 

Blacksmith (per day) 20 0 20 !I 20 0 20 0 20 0 22 0 23 6 20 0 
Mechanic (per da~·) 20 0 20 8 20 0 20 0 20 0 22 0 23 6 20 0 .... --

s. d. 
3 3 
3 3 
210 

22 4 
22 4 

Hand Compositor 
(per week) .. 122 6 122 6 122 6 132 6 122 6 142 3 152 6 152 6 142 8 

Boot & Shoe Opera· 
74 3 71 0 56 4 - 69 10 99 1 99 1 89 11 -tive (per week) I ·so 2 83 3 102 7 117 6 133 11 119 9 118 6 147 2 c132 6 Baker (per week) .• 

Tailor (per week) •• Ill 3 85 10 81 3 82 6 141 10 106 6 1131 0 127 5 112 2 
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TABLE 1--eontinued. 

Occupaticn. I ~:n% J;?::., L~~S:~J ~il:. !:!:f{;_l Durban. Pretor!a., w':/ts-1 r!~t~~: 
aula. beth. 1 burg. -'--ra_n_d.__,_ __ _ 

(b) AVER.AGB MONTHLY EARNINGS IN CBRTAIN CLASSES OJ' RAILWAY EMPLOYMENT, J"ULY, 1925. 

I £ 8. d., £ s. d., £ 8. d.

1 

£ 8. d. £ 8. d. £ 8. d. £ 8. d. £ 8. d.l £ s. d. 
Driver .. • • 30 10 0140 4 6 34 4 6 43 0 0 37 9 7 49 8 10 44 "' 147 3 
Fireman .. . • 15 18 9 - . - !6 0 0 22403273 31 1! 428 3 2 

329T322 

6 

Guard .. 29 17 0 34 10 0 • • 24 19 3 27 2 4 26 0 5129 8 10 
Ganger .. •• lt9 3 10118 10 2 20 9 8•20 19 5 25 14 10 21 9 4 24 15 0 24 17 3 
Artizan ... . • • 136 4 .7 - 35 2 21 - 34 9 9 ;17. 12. 2139 12 3 - 37 10 7 

t (c) A VER.AGB EARNINGS PER SHIFT IN GOLD AND DIAMOND MINING INDUSTRIES, J"U!111, 1925. 

8. d. 8. d. 8. d. 
Underground 
Surface •• 
All Occupations 

8. d. 
19 9 
17 0 
17 6 

8. d. 8. d. 8. d. 8. d. 
23 8 
18 7 
21 3t 

s. d. 

(d) AVER.AGB WEEKLY OB. MONTHLY EARNINGS OJ' ADULT EUB.OPEAIII FEMALES IN CERTAIN OCCUPATIONS, 
SEPTBMREB. 1924 

8. d. 8. d. 8. d. 9. d. 8. d. 8. d. 8. d. 8. d. s. d. 
Printer!!' Assistants 35 1 35 8 31 4 26 11 35 10 42 11 44 0 47 8 44 10 
Boot Machinists .. 44 7 36 5 32 6 - - 49 2 25 1 53 8 -
Tailoress .. .. 33 0 50 0 55 0 - 55 0 57 9 45 10 49 3 51 4 
Dressmaker •• .. 50 2 55 5 65 0 - 63 1 53 11 36 7 50 8 49 8 
Milliner .. .. 31 8 35 0 43 0 .61 11 51 3 51 6 51 5 57 3 75 0 

£ s. d. £ 8. d. £ 8. d. £ 8. d. £ 8. d. £ s. d. £ 8. d. £ 9. d. £ s. d 
Cafe Asst. (p.m.)* •• 9 14 11 8 18 2 7 12 5 7 12 2 11 16 5!11911 911 6 12 16 10 lO 16 
Saleswoman (p.m.)• 10 13 0 8 13 0 9 15 310 8 910 6 31119 3 1112 10 12 9 411 

• Including benefits. 
t Government Mining Engineer's figures. 
: If learners, appreutiees, etc., are excluded, the average is 229. 3d. per shift. 

4. This information was confined almost exclusively to 
white la.bour and to urban centres. Four-fifths of the wage
earners in the Union are, however, non-European, and three
quarters of the population (44 per cent. of the European 
population) are resident in rural, not urban, areas. We 
endeavoured, therefore, to supplement, by such inquiries as 
were possible in the time, the information supplied relating 
to urban white ~Wages, by similar information showing the 
conditions in rural areas and in the field of native employ
ment. 

5. This was :~ matter of some difficulty, since little organ
ized information exists on these points. Exact and detailed 
particulars of native earnings were available in the case of 
the mining industry, but the information from other em
ployers of native labour and representative bodies was neither 
precise nor complete. The Census Department has, since 
1921, collected wage averages of non-European unskilled 
workers employed in certain groups of operations in the main 
industrial areas; but, in general, the study of native economic 
conditions appears to have been neglected. In our opinion 
the Government should undertake a complete survey of the 
economic position of the native people. On such important 
questions as, for example, the economic value of the native 
from the purchasing and expenditure standpoint and the 
relative spending capacity of Europeans and non-European 

[U.G. 14-'26.] ' 
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the :Native Affairs Commission were unable to furnish us 
with any estimate owing to the absence of reliable data. 

6. S~milarly, the attention of the Department of Labour 
and the Census Office has hitherto been concentrated on the 
principal urban areas. The importance of looking beyond 
the rates of wa,ges paid even to white workers in urban 
centres is obvious when the number of wage-earners outside 
these centres is considered. 

7. The following examples illustrate the widespread distri
bution of wage-earning employment in occupations generally 
regarded as almost entirely urban. 

TADLE II. 

Occupations. 

Brick and Tile makers .. 
Tailors 
Smiths and Forge Workers 

. Printirig and Paper Trade. 
Workers 

Boot and Shoe makers .. 
Carpenters. 
Building workers (excluding wood 

workers) 
Bricklayers 

Total 
Numbers 

employed. 

471 
1,962 
5,135 

3,637 
2,008 
8,483 

13,810 
2,968 

Numbers employed 
outside the Nine 
Principal Urban 

Areas. 

316 
615 

2,901 

807 
782 

3,090 

8,594 
1,587 

8 .. In :view of the importance of considering the rate of 
wages in districts outside the principal urban areas we 
addressed a circular to the magistrates* in a number of 
selected districts asking for particulars of rates of wages paid 
in their districts; and we examined ·witnesses of the Native 
A:liairs Commission, Public Works Department, and agricul
.tural and other organizations who were in a position to fur
nish similar information. The information we obtained 
from the magistrates shows that rates are usually much 
higher in urban t.han in .rural areas. On the other hand, 
the urban rate has, in certain cases, been imposed on country 
areas in consequence of the registration and application to 
the latter of agreements entered into by organizations of 
e:qtployers and employees under the terms of the Industrial 

*The Commissioners are indebted to the magistrates whom they 
approached on this and other subjects for their co.operation, and for 
the useful information they furnished. We did not approach all magis. 
trates in the rural areas, as our object was simply to get from selected 
areas indications of the conditions that might be regarded as typical. 
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Conciliation Act of 1924. Two such agreements of a national 
character-those between employers and employees engaged 
in the printing and newspaper industry and in the building 
industry-have affected wages in rural areas. The Building 
Trades agreement imposes on certain rural areas, as, for ex
ample, the magisterial areas of Potchefstroom, Klerks~rp, 
Bloemhof, :Uarico, Ventersdorp, Wolmaransstad, and some 
others, the Johannesburg wage scale. It imposes on the 
magisterial areas of Cathcart, Molteno. and Dordrecht, and 
such towns as Prieska and Upington the same scale as applies 
to Kimberley. To many districts the agreement does not 
apply at an; and in thos~ districts there is no-legal obliga
tion to observe any defimte wage scale. . 

9. The Printing and Nelwspaper Industry agreement, on 
the other hand, applies to the industry throughout the Union, 
and all areas are graded for wage purposes into eight grades. 
We shall, in a later section, discuss these agreements 
and the operation of the Industrial Conciliation 
Act generally and reference is made to the sub
ject here only f<>r the purpose of explaining the divergence 
of wage scal-es in the rural areas as revealed in the information 
submitted to us by the magistrates and by witnesses who ap-· 
peared before us. There are no statistics available that 
w.ould enable us to state the average wage rates or earnings of 
w<>rkers engaged in a particular class <>f occupation in tne 
rural areas throughout So_uth Africa and, in any event, aver
age figures resulting from the adoption of such a basis of esti
mation would be misleading and need not, therefore, be at
tempted. Tlie wide spread of rates between difierent indus
tries and between difierent districts is illushated by the 
following examples which may be regarded as typical:-

At UPINGTON (where the building industry agreement applies) the wages 
for carpenters and bricklayers are £6 Is. per week ; for blacksmiths and 
farriers, £3 per week; for compositors (under the National Agreement), 
£4 lOs. per week. 

At SoMERSET EAsT the wage for white and coloured artisans is from £3 
to £3 12s. per week. The building industry agreement does not apply. 
Compositors, £4 lOs. per week. 

At WoRCESTER the magistrate states that "all the trades are practically 
in the hands of coloured people." The building industry agreement does not 
apply. The wages are: Skilled carpenters (European) 2s. per hour; skilled 
carpenters (coloured) Is. 9d. per hour; blacksmiths (skilled), l2s per day; 
semi-skilled, 30s. per week; unskilled, lOs. per week. (The same rate is 
observed for Europeans and coloured workers). Compositors £5 per week. 

At VENTERSDORP the wages of bricklayers are given by the magistrate 
as ranging from 12s. 6d. per day to 17s. 6d., and of masons from lOs. to 2ls. 
per day. The building industry agreement which is gazetted as applying 
to this area requires that the Johannesburg rate of 3s. 4d. per hour shall be 
paid in Ventersdorp magisterial area to building industry artizans. Com-· 
positors, £6 12s 6d. per week. 

At Louis TRICHABDT where the building industry agreement does not 
apply, the wages of carpenters, bricklayers, and masons range from 7s. 6d. 
to 20s. per day; bla.cksmiths and farriers from lOs. to 20s. per day ; and 
painters from 7s. 6d. to 15s. per day. 

[U.G. 14-'26.] 
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At IIEmELBEBO, GRBYLINGBTAD, and NIGEL, which are all in the same 
area (the building trade agreement applying to the magisterial an-a of Heidel
berg,) the following are given 88 the current wages :-

Heidelberg. Greylingstad. Nigel. 

Carpentei'B 3a. 4d. per hour (£7 £3 per week -· 3a. per hour (£6 12a. 
6a. 8d. per week). per week). 

Blackamitha £30 per month .. £3 lOs. per week £16 per month. 
Paintei'B .. 3a. 4d. per hour and - 12a. 6d. per day. 

U per week. 
Plaaterers .. 3a. 4d. per hour and 

£4 per week. 
2s.. 6d. per hour 12a. 6d. per day. 

At ZASTRON--Carpenters from £2 to £6 per week ; bricklayers from 158. 
to 17s. 6d. per day ; masons from £4 to £6 per week ; painters from £3 per 
week; unskilled white labourers from 3a. 6d. to 5s. per day. (The building 
-trades agreement does not apply). · 

At Wnm1Jli.G---Carpenters, £a per week ; bricklayers and masons, U lOs. 
per week; painters, £3 lOs. per week. (Agreement does not apply). 

10. It is clear from the particulars furnished to the Com
mission, from which the above are a few extracts, that in a 
given occupation the customary wages of tlle local artizans 
regularly employe"d in many of the country towns have been 
and are (where not a:lfected by tlie application of agreements 
under the Industrial Conciliation Act) about one-half, and 
reckoned ·on the minimum scale often less than one-half the 
ruling rates of wages in the chief towns. In stating this com
parison we are not expressing any opinion upon the relative 
capacity of the urban and rural artizan in the skilled trade3; 
our object is simply to show the wide spread of rates of wag~s 
in dilerent areas and under varying conditions. 

11. From the same source (the magistrates) we got parti
culars of earnings of natives, lndians and coloured persons 
in agriculture. These vary too widely to be summarized in 

. a table, but certain representative figures are taken out in the 
following table for comparison with the earnings of natives 
employed on the mines and in industries. 

TABLE III. 

Average Earnings of non--European Males in Certain Specified 
: · · Occupations. 

(a) NiM Principal l..'rban Areaa, September, 1924 (per week). 

Cape Port I East Kim- Pieter-1 I PrO'- Wit- Boem. 
Occupation. J>enin- Eliza- 'London. beri"Y· maritz- Durban.! toria. 11'aters- foote in-

aula. beth. burg. I I rand. 

s. d. 8. d. 9. d. 8. d. B. d I 8 d. i 8. d. 8. d. •. d. 
F.nginl'll'ring •• -· 82 5 27f0 20• 3 22 • 1411 20\7• 19 4 19 1 19 3 
BuUding .. .. 27 10 20 4 16 .. 1 17 4 15 0 IS • 8 1:.: I HI 2 15 3 
Printin~ .. .. 34 2 26l"2 22~1 29 2 28 8 27 2 23 9 25 0 
Manufacturing -- 26 7 25 ... 21•-. 27 9 20 10 i 18 8 19 2 21 II 22 3 
Trading •• •• so 6 24~1 I 22~0 22 1 14 21 16 7 21 5 24 1 18 1 
Xunicipai"Se.rvi-.,es •• 36 7 24-3 18';9 22 8 a 6 16 10 16 7 15 8 17 • 



13 

(b) Nine other urban Areas, October, I925 (per week). (Natit•ea unless otherwise stoted.) 

Occupation. 
town. T'vaal. T'vaal. Natal. 

Gra- Graaf!'-,Heidel- 1\fiddel- Pietera- Lady- Vrv- I Ficks-
hame- Paari.• RP.inet. berg, burg, burg. smith, 'beid. , burg. 

--------------1------1-----~------------1-----~------+------~----~------
B. d. B. d. B. d. B. d. B. d. B. d. B. d. B. d. 8. d. 

General Labourers •• 1s o 8 o a 6 - 8 o 10 o 10 6 
(with (with (Native) (Native) 
food) food) (~~ld~ l 

20 0 61 s 68 o u o u 6 - 12 o n, s I 10 6 
(cold.) (with (cold.) (cold.) 

20 o t~~dt 15 0 27 6 20 0 I 16 o 

Building 

Shop Workers 22 6 

Blacksmiths and Far
riers. 

35 0 
(Asiatics) (Asiatics) (Asiatics) (Asiatics): 

- 14 6 - 10 0 - - ; -

Garage Workers 22 6 27 6 

(with (cold.) 
food) 
a 6 
(with 
food) 

11 3 

(~) Agri.cultural Workers--Monthly Wa,.1e Rates,t September, I925. (Adult Males.) 

Malmes- Graaff- King- Cal- Potchef- Pieters- Vern- Kroon· 
Race. bury. Reinet. williame· vinia. Bethal. stroom. burg. lam. stad. 

town. 
-

B d. s. d. B. d. B. d. B. d, 8 d. B. d. s. d. s. d. 
Natives: 

Minimum .. .. - 10 0 10 0 - - - 30 0 - 5 0 
Maximum .. - 15 0 15 0 - 30 0 30 0 50 0 40 0 10 9 

Coloured: 
Minimum .• .. 20 0 - - 10 0 - - - - -
Maximum .. 25 0 - - 30 0 - - - - -

Asiatics: 
Minimum ... .. - - - - - - - - -
Maximum .. - - - - - - - 40 0 -

• All coloured labour. 
t Including in all cases maintenance and, generally, certain privileges with regard to the use efland for 

growing mealies and vegetables, and for grazing of stock. 

12. It 'is not, however, possible in any table such as the 
above to give an adequate indication of the diversity of con
ditions that apply to non-European employees in agriculture. 
There are many grades of labourer from share tenant to w.age 
earner; the industry is not on a cash basis, or even on a wage 
basis; payment in kind makes it impossible in many cases tc 
show remuneration in terms of money value. We may, there-· 
fore, supplement the particulars given in Table III by the 
following selections from the reports we received from the 
magistrates:--

FARM WAGES FOR CoLOURED PERSONS (CAPE}. 

CALEDON: Wages (without payment in kind or privileges) for men 3s. 
to 3s. 6d. per day ; women 2s. per day ; where part payment in kind is made, 
~en Is. to Is. 6d. per day, and food, wine tots and sleeping accommoda-
tiOn. · 

LADYSMITH: Wages (without payment in kind or privileges), men, 2s. 
to 3s. per day ; where part payment in kind is made-men, 6d. to 9d. per day 
"with food, lodging and shoes." 

STELLENBOSCH: Men, 2s. 6d. per day, free quarters, full garden, wine and 
in some cases, 3s. per day where no wine is given. · 

WoRCESTER: Wages (without payment in kind or privileges) 2s. 6d. per 
day. Where payment in kind is made Is. per day plus food, quarters, to-
baeco and liquor. . . 

[U.G. 14-'26.] 
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FARM WAGES }"OR NATIVES (CAPE).-

ABERDEEN: Wages for men (without payment in kind or privileges) 2s. 
to2s.6d.perday. Wherepaymentinkindis made men are paid lOs. to l2s. 
a month," 2 buckets of meal, 2 buckets mealies, 1 roll tobacco, 2 slaughter 
goats per month and veldschoens when required." The women are paid 
5s. a month and food. 

ALICE: Wages for men (without payment in kind or privileges) 2s. to 
2a. 6d. p~r day. Where payment in kind is made the men obtain 15s. a month 
"with lodging, and 21 pounds mealies or mealie meal per week. Coffee, 
.sugar, tobacco. Milk in plenty to families. Meat occasionally. Grazing 
for six large stock and one to two acres which may be ploughed for them 
by owner." Daily labour 211. 3d. a day. Women receive lOs. a month, 
with food and lodging ; or 11'1. a day and food. 

BEAUFORT \VEST: Wages for men (without payment in kind or privileges) 
are 2s. 6d. to 3s. a day and for women lOs. to l5s. a month and food. \Vhen 
paid in kind men get 15s. to 20s. a month, plus three sheep, one bucket meal, 
2lbs. coffee, llb. sugar and 2 pairs of (boot) soles . 

.. . Btin(mERSDORP: The wage for men is lOs. a month with rations, and lodg
ing, and grazing is allowed for a limited number of stock. Women are 
given 5s. a month with food and lodging . 
. COLESBEBG: Men are paid £3, and women £1 per month; anrl where pay

ment in kind is made, the wage is lOs. a month for men " plus 20 lbs. meal, 
7 lbs. meat, 1 lb. coffee, 6d. tobacco per week and old clothing," and, for 
women, 5s. a month and " half men's ration.'!." 

CRADOCK: Wages (without payment in kind or privileges), for men Ss. 
to 20s. a month and for women, 5s. to lOs. a month. A movement is afoot 
to standardise rations to all farm servants who receive part payment in kind. 

DORDRECHT: No wages, exclusively in cash, are paid to natives. Men 
receive lOs. to 15s. a month with food and lodging, clothing and boots when 
required, grazing for stock, and free dipping for sheep ; meat is provided 

· Occasionally but not as a regular ration. Some men are paid wholly in 
kind-5 sheep or one heifer for six months with the other benefits enumerated 
above. The right to cultivate land does not usually form part of a labourer's 
wages though if he has a large family dependent on him he may sometimes 
be allowed to cultivate a small piece of land free. 

ELLIOT : The wage for men is lOs. a month with rations. Where payment 
in kind is made a cow and calf, or horse, or 12 sheep, are given for twelve 
months' service. As a rule rations, but not a cash payment, are provided in 
addition.. No grazing rights are granted, but the servant is allowed to 
cultivate a small ploii near his hut. The wives and children of labourers 
are employed occasionally hoeing and reaping. They get rations but no 
monthly payment. 

KLIPDAM: Wages (without payment in kind or privileges) for men, 15s. 
a month; women £1 _per month. V\'hen paid in kind men obtain a goat or 
sheep every month ; and a calf every six months. 

MAFEKING: The wages for men are lOs. to 15s. a month and food; or six 
;;beep or goats, or one heifer per annum. Women are paid 6s. to lOs. a month 
and food. · 

TARKASTAD: Wages (without payment in kind or pnvueges) for men 15s. 
a. month, rations and lodging ; women 7s. 6d. a month, rations and lodging. 
Payment in kind is made only in isolated cases. 

UITENHAGE: \Vages (without payment in kind or privileges) £3 a month 
for men; and ls. per day for women. Alternatively the wage is lOs. to 20s. 
a month for men, and 5s. to lOs. a month for women, with the right to erect 
a hut, and food valued atl5s. a month. The additional right may be granted 
to run a few head of cattle, goats or donkeys, and to plough up to 2 acres. 

FARM WAGES FOR NATIVES AND INDIANS (NATAL). 
BARANANGO: No wages are paid to native labourers but they have" un

limited grazing and cultivation sufficient for needs." 
DUNDEE: Wages (without payment in kind or privileges) 30s. to 40s. for 

men, and lOs, to 20s. for women. Alternatively 5s. to lOs. a month is paid 
the men, and with each hut 2 or 3 acres of land are given ; this is sown and 
ploughed by the farmers. Grazing is generally unlimited. 

lllfi'Eti:OBLE : Indian labourers are paid 40s. a month. 
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KRANTZKOP: Wages (without payment in kind or privileges) Is. 6d. to 
2s. 6d. per day for men, and Is. to Is. 6d. per day for women. Where pay
ment in kind is made the rate of wage is Is. 6d. to 2s. with food and quarters. 
" Every but woman may cultivate sufficient for her requirements. Only 
('Xceptionally the sto('k (for grazing) is limited. Females work six months 
for the owner." ·where grazing and cultivation privileges exist the rate is 
lOs. to 20s. a month for men and 6d. per day for women. . 

LouwsBERG: Wages (without payment in kind or privileges) donot apply. 
Men are paid 15s. to 50s. a month, and overseers 50s. to IOOs. plus fc)od, 
quarters and medical attention. Fifty per cent. of the male adult tenants 
supply free labour for six months and in return receive free dipping; grazing, 
and right to cultivate sufficient lands for domestic requirements. 'Yomen 
assist gratis in reaping and hoeing. After six months men are patd the 
rate mentioned above, and women 12s. to 30s. a month with food, quarters 
and medical attention. 

PAULPIETERSBURG: The majority of farm tenants work six months.during 
the year in lieu of paying rent, and receive no wages. They are allowed free 
grazing and right to cultivate land for own use and to dip cattle free as a 
rule. A few farmers also pay men and boys a small bonus of 6s. to lOs, a 
month and girls 2s. 6d. to 6s. Wages when paid range from £2 a month for 
men with food to Is. a day for women. 

UTRECHT: \Vages (without payment in kind or privileges) for men, 20s. 
to 30s. a month and food, and for women lOs. a month and food. The head 
Qf the native family usually contracts services of himself, wives and children 
in return for free residence, grazing and lands for. cultivation. All farmers 
employ natives under these conditions, but in addition pay their shepherds 
lOs. a month and clothes. 

FAR:U WAGES FOR NATIVES (ORANGE FREE STATE). 
BETHULIE: Wages (without payment in kind or privileges) for shepherds 

lOs. a month and food; other men lOs. to 15s. a month, food and old clothing. 
In a few cases irrigation farms pay up to £1 per month and food. Women 
receive half the men's rate of wage. When payment is in kind a mare or 
heifer is given for the year, or a sheep, working out at a value of lOs. per 
month and food. No ploughing or grazing is given generally. 

FICKBBURG: Wages (without payment in kind or privileges) for men. 
(planting) up to 20s. and food; reaping, 3d. per bag of cobs, and 2s. per 100 
sheaves of oats, without food. The rate of wage for men where payment 
is also in kind is 5s. to lOs. per month with about 4 acres of land and the 
right to graze any stock; alternatively, the man gets land, works for the 
farmer on call and then gets up to Is. per day and food. The boys of such a 
family arc u.~ually employed at 6s. to lOs. a month and the women at 6s. 
to Ss. 

FRANKFORT: Wages (without payment in kind or privileges) for men, 20s. 
to 30s. per month and food. Women, 10~. to 16s. per month and food. 
Grazing rights and/or rights to cultivation apply only to men whose con
tracts include wives, sons and daughters without wages. The extent of the 
land depends on the size of th,; family. I<'or the head of a family generally 
300 yds. x 50 yds. is given with free grazing rights. 

HA11RISMITH: ·wages (without payment in kind or privileges) lOs. to 25s. 
a month for men, 2s. 6d. to 5s. for women, with food and sometimes clothing. 
Alternatively a heifer i'! given fer six months' service (plus food). Men 
and women having land for cultivation and grazing as a rule get no wages 
and have to do farmer's work when called upon. They have as much land 
as is estimated will provide for the family. In some instances men· are 
paid lOs. a month for special work, girls and boys 2s. 6d. to 5s a month. 

HEILBRON: Wages (without payment in kind or privileges) for men 20s. 
to 60s. a month, with keep ; for women lOs. to 15s. "When payment is 
also made in kind the wage for men is lOs. to 20s. plus keep and one or two 
full-grown heifers at the end of the year. It is customary to give both grazing 
and use of land, grazing up to 30 head of cattle and land up to 10 morgen. 
Family m~n are usuall_y engaged in this way. Extent of land dependent 
upon the stze of the faiDlly and the number of oxen owned, as these are utilized 
by the farmer. Women and children assist free when required. 

REITZ: Wages (without payment in kind or privileges) men, 30s. to 40s. 
a month_; b?ys lOs. to 15s. a month,_ and food. If, in addition, a small acreage 
of la.nd 18 gtven the rate of wages 18 reduced accordingly. Usually about 4 

[U.G. 14-'26.] 
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morgen per native head is given ; if more than one wife an extra morgen or 
t.wo are given. Picannins and young maids if employed at homestead from 
2s. to 5s. per month extra. Grazing is allowed for from 8 to 12 head of 
cattle and some sheep and horses. 

RouxviLLE: Wages (without payment in kind or privileges) lOs. to 12s. 6d. 
per month and food, for men, and 5s. to Ss. for women. When payment is 
in kind 4 sheep or a heifer are given for six months' service (and food). 

ZASTRON: Wages (without payment in kind or privileges) lOs. to 15s. 
B month for men, 5s. to 8s. a month for women. 'Vhere payment is in kind 
a 2-3 year old heifer that will calve-per year. ' 

FARM WAGES FOR NATIVES (TRANSVAAL). 
BARBERTON: Wages (without payment in kind or privileges) for men 30s. 

to 50s. a month. Some landlords demand three months' labour per year 
for residence, cultivation and grazing, etc., women, boys and girls to work 

. without pay when called upon. Others employ their squatters all the year 
round at wages for adult males of 20s. to 30s. with free residence, cultivation 

· and grazing for stock ; women, boys and girls to work when called upon 
(for pay). The payment for cotton picking is-3d. per 10 lbs. picked (women, 
boys and girls). 

BELFAST: Wages (without payment in kind or privilt>ges) 30s. a month 
for men. 

BETHAL: Wages (without payment in kind) 30s. a month with board and 
lodging. 

·cAROLINA: Wages (without payment in kind) from lOs. a month for young 
umfaans and girls, to £2 for male adults. Where payment is in kind a heifer or 
2-3yearfillyisgivenforasixmonths'contract. Where land or grazing right~ 
are given the head of kraal is required to work for three or s:x months without 
payment, the owner paying native's tax. Where there are children the head 
of the kraal will be freed of labour entirely provided the children work, young 
umfaans and girls for from 9-12 months, eit.her without wage where owner 
provides certain clothing, or from 5s. to lOs. a month during the whole or 
portion of service. In the case of small holdings wages vary from 5s. for 
young girls and umfaans to 20s. or more for adults, where it is agreed that 
labourer after completing three months' free service is to engage himself 

·if required for balance of the year. Grazing rights are usually limited to 10 
or 20 head oflarge stock. Area for cultivation limited to actual requirements 
of kraal. 

ERMELO: Wages (without payment in kind) 15s. to 40s. for men. 
LICHTENBURG: Wages (without payment in kind) £1 to £3 per month 

for men ; 5s. to lOs. a month for women. 
VENTERSDORP: Wages (without payment in kind) 20s. to 40s. a month 

for men. Only about five farmers pay ca..'!h wages. Farmers plough 3-6 
morgen of ground per family and give very limited grazing rights. Men 
work all the year round. Women and girls work when required. 

WoLMARANSSTAD: The rate of wage for men is £1 to £2 a month with 
rations (mealie meal), coffee, sugar, etc., which "bring wages up to £2 or 
£3." Where grazing rights or the right to cultivate land is given, if the native 
has, say, 12 cattle or over he usually assists at ploughing and reaping times 
without payment. Women, boys and girls of family may be employed as 
required at from 3s. to 5s. a month or paid one heifer or tollie a year (value, 
say, £3 to £4). Many farmers release natives during the off season to enable 
,them to earn hut tax. 

Note.-Where a wage per month is given it is frequently such a wage for 
30 working days. 

13. The wide spread of rates is brough~ out even more 
strongly if actual earnings in a full we~k and not standard 
time rates are examined. "The Census Office supplied us with 
returns of earnings in a number of industries in the nine 

. principal urban centres, on which tlieir records of changes of 
waO"eS are based. These sJ1owed not onlv the averag-e earn
ing~ for tli.e full week as published in the ·Year Book, but also 
the low.est and the highest. Examples of the ~ivergent rates 
of pay in the same occupation revealed by this return are 
given in the following table :-



'l'ABLE IV. 

t Range of Average Weekly or .Jlontldy Earnings of European Adults m Certain Occupations, September, 1924. 

I\:) 
Q) 

~ 
Occut>ation. 

Boot Marhlnlst 
Boot and Shoe Clicker 
bnker .. .. 
Tailor .. .. 
Cutter .. 
Cabinet Maker 
Upholsterer :: 
Woodworking: Mnchl· 

nist .. .. 

rlnt~r·a Aasistant p 
B 
T 
D 
M 

• • 

oot Machinist 
alloresa .. 
ressmnker 
illlner .. 

Cafe Assistant 
Saleswoman 

.. .. .. . .. 

.. .. 

Cape 
Peninsula. 

Min. Max. 

8. d. 8. d. 
91 8 91 3 
43 0 160 0 
80 0 1~8 6 
29 0 180 0 

120 0 225 0 
32 0 160 0 
60 0 165, 6 

66 0 132 0 

20 0 134 9 
25 0 44 10 
83 0 88 0 
18 6 115 8 
10 6 66 10 

Per month 
£ B. d. £ a. d. 
5 18 014 6 3 
8 10 0 30 0 0 

Port East London. 
Ellrabeth. 

Min. Max. Min. Max. 

I. d. 8. d. a. d. 8. d. 
20 0 220 0 - -
17 6 150 0 22 6 120 0 
20 0 173 1 60 0 100 0 
62 6 105 0 30 0 156 6 
83 1 219 8 - -
25 0 140 0 40 0 160 0 
60 0 100 0 58 0 126 9 

86 8 164 0 60 0 110 0 

(b) 

15 ·o 60 0 20 0 42 0 
12 6 80 0 27 6 37 6 
60 0 50 0 55 0 55 () 

65 5 55 5 65 0 65 0 
85 0 85 0 32 6 62 6 

PPr month Per month 
£ B. d. £ B, d. £ 8. d. £ 8. d. 
4 0 015 0 0 6 0 y110 0 
8 0 022 10 0 6 0 022 0 0 

Kimberley. Pletermarltz· Durban. Pretoria. Wit waters· Bloemfontein. 
bur11. rand. 

Min. I Max. Min. Max. Min. Max. Min, Max, Min. ·Max. Min. Max. 

(ll) EUROPEAN MALES. 

8. d. .. d. B. d. 8. d. 8. d. a. d. B. d. a. d. I. d. 8. d. a. d. a. d. - - 115 6 115 6 130 0 130 0 106 9 106 9 70 0 110 0 - -- - 10 (I 134 8 130 0 130 0 98 0 98 0 50 0 150 0 - -
75 0 180 0 45 0 232 0 60 0 162 6 60 0 140 0 40 0 231 9 70. 0 180 0 
82 0 8l 6 139 4 144 6 48 0 184 7 75 0 192 0 70 0 200 0 90 6 140 0 - - 138 6 170 0 250 0 250 0 160 0 162 6 100 0 300 0 ·- -- - 35 0 144 0 65 0 200 0 152 0 168 0 50 0 200 0 105 0 128 4 - - 94 0 94 0 70 0 153 6 100 0 168 ~ 45 0 180 0 130 8 140 0 

- - 42 0 135 8 40 8 210 0 157 8 157 8 75 0 205 0 - -
EUROP EANFE MftLES. . 

20 0 45 8 20 ·o 50 0 15 0 70 0 25 ·o 70 0 25 10 100 0 20 0 62 6 - - - - 20 0 100 0 16 0 68 4 85 0 70 0 - -- - 25 0 65 0 57 0 57 9 20 0 70 0 25 0 72 0 40 0 58 0 - - M· g 137 6 23 0 161 6 20 0 80 9 40 0 85 0 18 6 120 0 
27 8 91 4 100 0 25 0 91 4 80 4 116 8 . 12 6 87 6 80 0 105 0 

Per month Per month Per month Per month Per month· Per month 
£ B. d. £ a. d. £ 8. d. £ B. d. £ 8, d. £ A, oi. £ s. d. £ s. d. £ s. d. £ a. d. £ •• d. £ •• d. 
7 10 010 0 0 9 0 018 0 0 8 0 0•16 0 0 8 12 615 10 0 8 li 0 24 0 010 0 0 12 10 0 
4 0 027 0 0 5 0 0 25 0 0 8 0 0130 0 0 8 0 0 30 0 0 2 5 0 30 0 0 1 10 0 22 10 0 

• lncludlng benefits. 
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14. It should be understood that even these examples do 
not show the full spread between the highest and the lowest 
earnings. Since the Census Office obtains returns only from a 
limited number of firms in each district, these are likely in 
most cases to be the firms paying the highest local rates; so 
that, while they will gin the maximum earnings, it is un
likely that they will include the minimum. 

15. The General Manager of Railways and Harbours, in 
referring to this subject before the Commission, said: " There 
is an extraordinary difference between the minimum and 
maximum rates paid to men engaged on manual work (skilled 
and otherwise) in South Africa--greater, I think, than in any 
other country in the world. This cannot be justified on any 
theoretical grounds. It is the custom of the country and pro
bably largely due to the fact that, in the past, South Africa 
has not been an industrial country. Skilled workers have 
been few in number and have commanded very higli wages." 

16. The returns made by the Chamber of :Mines of actual 
earnings in a typical month in the gold mining industry show 
a wide variation. This variation is not due to the differin!? 
conditions of rich and low grade mines. The figures of 
earnings on a few individual mines were supplied to us. One 
such statement, submitted by the East Rand Proprietary 
Mines, showed marked variations in the different occupations, 
just as marked as in the industry as a whole. For the month 
of July, 1925, the maximum and minimum earnings of 
workers (other than officials) who worked the full number of 
27 shifts and over (including overtime) and the average earn
ings of all workers, including those who workf'd less than the 
full number of shifts, were as follows:-

TABLE v. 
1\laximum Minimum Average 
Earnings Earnings Earnings 

Category. per month. for 27 per man per 
shifts or 27 shifts. 

more. 

£ s. d. £ s. d. £ s. d. 
:Miners (on contract) .. 

I 
72 0 I 28 5 5 40 I6 I 

l\finers (day's pay) .. 29 7 7 22 IO 0 26 I9 2 
Mechanics . . .. l 58 8 9 28 7 IO 3I 8 5 
Redut:;tion Workers .. 35 IS 0 I6 IO 0 25 I2 IO 
Engine Drivers_ .. . . 

l 
4I IS 8 3I I2 6 34 0 6 

Banksmen · . . .. 24 3 4 I7 IO 0 I9 14 I 

17. These variations are to be e.xpected since a large number 
of occupations of varying degrees of skill and responsibility 
are included. Even so, the spread between highest and 

· lowest is much less than it was when the 1913 Commission 
· made its investigations. 

18. To summarize :-the chief feature that distinguishes the 
wage rates and earnings collected in the foregoing tables is 
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the wide disparity of rates when different industries, different 
grades of workers in the same industry, and different districts 
are compared. For example, the native labourer who .works 
with skilled craftsmen in [building. or engineering would 
receive on the Witwatersrand £1 a week, as compared with 
£1 per day or more which is the skilled man's rate. In Engi 
land the ratio of the labourer's rate to the skilled man'~ 
rate at the present time is, in building, eleven to fifteen; in 
engineering, ten to fourteen. 

19. Wages in a limited number of skilled male occupations 
are standardized in the chief urban centres at figures some
what above £1 per day. Comparable with these are the 
earnings of white workers--other than officials and learners
in the gold mining industry, which show an average of 22s. 3d. 
per day. Rates of pay for apprentices for the skilled trades 
are being standardized-a matter to which subsequent refer
ence is made-as a result of the operation of Committees set 
up under the Apprenticeship Act of 1922. 

20. Some minimum rates for women workers and others 
were set by the Boards established under the 1918 Act. In 
1922 there were as many as twenty-six such Wage Boards in 
operation; but, latterly, decreasing ·resort has been made to 
the provisions of the Act for reasons 'that we shaH discuss at 
a later stage. The position at the present time is that the 
1918 Act has been repealed by the Wage Act of 1925. It iR, 
however, provided that any rates of wages fixed, and in force 
under the earlier Act, shall remain in operation until super
seded by a determination under the Wage Act of 1925. 

21. The variation in average standard rates of male Euro
pean workers from town to town corresponds roughly, but only 
very roughly, with variations in the cost of living as the 
following table shows. Outside these organized trades there 
are wide variations and there is no standardization of rates. 

TABLE VI. 
Comparison of Cost of Living and Wage Rates (Adult Males, 

all occupations). Nine principal Towns, 1924. · 
Average of Nine Towns-100. 

(Based on Tables in Year Book.) 

Cape Port East Kim- Pieter- Dur- . Pre- Wit~ !Bloem 
Heading. Penin- Eliza- Lon- her-. mar- ban. to ria. water- fon-

sula. beth. don. ley. itz- rand. tein. 
burg. 

---- --------

Wei-
ghted. 
Aver-
age. --,-- -------Average Weekly 

Wage .. 87 87 85 97 
(European 

90 99 107 107 97 100 

Adult Male). 

Cost of Living 
(Food, Fuel, 93 90 91 89 
Light and 

90 104 Ill 103 104 100 

Rent). 
; 

" [U.G. 14- 26.] 
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II.-Tnx MoVEMENT OF WAGES. 

22. The differences in the rates of pay in different occupa
tions illustrated in the preceding paragraphs are not constant. 
In the following table are summarized the changes in certain 
representative occupations since the year 1910: 

TABLE VII. 

Wage .JI ovemenl.! in Certain Industrial Occupation& in tht! 
Union.---1910 to 1924. 

(European Adult 1\Iales only.) 

lfiniDg. I Engineering. I Building. I Prlntiug. 
I Jl.anulaetming 

IDdU&Uy (GeD). 

YeK. Average Average Average! \Averageo !Average 
Nominal I.Ddex NomiDaJ I.Ddex N ominaJ I.Ddex NominaJ' I.Ddex Nomiual I.Ddex 

: 
Weekly Weekly Weekly Weekly Weekly 
W-. W-. w-. w-. w-. 

8. d. 8. d. 8. d. 8. d. 8. d. 
1910 118 4 1000 103 9 1000 97 0 1000 H 8 1000 81 11 1000 
1914 115 11 980 105 7 1018 100 7 1037 99 9 1032 8411 110& 
1915 118 4 984 105 10 1020 100 7 1037 99 9 103:! 89 1 1120 
1918 120 5 1018 114 8 HOt 101 8 lOtS 10:! 0 1055 93 5 1194 
1917 13511 1149 119 4 1150 112 2 1257 108 9 11:!8 9711 1263 
1918 145 5 1230 133 0 1:!8:! 130 s 1343 118 8 ~5 104 10 1370 
1919 155 9 1317 142 4 1372 138 4 1428 133 4 1379 118 9 1593 
1920 179 1 1513 188 8 1824 164 9 1898 177 5 1835 1U 8 1978 
1921 189 11 1805 188 9 1827 158 4 161% 180 11 166-t 129 2 1!)';5 
192il 138 0 1150 125 1 1205 135 3 1395 153 51158G 

118 3 153il 
1923 139 10 118% 1%3 9 1193 135 I 1393 153 5 1588 118 3 1~ 
1924. 141 8 1198 lil3 9 1193 135 1 1393 1« ! 1491 115 a 1588 

23. It will be seen that in mining and engineering money 
wages rose during the period just under 20 per cent., in 
building 39 per cent., in printing 49 per cent., and in 
general manufacturing 57 per cent. Engineering is closely 
linked with mining, and in mining the wages are limited 
either by the world price of coal, diamonds and base metals, 
or by the payable output of gold. Printing and building 
are the. two chief examples of sheltered industries; while 
general manufacturing industry developed rapidly owing to 
the restrictions imposed on foreign imports by war conditions 
and by a protective tariJJ policy. 

24:. A comparison (see Table VIII) of the moYement of 
money !Wages with changes in the cost of living shows di
vergent results according as cost of living is calculated on the 
basis of food, fuel, light and rent alone, or on these with 
the addition of" Sundries" (clothing, hardware, etc.). If the 
first group only is ta.ken into account it appears that wages 
have more than kept pa.ce ; in other words, there has been a 
slight advance in real wages. If the second group is taken 
a.s the ba.sis, it appears that wages lagged-in other words, 
there has been a slight regression in real wages. This dif-
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ference is to be expl;lcted, indeed, the figures of wages which 
we possess, which do not include agriculture, probably under
state it. In the .world as a whole, food prices have risen 
less than the prices of manufactures. South African produce, 
which is mainly agricultural, rose only 38 per cent. on an 
average between 1910 and the beginning of 1924, whilst the 
imports into South Africa, which are mainly manufactUI·es, 
rose 72 per cent. Since South African wages have to be 
paid ultimately out of the prices received for South African 
produce, it is to be expected that wages would lag behind 
the prices of manufactured products, which constitute · the 
item " Sundries ", except in the case of sheltered and pro
tected industries like the railways, printing and general 
manufacturing, which secure prices for their products which 
have risen more and fallen less than the average. 

TABLE VIII. 

Movement of Prices and W«ges in the Union-1910 to 1925. 

Retail Price Indexes. I 
Whole Nominal Wages Real Wages 

sale l Food, (per Week). (per week). 
Price Food, Fuel, 

Year. Index Food. Fuel, Light, 1~---,----
AJI J,ight, Rent 

Goods and and Average Average Average 
Rent. Sun· Wage. Index Wage. Index Wage Index. 

------- ---'----_d_ri_es_. ------ __ <_A_) ___ <A_) ___ <_B_) ___ <B_)_ 

1910 
1911 
1912 
1913 
1!114 
1915 
1911} 
1917 
1918 
1919 
1920 
1921 
1922 
1923 
11!24 

1925: 
January 
February 
March •. 
April .. 
May .. 
June .. 
July •. 
AUI!uSt. 

1000 1000 1000 1000 
979 1093 1052 1052 

1012 1146 1088 1088 
1125 1163 ll01 1101 
1090 1148 1092 1092 
1204 1228 1126 1148 
1379 1_275 1158 1219 
1583 1418 1248 1336 
1723 1437 1289 1428 
1854 1559 1376 1579 
2512 2049 1698 1957 
1805 1666 1494 1771 
1445 1364 1320 1477 
1424 1344 1309 1433 
1448 1379 1340 1354 

.. I 1364 

• . 1460 

1424 

1381 
1582 
1390 
1419 
1417 
1403 
1382 
1367 

1641 
1342 
1346 
1363 
1362 
1357 
1343 
1335 

1449 
1449 
1452 
1464 
1463 
1459 
1449 
1444 

s. d. 
95 1 1000 

97 9 1029 
99 11 1051 

104 10 1102 
111 11 1177 
122 3 1286 
135 7 1426 
162 5 1708 
150 1 15711 
131 7 1384 
132 5 1393 
132 3, 1391 

s. d. 
95 1 1000 

90 0 1147 
88 6 931 
90 8- 953 
89 6 942 
98 4 982 
89 8 943 
96 6 1015 

111 4 1171 
100 6 1057 
102 0 1073 
100 10 1060 

s. d. 
95 1 

81 8 
98 6 
91 10 
92 8 
92 7 

1000 

859 
1036 

966 
975 
973 

NOTB 1. Under the heading "Real Wages" above, columns "A" denote that the calrnlation 
is made on the basis of the cost of Food, F1ul, Light and Rtmt onlv while Columns 
" B " are c_omputed on the full cost of living basis ; that is : Food, Fitel, Light, Rent 
and Sundnes (Ciotlung, Hardware, etc.). 

2. The indices are of rates, not earnings, and therefore do not reflect the influence of 
overtime or unemployment. 

3. The wage "rates are those of adult male Europeans in the nine principal towns. They 
therefore, do not reflect any increases in the wages of women, juveniles and nativ•s. 

[U.G. 14-'26.] 
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25. Evidence and statements that were submitted to us 
showed the existence of a diversity of opinion as to the basis 
that should be adopted in estimating the cost of living for 
the purpose of comparing the movement of money wages. In 
South Africa the basis commonly accepted has been that of 
food, fuel, light and rent; but in certain instances, including 
the method followed by the Public Service Commission in 
determining questions of local allowances, account has also 
been taken of the item "Sundries." It is our opinion that 
:fm: the purpose in view the safer and more correct ba.'!is and 
the one, the acceptance and observance of which is most likely 
to avoid confused and inaccurate comparisons, is that fur
nished by restricting the items to food, :fuel, light and rent. 
Inclusion of the item " Sundries" would involve all the 
uncertainties arising out of the innumerable individual de
partures from the norm of the particular social group. 

26. In considering the effect of including or excluding 
" Sundries " from the .cost of living index number, it 
must be remembered that the object of that index number 
is not to measure the cost of living, but changes in the 
cost of living. To measlue the cost of living would in>olve 

·-ascertaining at any period the quantity and price of every 
commodity and service that enters into working-class con
sumption; this is obviously impracticable. To measure 
changes in the Cost of Living, we have only to find a selec
tion of commodities, the change in the price of which is a 
fair index or indication of the changes in the prices of all 
the things the wage-earner buys. The assumption is made, 
and experience shows that it is a safe assumption, that, if 
the commodities on ;which the wage-earner spends half his 
income have risen in price, the commodities on which he 
spends the other half of his income will also have gone up
roughly in the same proportion. Since it is impracticable to 
include everything in the index number, the only question 
is, whether food, fuel, light and rent, or these, with the 
addition of " Sundries," give the better indication of the 
change in. the cost of living as a whole. In dealing with the 
wage-earning class as a whole, we prefer the former, since 
it is ascertainable with precision, and includes the necessary 
elements in expenditure that are common to the class as a 
whole. " Sundries," on the other hand, vary much more in 
quality, and are therefore more difficult to price with pre
cision; the consumption of them varies from one individual 
to another; and they represent only a part of the expenditure 
of any twage-earner, even after food, fuel, light and rent 
have been paid for. As calculated by the Office of the 
Census, the item "Sundries" includes onlv certain manu
factures which have risen in price to an e;ceptiona!" degree 
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since 1914; the cause of this rise is well known, and does 
not apply to. other items in expenditure such as amusements, 
travel, education of children and insurance. It appears to 
us, therefore, that the inclusion of " Sundries " in the 
index tends to lessen its reliability to such a.n extent that it 
would be unwise to include that item. 

IlL-INTERNATIONAL CoMPARISONS. 

27. It is a matter of some difficulty to draw any useful 
comparisons between the level of wages in one country and 
that in another country. The distribution of population 
between the different occupations and the distribution of 
tasks in the same occupation are never the same in two 
countries. Where attention is restricted to the same occu
pation or occupations, in different countries, it is usually 
found that the conditions under which, or the methods by 
which, they are carried on in the different countries are not 
identical. And, if these differences in the work itself can 
be satisfactorily allowed for, the money rates of wages paid 
do not by themselves account for,, and measure, all the 
elements that enter into the workers' remuneration. As 
accurate an idea as it is possible to form of the relative level 
of wages in different countries is obtained by restrictiBg the ·· 
inquiry to a limited number of occupations common to· all 
the selected countries, considering only time rates in, these,· 
and taking standard rates for specific localities in each case. 
This is done in Table IX, !Which is based on material col
lected and published by the International Labour Office and 
the Census Office; foreign currencies are convElrted into 
sterling at the rates of exchange current at the time. 

fU.G. 14-=-'26.] 



TABLE IX. 
Money Wages calculated on the basis of 48 hours per week at ordinary time rates in certain Principal Centres at the 

1st April, 1925. 

Occupation. Am· Berlin. Brussels. Lisbon. Milan. Paris. London. Phil a· Ottawa. Sydney. 
sterdam. delphia. (a) • 

. 
s. d. 8, d. s. d. s. d. d. B. s. d. s. d. a. d. 8, d. s. d. 

Buildi'Tifl: 
Bricklayers or Masons .. .. .. 64 1 52 2 34 11 26 10 29 11 41 3 85 0 301 3 202 1 118 0 
Carpenters .. .. .. .. . . 64 1 52 8 38 9 29 3 31 4 41 3 85 0 225 11 151 7 132 0 
Joiners •• .. .. .. . . . . 64 1 57 6 40. 0 - 28 10 36 2 85 0 225 11 151 7 -
Plumbers .. .. .. .. . . 68 1 55 1 33 1 24 5 - 36 2 85 0 200 10 161 8 111 7 
Painters .. .. .. . . . . 68 1 52 8 31 10 24 5 32 9 33 7 81 0 190 9 131 4 112 0 
Labourers (General) .. .. .. . . 52 0 40 8 26 3 - 19 8 28 5 65 0 100 5 80 10 104 0 
Non-Europeans .. .. .. . . - - - - - - - - - -

Engineering : 
Fitters •• .. .. .. .. . . 153 8 - 31 4 - 25 . 1 36 2 62 2 150 8 121 3 108 6 
Ironmoulders .. .. .. .. .. 46 5 - 33 6 - 27 0 41 3 62 2 194 7 119 3 108 6 
Patternmakers .. .. .. . . 53 8 - 38 2 30 6 - 51 7 66 10 220 11 141 6 117 6 
Turners .. .. .. .. . . 153 8 - 33 7 36 7 27 3 51 1 62 2 - 121 3 108 6 
Labourers .. .. .. .. . . 39 3 24 11 23 4 - 19 10 25 10 44 2 - - 85 0 
Non-Europeans , • .. .. .. - - - - - - - - - -

Printing and Bookbindi'Tifl : 
Hand Comps. (day) •• .. .. .. 158 15 41 11 37 3 33 6 35 r. 57 6 89 0 179 11 154 8 124 4 

Do. (night) •• .. .. . . - - - - 39 (J - 96 0 - - 141 9 
Machine Comps. (day) .. .. .. 65 8 50 3 39 9 - 39 0 57 6 96 0 188 3 154 8 124 4 

Do. (night) .. .. .. - - - - - - - - - 141 9 
Bookbinders .. .. .. . . .. 58 15 38 4 40 0 24 6 35 9 43 10 80 0 167 4 149 6 95 0 
Labourers .. .. .. .. . . 46 1 36 8 - - 23 11 34 10 71 0 - - --Non-Europeans .. .. .. . . - - - - - - - - - -

(a) F1gurea for 31st December, 1924. 

' 



TABLE l..X .• (continued. ) 

Mel· Cape I Port East Kim- Pieter· Wit- Bloem-
Occupation. bourne. Town. Eliza- London. berley. maritz- Durban. Pretoria. waters- fontein. 

(a) I beth. burg. rand. 

s. d. s. d. I s. d. B, d. B. d. s. d. B. d. B. d. s. d. B. d. 
Building: 

I Bricklayers or Masons .. .. . . 120 0 132 0 i 132 0 128 0 132 0 136 0 148 0 160 0 160 0 156 0 
Carpenters .. .. .. .. . . 128 0 132 0 132 0 128 0 132 0 136 0 148 0 160 0 160 0 156 0 
Joiners •• .. .. .. .. . . - 132 0 132 0 128 0 132 0 136 0 148 0 160 0 160 0 156 0 
Plumbers .. .. .. .. . . 132 0 132 0 132 0 128 0 132 0 136 0 148 0 160 0 160 0 156 0 
Painters .. .. .. . . ll4 0 88 0 IIO 0 106 0 90 0 120 0 128 0 152 0 152 0 136 0 
Labourers (General) .. .. .. . . 106 0 - - - - - - - - -
Non-Europeans .. .. .. . . - 27 10 20 4 16 1' 17 4 15 0 18 8 16 9 18 2 15 3 

Engineering : (b) (c) (d) 
Fitters •• .. .. .. ' . .. 108 6 120 0 124 0 120 0 135 0 120 0 132 0 141 0 126 0 134 0 
Ironmoulders .. .. .. .. .. 108 6 120 0 124 0 120 0 135 0 120 0 132 0 141 0 126 0 134 0 
Patternmakers .. .. . . . . 117 6 120 0 124 0 120 0 135 0 120 0 132 0 141 0 126 0 134 0 
Turners .. .. . . .. .. 108 6 120 0 124 0 120 0 135 0 120 0 132 0 141 0 126 0 134 0 
Labourers .. .. .. . . .. 85 3 - - - - - - - - -
Non-Europeans .. 

Printing and Bookbind-ing : 
.. .. .. - 32 5 27 0 20 3 22 6 14 11 20 7 19 4 19 1 19 3 

Hand Comps. (day) •• .. .. .. 138 1 134 9 134 9 134 9 145 9 134 9 156 6 167 9 167 9 156 9 
Do. (night) .. .. .. 152 8 148 3 148 3 148 3 161 3 148 3 172 0 184 6 184 6 172 6 

Machine Comps. (day) .. .. .. 128 3 134 9 134 9 134 9 145 9 134 9 156 6 167 9 167 9 156 9 
Do. (night) .. .. .. 147 6 148 3 148 3 148 3 161 3 148 3 172 0 184 6 184 6· 172 6 

Bookbinders .. .. .. . . .. 115 6 122 6 122 6 122 6 132 6 122 6 142 3 152 6 152 6 142 6 
· Labourers .. .. .. .. .. - - - - - - - - - -

Non-Europeans .. .. .. . . - 34 2 26 2 22 1 29 2 28 8 27 2 24 10 23 9 25 0 

(b) Paid to artizans in railway employ prior to 1st April, 1923; 129s. Od., paid to artizans employed after 1st April, 1923: 
(c:) Railway artizans same as for Pretoria. · 
(d) Railway artizans-120s. Od, 
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28. It will be seen that South African rates are much 
h.igher tha~ rates. in any European oountry. They are con
Siderably higher m most cases than the oorresponding rates 
in the largest Australian cities. They are higher in Pretoria 
and the Witwatersrand than in Ottawa. Only in Phila
delphia, if these representative occupations can be taken as 
typical, is the general level of wage rates higher than in 
South Africa. A comparison with other towns shows that 
Philadelphia and Ottawa are fairly representative of the 
larger towns in their respective countries. 

29. To these generalisations there is one important excep
tion. The labourer, who assists the skilled craftsman, is in 
South Africa usually non-European. His wages are in
variably lower than wages in the other oountries of which we 
have particulars, approximating, however, in the higher 
(South African) wage-centres to those of a white labourer in 
Milan, Brussels o1· Berlin. The average rate of pay .of the 
non-European in Cape Town is higher than elsewhere in South 
Africa; but, in Cape Town, he is usually a coloured man, not 
a native, and his work is more skilled in character. 

30. International comparisons of wage rates require to be 
supplemented in three directions. From the point of view 
of the employer, the important consideration is the relation 
of money wages to efficiency; it w.ould be desirable, there
fore, to have international cemparisons of efficiency as 
measured by output under identical conditions to set beside 
the rates of money wages. Unfortunately, we have been 
unable to secure these. "\Ve have received expressions of 
opinion from persons of experience; but these conflict in ten
dency. It is possible in a limited number of cases to compare 
average output per man employed; but it is difficult to dis
tinguish in many industries the output of the white worker 
from that of his coloured and native collaborator. 

31. There would seem, however, to be no reason to believe 
that the craftsmen in the chief urban centres of the Union 
are either superior or inferior in personal efficiency to the 
corresponding craftsmen in the United Kingdom, whence 
many of them have come. Artizans are still imported from 
oversea for skilled work, and paid immediately much more 
than they were earning for the same work in the country they 
had left.. Other European immigrants are able to establish 
themselves in competition with South African farm workers, 
in such occupations as market gardening and retail distribu
tion. Output figures, such as are available, suggest that the 
workers of North America, if not more skilled than those of 
England and South Africa, are required to work at a higher 
speed. We have no evidence placed before us to prove that 
the South African employer, producing a commodity the price 
of which is either settled bv supply and demand in the world 
market, or, as in t.he case of gold: fixed partly by the nature 
of the product and partly bv traditional international agree
ment, will find himself compensated for the relatively high 
money wages which he pays to his white employees by a 
corresponding differential efficiency. 
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32. From the point of view of the wage-earner, rates of 
wages provide incomplete inf01·mation unless they are suppl&
mented by a corresponding internati.onal comparison of the 
purchasing power of wages and of the capacity of ~ndustry 
in the. different countries to pay wages. These pomts are 
considered in the following paragraphs. . ~ 

33. Variations in the purchasing _power of . money are 
measured by the device of the commodity index number.· A 
representative sample of commodities entering into everyday 
consumption is taken and priced at a given date or place. 
Variations in the purchasing power of money at any other 
date, or in any other place, can then be measured by pricing 
the same quantities of the same commodities at the new 
date or place, and expressing the total as a percentage (or 
per mille) of the original total. It is impossible to take all 
commodities, however, and the result of any comparison will 
}:>e affected by the choice of commodities made for the index 
number. In the comparison made above between the move
ment of money wages and the movement of the cost of living, 
we found a difference between the cost of living excluding 
sundries and the cost of living iilcluding sundries. In inter
national comparisons, similarly, much will depend upon .the 
selection of commodities made to measure the purchasing 
power of wages in the different countries. Customs and stan
dards of living are different in different countries; wages are 
spent on different commodities, or on the same commodities 
in different proportions. It is a matter of some difficulty, 
therefore, to compare the purchasing power of wages i!n 
different countries, and, by allowing for variations in this, 
to compare real wages in different countries. 

34. Unfortunately, the material does not exist for a com
parison that takes into account all the commodities and 
services that the wage-earner consumes. Foodstuffs, however, 
represent at least half of the normal expenditure of the wage
earner even in high wage countries; while -in European 
countries it represents probably three-quarters. A comparison 
based on cost of food will, therefore, be a fair index of 
relative advantages. 

The following table gives some useful figures:-· 

TABLE X. 
Index Numbers of Real Wages in various centres: April, 1925. 

Comparison A. Identical Budget. (a) English Food 
Budget. (b) South African Food Budget. 

(a) ENGLISH FooD BuDGET. 

Johan- Otta- Phil a- Syd- Lon- Am- Ber- B~-~-· nes- wa. del- ney. don. ster- lin. sels. 
burg. phia. dam. 

I 
-- --

100 113 138 107 69 55 40 38 42 28 

' [U.U. 14- 26.] 
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(b) SouTH AFRICAN FooD BUDGET. 

100 I 106 I 123 I 97 I 60 I 55 I 38 I 33 I 37 ,. 30 

Comparison B. Allowing for different allocation of money 
wage on foodstuffs in different countries. 

100 I 111 I 132 I •no I 64 I 57 I 42 I 36 j 40 I 30 

Comparison C. General average of index numbers based on 
quantities of food consumption with allowance also for Rent. 

100 1 105 1 141 1 108 1 71 1 62 1 45 1 36 1 47 1 35 

35. In the above Table, for the purpose of measuring 
variations in the purchasing power of money, two collections 
of-commodities are taken, namely, (a) a collection represent
_ing the average consumption of food in England; (b) a collec
tion representing the average consumption of food in South 
Africa. The price of each of these collections in each of 
the ten countriee is ascertained. Taking the Johannesburg 
price in each case as the base=100, index numbers were 
calculated which showed the relative amounts of each of these 
two collections of commodities which may be purchased for 
£1 in each of the nine countries with which South Africa is 
compared. By combining these with the index numbers of 
money wages, a rough measure of absolute differences in real 
wages is obtained. 

36. It appears from the Table that a London workman, by 
securing employment in South Africa, might expect to secure 
a wage which would purchase 45 per cent. more food of the 
kind he consumed in London than his English wage com
mands; or 66 per cent. more food of the kind commonly 
consumed in South Africa. A Johannesburg artizan, on the 
other hand, if he were forced to ply his trade in Berlin, 
would be able to buy with the wage he would there receive 
only 38 per cent. of the food which he is able to buy in 
South Africa. 

37. Under Comparison B the correeponding index numbers 
are shown after allowance is made for differences in the 
allocation of the money wage in different countries. The 
method adopted is that devised for the same purpose by the 
Economic Commission of 1913. 

37a. A South African budget is taken and priced in South 
Africa and in England; then an English budget is taken, 
and also priced in South Africa and England. It is found 

. that the South African budget costs 11 per cent. more in 
South Africa than in England; the English budget costs 30 
per cent. more in South Africa than in England; the mean 
of these two figures is then taken to represent the difference 
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in the purchasing power of wages in the two countriea-i.e., 
the cost of living is 20 per cent. higher in South A.fr~ca th~n 
in England. Since money wages are 87 per cent. h~gher m 
South Africa than in England, it follows that real wages are 
only 56 per cent. higher. A similar calculation is made for 
purposes of comparison with every othe.r country, ~r gr.oup 
of countries, in the table; the South Afncan budget 1s pnced 
in eacli case in South Africa and in the country . under con,. 
sideration, and a budget of the other country is priced in 
that country and in South Africa; the mean of the resulting 
ratios is then taken in each case to represent the difference 
in the cost of living, or pm·chasing power of wages, between 
South Africa and the other country, and combined with the 
ratio of money wages to ascertain the ratio of real wa,ge.s. 
This table is based on the more detailed table in Appendix 
" A," which compares real or effective wages in a number of 
centres, calculating purchasing power on the basis of r th~ 
average consumption of food of each geographical region -~ri 
turn. On the same detailed table is based the comparison 
C in Table X, which measures purchasing power by referenc:e 
to the average consumption of food in all the countries taken, 
with an allowance also for rent, which gives the best indica
tion of relative real wages for these purposes. 

38. The Economic Commission of 1913 found that ·real 
wages in England were then in the ratio of 63 to 100-110 in 
Johannesburg. Cost of living and money wages have moved 
together since then, both in England and South Africa, so 
that we should expect the same ratio to-day. The ratio _we 
have found, by a direct comparison, is 71 to 100. This· is 
not inconsistent with the ratio established by adjusting the 
1913 ratio for changes since 1913; for the direct comparison 
was between Johannesburg and London, which is the highest 
wage centre in the United Kingdom, while the 1913 com
parison was between Johannesburg and the average of rates 
over the United Kingdom as a whole. 

' 39. In making allowance in this comparison of wages for 
differences in the cost of living in different countries, we are 
restricted to the chief elements of expenditure, food. and 
housing. It is possible, but improbable, that the allowance to 
be made would be different, if we were in a position to 
measure differences in the cost of other elements in the wage
earner's budget. For example, we have seen that the manu
factured articles, included under the head of " Sundries " in 
the South African index number, have risen in price since 
1914 more than foodstuffs; and it might be inferred that the 
inclusion of " Sundries" in the budget which we use for inter
national comparisons would show the cost of living to be 
relatively higher, and real wages, therefore, lower, in South 
Africa than they appear when food only, or food and rent 
onlv are taKen into account. Such an inference would be 
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fallacioUB, for two reasons. In the first place, the cost of 
manufactured articles has gone up more than food prices in 
other countries as well as in South Africa; wage-earners in all 
countries are having to pay relatively a higher price, as coin
pared with 1914, for manufactures than for foodstuffs. The 
exclusion of manufactured articles, therefore, will not affect 
the comparison of cost of living in different countrie9', unless 
it can be shown that the divergence between prices of manu
factures and food prices since 1914 has bl'en greater in South 
Africa than in the other countries; this does not appl'ar to be 
generally the case. In the second place, as we had occasion to 
notice in considering the effect of the item " Sundries " in 
the cost of living index number prepared by the Office of the 
Censue, the manufactured articles included in that item 
represent only a part of the expenditure of the wage-earner, 
even when the cost of food, fuel, light and rent has been met. 
And if manufactures are relatively dear in South Africa other 
objects of expenditure are relativ-ely cheap. If we were to 
include in our consideration of the cost of liv-ing the cost of a 
garden, of a domestic senant, of facilities for sport and holi
days in the open air, and of secondary education for children. 
as well as food, rent and .. Sundries," we should probably find 
that the relative cost of liv-ing in South Africa was lower than 
it appeared when we considered food, or food and rent, only; 
and that real wages in Johannesburg were higher than ia 
Melbourne or .Philadelphia, where wage-earners cannot afford 
a domestic servant. • 

40. The conclusions to be drawn from these tables is that 
the cost of living in South Africa is still high compared with 
most countries, particularly w-hen rents are taken into ac
count. It is, however, not so much in excess of English stan
dards as it was before the war. :Moreover, it is not so high as 
to neutralize the advantage of the high money wages. Real 
wages, as distinct from money wages, are high compared with 
other countries. Only the United States, Canada and Austra
lia show higher real wages; in all European countries real 
wages are much lower than in South Ah-ica. In England they 
are 30 per cent. less, in Amsterclam nearly 40 per cent. less, 
in Paris and Berlin over 50 per cent. less, in Brussels and 
Milan over GO per cent. less. It should be remembered that 
the wages in South Africa, which are taken for compari"<on, 
are those of adult white artizans in mban meas. The rates 
t.~ken in other countries are also adult &killed rates in capital 

Nors • In the budg~ts submittei to the Co3t of Living Committee (19:!5) 
the number of domeatic servant.s returned a-, f.mplo~·ed. worked 

: out at 89 per cent. of the number of budgets. " As 23 per cent. 
of the budgets," state the Committee, •· showed no expenditure 
under servants' wages it followil that, in a number of families, 
more than one servant was employed. It io; probable that in no 
other country would investigationB . • . . . reveal sueh an 
extensive practiee in the employment of ser•·ants." 
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cities or large centres of population; but the va~iation bet~een 
wages in the chief urban centres and wages m . unorgamzed 
I'ural industry is exceptionally great in South Africa. 

41. Th; third factor that must be brought into ?onsideration 
in any international comparison of wage ra;tes 1s the aggr~
gate capacity of industry in different countn.es to _pay wage;>. 
The only available index of capacity to pa11s to ~ fou~d m 
the national income, where a reliable estimate of the natwnal 
income can be niade. Such estimates are of very varying 
value since the materials for them are available in very dif
ferent degrees of completeness in different countries. iMore
over, the best of them afford only a very rough index of _capa
city to pay. For our present purpose, however,-that of mter
national comparisons of wages-even a rough index of the 
relative wealth of the different countries compared will be use
ful; and there are available estimates of the national 
income of a number of countries which are based 
on adequate material and compiled in such a way 
as to be comparable. Unfortunately, the best of these 
are for years prior to the war ; on the other 
hand, while a reliable estimate of the income of South Africa 
can be compiled for any year since 1917, when the Office .of 
the Census began taking censuses of both manufacture . and 
agriculture, there are difficulties in the way of framing an esti- · 
mate for any pre-war year. •rwo comparisons are, therefore, 
made in the following tables, first, a comparison for the year 
1914 of the incomes of certain countries for which estimates 
are available with the figure which the income of South Africa 
for the year 1917 gives per head when reduced proportionately 
to the difference in price level of 1914 as compared with 1917; 
and, secondly, a comparison with a more limited number of 
countries for a recent post-war year. The estimates for 1914 
are, with the exception of that for the U.S.A., taken from a 
paper by Sir Josiah Stamp, published in the " Statistical 
Journal " for July, 1919, in which the basis of each estimate 
is exp~ained and 'limits of accuracy assigned; the esfimates 
of the mcome of South Africa are o·iven in detail in Appendix 
"B." ~" . 

42. There is some difficulty in deciding, even when the aggre
g·ate est~mate is ma~e, w?-at figure to take. for purposes of 
mternahonal companson m the case of South Africa. The 
total income for the year 1923 was £186,000,000, which 'was 
the fund from which all wages, salaries,interest, rent profit 
and taxes l1a~ to come. This gave a figure of £26 per head of 
total populah?n, and £43 per head of occupied population·. 
T?-e average 1.ncome of Europeans in South africa 1s much 
higher than ei~her of these figures, and some estimates have 
been made. w?ICh sep~rate the European from the native in
come. This-Is a leg~tlmate procedure, if it is desired merely 
to show how the nahonal income is in fart divided between 
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.the two sections of the population; it cannot, however, be 
taken as necessarily representing the importance of their re
spective contributions to production. The national income is 
the product of industry (including agriculture and personal· ' 
services) as a whole; it is the product, therefore, of an inti
lnate and indissoluble co-operation between Europeans and 
natives. ·-

43. It is possible, however, to distinguish and to consider 
separately two elements in the national economy-(!) the pro
duct of the modern industry and agriculture in which Euro
peans ,and Natives under European supervision co-operate; and 
(2) the product of the more primitive native agriculture in 
reserves and locations, which is entirely in the hands of 
natives. The value of the latter is estimated, on the basis of 
the census of agriculture, at £7,500,000 in 1923. This figure 
is low when expressed as an amount per head of occupied popu
lation-surprisingly low. There is, however, in the locations 
a large element of subsistence economy, the product of which 
possibly escapes valuation; the chief form of wealth is cattle, 
which gives only a small income; personal services have no 
value set upon them, and a large part of the male population 
is engaged in " European " industry outside the location so 
that the product of its labour appears in the other total. Since 
our object is to get a figure comparable with the product per 
head o:f industry in other countries which have no large native 
population, the exact degree of accuracy in the estimate of 
this purely native element in the National Income is unim
por~ant for our present purpose; the important figure is the 
estimate of the value of the product of modern industry, of 
that part of the country's economic activity which is directed 
by Europeans, and for that the materials for a reliable esti
mate are, fortunately, satisfactory. 

44. Confining ourselves, then, to that part of the country's 
economic activity which is produced under European super
vision, we have a total for 1923 of £178,500,000. The number 
of occupied persons was 1, 794,000 in 1921 and may be esti
mated at 1,861,000 (532,000 Europeans and 1,329,000 natives, 
.Asiatics and coloured) for 1923. This gives a figure of £96 
per head in 1923. .A similar estimate gave a figure of 
£144,000,000 as the income of "European" industry and 
agriculture in 1917; which would give a figure of £86 per 
occupied person, the equivalent of £45 per head in 1914. These 
are fairly comparable with the income per occupied person in 
other ~uropean and Europeanized countries, except in one 
particular; there is reason to believe that wealth increased 
considerably between 1914 and 1917, so that the income per 
head for i917, even when reduced in accordance with the 
difference in the price level of 1917 and 1914, is likely to be 
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too high. The comparison is made in the following Table 
XI :for 1914 and 1923 respectively:-

TilLE XI. 
Estimates of National Income and Income per Head. 

I.-1914'. 

Per head Per occu+ 
Country. Aggregate. of popu- . d t p1e per-; 

lation. son. ; 

£million. £ £ 
United Kingdom (Stamp 

and Bowley} .. . . 2,250 50 110 
U.S.A. (Nat. Bureau of 

Economic Research) .. 6,729 68 192. 
Germany (Hel:fferich) .. 2,150 30 77 
France (Pupin) .. . . 1,500 38 71 
Australia (Knibbs) .. 258 54 110 
Japan (Stamp) .. . . 325 6 -

; 

South Africa (1917 price 
level 90 per cent. above ·. 

1914) . . . . . . 150 . 23 43 
Excluding product of 

Native Reserves and 
Locations .. . . 144 - 86 

Equivalent at 1914 price 
level . . .. . . - I - 45 

H.-Post War. 

Australia (1923) (Shirras) 430 78 178 
Canada (1922)(0:fficial) .. 4,000 l $450 l. $1,130 \ $million} £100 J £260 J 
U.S.A. (1919) (Bureau of 66,800 

$637 $1,690 Economic Research) .. $million 
South Africa (1923) 186 26 43 
South Africa (excluding 

Native Reserves and 
Locations) 178 96 

45. From these tables it would appear that South Africa at 
present is not among the richest countries of the world, so 
that we should not expect the average wages to be high by 
comparison with other countries. The aggregate capacity o:f 
industry to pay wages is of the same order of magnitude as 
that of Germany or Italy rather than of Australia or North 
America. 

46. To sum up-our comparison of money wages in different 
countries showed the level of urban skilled rates to be high in 
South Africa-far hig<her than in any European country, 
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higher than in Australia, about as high as in Canada, and 
exceeded onlv by the United States of America. When we 
allow for differences in the purchasing power of wages and 
compare real wages the advantage of South Africa over 
Europe is reduced, but remains considerable; real wages 
being about 40 per cent. above the highest European level, 
namely, London. In comparison with extra-European coun
tries, the· relative position was changed slightly by substi
tuting real for money wages, South Africa falling slightly 
below Australia and Canada. Taken in connection with the 
capacity to pay of industry in the different countriesJ. the 
rates of wages m South Africa are relatively far higher than 
in any other country. The explanation is obvious; the rates 
of wages that we selected for purposes of comparison, for the 
reason that they were the only rates for which comparable 
figures could be found in other countries, were the rates of a 
small minority of workers, and were, therefore, less typical 
of South African wages than the corresponding rates of wages 
in other countries. They were the rates of white workers, 
while the great majority of wage-earners in South African 
industry and agriculture are natives, coloured, or Asiatic. 
They were the rates of urban centres, where, as we saw, rates 
are higher than in the country generally. In other words, the 
explanation of the remarkable fact that the rates of wages 
which we took are above the average income per occupied 
person, while in other countries the corresponding rates are 
usually about half the average income, is to be found in the 
characteristic of South African wages that we noted first
the wide spread, a spread several times as great as in any other 
country, between the highest and the lowest rates of wages. 
The rates of mechanics, building artizans, miners and printers 
are the rates of a small skilled class of urban white labour. 
NoTE.-The e3tim!l.tes of National Income referred to in the previous section 

are used solely as an index, for purposes of an international com
parison, of the capacity of industry to pay wages. To prevent mis
understanding it will be well to explain in what sense exactly the 
phrase "National Income" is used, and what implication it carries. 
The National Income is the aggregate net value in any year of all 
the goods and services produced by the economic activity of the 
inhabitants of the country. It is estimated in the case of South 
Mrica by taking the values of the pro:luct of each branch of economic 
activity (agriculture, mining, manufactures, etc.), deducting ~rom 
this the cost of materials and power used (which appear in the nat10nal 
aggregate elsewhere, as the product of the industry or branch of 
agriculture supplying them), and adding the values, as revealed by 
taxation returns, of the services of the professions, Government, 
distribution, finance, etc. The total gives the fund from which all 
forms of income are drawn, and from which alone they can be paid
wages, salaries, interest, profits, rent, taxation. It must not be 
assumed that the whole is available for the payment of wages. 
Interest on capital, whether advanced by the domestic or the over. 
seas capitalist, has to be paid ; the services of distribution, banking, 
insurance and other branches of finance have to be remunerated ; 
the expenses of Government have to be met ; farmers and other 
small employers require their profits, which, on the average are less 
than the earnings of the average skilled arti7.an in towns ; the 
incomes of perilous engap-ed in the professions and other forms of 
personal service have· to come from this same fund. In any country, 
therefore, the average wage of the whole wage earning class will be 
much less than the average income per occupied person. 
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CHAPl'ER II. 

PROCEDURE FOR SETTLING WAGES. 

I.-INTRODUCTORY. 

4 7. After this survey of existing wages we can proceed to 
a consideration of the second and more important part of ou~ 
terms of reference-" the effect of different wage and labour 
policies upon the opportunities of employment at a wage com
patible with a civilised standard of life." It will be con
venient to divide this part of our subject into a number of 
sections, the division being dictated in part by the particular 
points to which we were directed to attend, and in part by 
the nature of the evidence and representations placed before 
us. We shall consider this subject under the following main 
heads: 

Procedure for Settling \V ages; 
The Public Regulation of Wages; 
The Problem of Wages in relation to Proposals for 

increasing the Scope of White Employment; 
Principles of \Vage Regulation. 

48. The present century has seen a great change in the 
attitude of the public to the problem of wage settlement. 
Formerly the problem was regarded as one in which the 
State could not assist; in the present century every English
speaking country, following the precedent of the Australasian 
States, has passed legislation providing in certain circum
stances for the fixing of wages under Statute. This changed 
policy-which it is no part of our business to trace in detail 
-has had two objects in the main which have not, in prac
tice, been clearly distinguished. The first was to prevent 
strikes and lock-outs, and so to avoid the waste and suffering 
caused by industrial stoppages; the second to eliminate exces
sively low rates of wages. 

49. It cannot be said that the first object has been attained. 
In every country stoppages still occur-in number and mag
nitude not less in the aggregate than before the passing of 
this wage legislation. In some cases the legislation has been 
followed by a reduction of industrial strife within the field of 
its influence; but it has not been possible to extend its scope 
to cover the whole of the industrial field. In others its opera
tion has been hampered by political interference. The second 
object was, in the phrase of the Cave Committee of Inquiry 
into the British Trade Boards system, "to eliminate the 
grosser forms of underpayment." In this the Cave Com
mittee found that the English legislation had been completely 
successful; its testimony is the more significant since it recom
mended a serious reduction in the scope of the Trade Boards' 
action. Similar testimony to success in this direction could 
be quoted from impartial inquiries in Australia, and certain 
States of the American Union. The character and effect of 
South African legislation in this field, all of which is of 
recent enactment, is examined later. 
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50. While there has been this change of public opin!on 
which has found expret~sion in legislation, the change in nrac
tice has not been so extensive. The settlement of wages by 
voluntary contract between employer and worker is still the 
usual procedure in South Africa, and some other countries. 
The terms of the contract may be settled by individual bar
gaining or by collective bargaining. It will be convenient 
to consider these separately. 

II.-INDIVIDUAL CoNTRACT. 

51. The great ma,jority of wage-earners, if natives, coloured 
and Asiatics are included, are not organized in trade unions. 
Their rates of pay are settled by individual bargaining, 
though the terms of the bargain are usually a matter of 
custom in each district. The danger of individual bargaining 
from the point of view of the wage-earner is that, having no 
reserve, he may be induced to accept a rate of wages lower 
than the circumstances of the industry make necessary. 
Further, in the absence of collective bargaining, a low rate 
imposed on one individual, perhaps by an unscrupulous em
ployer or an employer in difficulties, will be used as an argu
ment for bringing down the rates of other individuals. The 
only stopping place, once this process is started, is a rate of 
pay so low that no one will accept less; at this low level there 
is a sort of tacit collective agreement among the workers ta 
resist further reductions. The economic evil of such a process 
is that it results in rates of wages on which the efficiency of 
the workers and their families is not maintained, so that, 
unless some remedial public action intervenes, deterioration 
takes places. It is not even to the final advantage of the 
employer, since selling prices come to be adjusted by competi
tion to labour costs based on the low rate of pay, and the 
consumer secures any advantage in the way of cheapness that 
ihe low rates of wages may possess. 

52. In South Africa, apart from trade union action, an 
attempt has been made to safeguard the position of the more 
defenceless classes of white workers, namely, women and 
juveniles, by the Regulation of Wages, Apprentices and 
Improvers Act of 1918; this is considered later. Yale workers 
outside skilled trades in urban areas have been unorganised, 
'and have hitherto enjoyed no similar protection. The great 
mass of native workers constitutes the remaining class of 
unorganised wage-earners. 

53. The native who comes :from a native reserve to work for 
a European employer is not quite in the same position as a 
white wage-earner. Wage-earning is for him a means of 
·supplementing a livelihood, which, for the greater part of 
·his life, he secures on the land in his reserve. We had 
evidence that the reserves are dependent on wages so earned. 

·in the sense that they are crowded and yet the standard of 
life has ·risen in recent years; :from the Transkei alone there 
are absent at all times a minimum of 60,000 men out of a 
total population of a million. 
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54. Mr. W. T. Welsh, the Chief Magistrate of the 
Transkei and other witnesses, considered that the effect on 
the territory_ would _be disastrous if nat~ves did not go ?utside 
to work in mdustnes, and although 1t was not possible to 
ascertain the amount of their earnings which such native 
workers remitted and took back with them to their homes, :it 

I 
was generally agreed that the total sum must be very large:. 

55. In an address on the administration of the Transkeian 
Territories delivered in September, 1924, Lieut.-Col. 
E. H. W. Muller, the secretary and treasurer of the General 
Council, stated: " The country under its existing conditions 
cannot from its own resources support all its inhabitants, the 
greater bulk of whom are peasants with small holdings. . .. 
It may be taken as a fact that at any given moment nearly 
half the ablebodied men whose permanent home is in these 
territories are earning the money for the support of their 
families in areas outside these territories." 

56. But the difference remains that the native who comes 
from a reserve is not in the same condition of complete depen
dence on his wages that is the normal condition of the wage
earner. Moreover, the influence of custom is much stronger 
with the native than with the white man, and ensures a sort 
of tacit combination among them to stand out for their cus-· 
tomary rates. Security against exploitation-using that 
word to mean payment at a lower rate than the industry could 
reasonably afford to pay and still continue to work at a profit 
-is in the case of the great majority of native wage-earners, 
therefore, mainly a question of the adequacy of the native 
reserves and locations. The urbanized native, on the other 
hand, who has lost all connection with his pastoral origin and 
become detribalized, is in the same position as the white wage
earner. RIEl :finds the cost of living high, since he has to con
form to urban requirements as to housing, clothi~g and trans
port, and to pay urban prices for food; while the level of 
wages he is likely to receive is kept down in the neighbour
hood of the standard set by natives from reserves, living in 
compounds and working to supplement their agricultural 
livelihood. We could get no precise estimate of the number 
of urbanized natives. Professor Radcliffe Brown thought 
there might be as many as 300,000 persons (not wage-earners 
only). 

57. Native labourers are, however, subject to certain re
strictions of law and custom which, it was urged before us, 
affect their bargaining power, tend to keep their wages down, 
~nd, in effect, put a premium on the employment of natives 
m preference to white labour. These restrictions are imposed 
partly bv the Masters and Servants Acts and partly by the 
Native Labour Regulation Act (1911). 

58. The conditions imposed by the latter on which most 
stress was laid were those subjecting the native to penal prose
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cuti~n. in case of breach of contract and those permitting or 
r~uumg a long contract of service (for example, a period of 
s1x or nine months) and the recruiting and compound systems. 
It was alleged that these prevent the native from securing 
as favourable 1:1- rate of pay as the normal play of supply and 
demand would otherwise enable him to secure; and further 
are an infringement of his rights as a free man. E~erywher~ 
we were inf?rmed that there was a shortage of native labour, 
yet t~e ordmary result of such a shortage--a rise in wages 
suffiCient to reduce the demand to equality with the supply
does not take place. The reason is given in a statement sub
mitted to the Commissien by the Native Recruiting Cor
poration. The following is an extract:-

" The social and economic position of the native is 
such that he is able to satisfy his needs by intermittent 
periods of service. Generally speaking, the native post
pones going out to work until the last possible moment, 
and the possession of additional funds merely enables 
him to remain in idleness a further period. Although 
the wants o:f the native are gradually increasing, the 
increase is slow, and on returning from the industrial 
centres he reverts immediately to his historic tribal con
ditions. The Corporation is convinced that any increase 
in the level of native wages would be followed, to only 
a small extent, by an increase in the native standard of 
living; that the main result would be that the native 
would work for a shorter period than at present; and that 
consequently the native labour available to industry in 
the Union would be reduced. That this is the correct 
view is proved by the fact that the native can at the 
present 'time easily increase his income by working less 
intermittently. There is nearly always a much greater 
demand for native labour in the Union than can be 
satisfied, and if it were the case that the native con
sidered his earnings insufficient for his requirements, he 
could, under present conditions and 1·ates of pay, augment 
those earnings without difficulty." 

. 59. It was represented to us by witnesses of great authority 
that the. penal clause is a necessary means of punishing 
breaches of contracts by the native, who generally has no 
assets which it is practicable to seize by civil action; that it 
imposes no greater hardship upon the native than the ~orres
p,onding civil action imposes upon a whit.e man, and m any 
event it affects only those who break their contracts; that a 
lengthy contract is needed to secure economic working from 
natives who work intermittently and are not solely · depen
dent on wages; that the recruiting system is nece~sa_ry a_nd is 
fairly carried out; and th.at the compound system 1s. mev1table 
if larg~ numbers of na~1ves are to be em:Ployed m or ne~r 
centres of white population and at great dtstances from theu 
homes. Moreover, it was urged that these regulations so far 
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as thev are imposed under the Native Regulation Act of 1911 
are p:i'rt and parcel of the system of the regulation of native 
labour as a whole;. that they are merely the correlative of the. 
provisions which control the employer for the benefit of th~ 
native and, from the· point of view of the employer, are th~ 
quid pro quo for the interferences with his disci·etion, which 
are made to protect the native. These provisions-the requi_r~"' 
ment of a written contract, explained to the native in th~ 
presence of a magistrate, the power of the Director of N ativf! 
Labour to cancel contracts, regulations as to payment in, 
advance, transmitting pay to relatives, saving pay until the 
wage-earner returns, the licensing of compound managers, and, 
the many other safeguards-seem to us of great importance tQ 
the native's well being. We are of the opinion, therefor~. 
that the regulations serve a useful purpose, and would recom~ 
mend that any area where any large number of native& i$ 
employed should, as far as it may be practicable to do. so, 
he proclaimed as a labour district, and brought within the 
scope of the Native Labour Regulation Act. . _ 

60. The Masters and Servants Acts exist in approxim~tely 
l'imilar forms in each of the four Provinces. Their general 
effect is also to import penal consequences into what, in 
common law, is a purely civil contract, so that the party, 
whether master or servant, who commits a breach is exposed 
not only to an action for damages but to a criminal prosecu
tion. The first Statute of the };:)nd was introduced at the 
Cape (Act No. 15 of 1856) and was followed in course of time 
by the other States. In 1856 there could have been no ques
tion of differential legislation for white and black in a sub
ject of this kind, and no attempt was made to apply the 
Statute specifically to the one and to exclude the other. But 
the sole just.ification for it was, of course, the contract between 
civilized masters and raw natives as their servants. The 
Orange Free State, which has the most recent law of all 
(Ordinance No. 7 of 1904), does contain separate provision for 
white and coloured servant@. 

61. The definition of··· servant," which is common to the 
Statutes, was evidently designed to exclude occupations 
ordinarily followed by white employees and. to restrict the 
Acts, as far as possible, to natives and coloured. Needless to 
say the attempt was unsuccessful, and the question of 
what constitutes a servant has often been before the Courts. 
The general line taken by the Courts has always been that as 
the effect of the Statutes is to attach criminal consequences 
to the breach o£. what . is essentially a civil contract, they 
~ust be very striCtly constr~~d. " When it is right to sub
Ject any person to the penahhes o£ the law he should receive 
the benefit of any doubt that may exist as to its application 
in his case." (C.J., in Clay v. Reie, 1903, T.S. 482). The 
law, in fact, has been narrowed in order to keep out persons 
~egarded as unsuitable for _its operations, and proceedings are 
mfrequently taken under It where white employee& are cu1. 
cerned. · 
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62. As applied to natives and the more ignorant class of 
coloured labour, there is a good deal to be said for the 
Statutes. The;r impose criminal penalties on the serva,nt for 
many acts w:lnch otherwise would be visited merely by dis
missal, such as disobedience, wilful breach of duty, absence 
without leave or lawful excuse, drunkenness on duty and so 
on, but the maximum punishment for a first offence is £2 or 
a month's hard labour, which is no greater penalty than that 
often imposed for breaeh of a municipal regulation. On the 
other hand, the servant acquires a simple and effective remedy 
against a master who abuses his position by withholding wages 
or failing to supply food. Further, a master who makes a 
charge against a servant, without reasonable or probable 
eause, may himself be summarily convicted of an offence. As 
with all Acts affecting natives, a great deal depends upon the 
fairness and common sense of those who have to administer 
them: 

63. One point in favour of the Statutes is that they tend to 
red,uce the ~umber of assaults upon native servants. The 
master is given an alternative remedy for gross breaches of 
duty, and frequently takes advantage of it. And in at least 
one important respect the statutory servant i.~ better off than 
the common law servant. By common law, if an unforeseen 
misfortune such as illness or accident befalls a servant, so as 
to render him incapable of performing his service, he can 
only claim wages for the period he has actually served; and 
if his absence becomes unreasonable from the employer's point 
of view, his contrjtct may be terminated without notice. The 
Statutes make more benevolent provision. In such a case the 
servant is entitled to full wages for the first month of inca
pacity, and to every other benefit stipulated for during 
another month. It is only at the end of two months that the 
master can cancel the contract. This particularly applies to 
domestic servants, who are thereby placed in a favourable 
position. In 1923, the number of prosecutions for offences 
under the Masters and Servants Acts _was 886 EuroJ,leans and 
18,369 non-Europeans, which do not appear to be mordinate 
figures when the number of the population affected by the 
Statutes in the four Provinces of the Union is considered. 

64;. In .course of time the need for such legislation may dis
appear, but some differential treatment is inevitable where 
dealing with labour that is mainly illiterate and of inferior 
race. The clauses which penalize the labourers also operate to 
uroteet him,* and the clauses penalizing the master (which 
could not exist without the former) are very necessary for a 
labourer who has no possible chance of asserting his rights 
through civil procedure. Quite possibly those who administer 
the. Acts could suggest improvements in detail and make pro
posal$ for what would appear to be a desirable c~ordination 
<>f t~e different Statutes in the vafious Provinces. 

• Dr, Loram Ba.id (Q. '1412) that the natives do not like the penal clause 
though "it will be necessary for some time." 
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IlL-CoLLECTIVE :BARGAINING. 

65; The recorded membership of trade unions in recent 
years has been as follows :-

TABLE XII. 

Trade Unions and other Associations of. Employees in variou~ 
classes of occupation in the Union. Number and Mem
bership, 30th September, 1924. · 

Class of 
Occupation. 

Mining.. .. 
Engineering and 

Metal Working 
Building .. 
Printing, Book· 

binding, etc •.. 
General 

Manufacturing 
State Services 

(excluding 
teaching) .. 

Unions. 

No. 
9 

8 
11 

1 

6 

10 

Member- I Class of' 
1 

Union.'>. Member· 
ship. Occupation. ship. 

'---1---
No. I No. No. 

11,161 Teaching Services• 8 9,524 
Municipal and I 

4,195 Tramway 1 

7,159 Services .. i 28 7,065 

5,651 
13,973 

2,971 

1,228 

24,220 

I 

Trading and I 
Clerical • ·1 

Miscellaneous .. 

' ! 

9 
7 

Total 
----\-----

.. 
1 

97 1 87,147* 

*Compare with 1914-11,941 ; 1918-77,819; 1920-135,410; 1921 
-108,242; 1922-81,861; 1923-86,865. . 

NoTE.-In a nwnber of ca.ses craftsmen and others are members of more 
than one Union. The extent of duplication cannot be given. 
Most skilled mechanics in the service of the Railway Adminis
tration are members of craft Unions and not of railway unions. 
Such membership is, therefore, not included in " State Services " 
above. 
Although there are in existence trade unions of women workers and 
trade unions of natives, their membership is insignificant in relation 
to the number of workers in the classes to which they appeal ; and for 
all practical purposes trade unionism may be regarded as being con-
fined to .European and coloured men. * · 

* The coloured membership of trade unions is negligible outside the 
Cape Province. 

65a. In the skilled crafts of building, engineering and 
printing, and in the Railways and Harbours Service and on 
the mines, there exist well-organized unions which negotiate 
with employers. Where this condition exists it appears to 
us that there is little need for State intervention,. and that 
there are certain objections to such intervention, to which 
we shall refer in a later section. In spite of some difference 
of opinion among the representatives of the Council of Mine 
Workers' Unions, who appeared before us, there was a gen
eral consensus of opinion among the experienced trade union 
representatives whom we examined, that the ideal method of 
settling wages is by voluntary collective bargaining between 
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w_ell organised trade unions and employers' associations. This
new was also strongly urged upon us by the rt>presentatives 
of the chief employers' organizatiom . 

. 66. The chief. advantage of voluntary collective bargaining 
IS that .by this method wage rates and other conditions of 
employment are settled by the persons who best know all the 
technical and economic conditions of the industry and who 
represent the parties most interested in and affected by the 
settlement. An element of compromise must enter into any 
settl~ment between _conflicting claims; and the parties to the 
conflict are more likely than the most sympathetic outsider 
to reach the compromise which represents the best balance' 
o£ conflicting interests, and so to make a settlement that will 
stand. In any settlement imposed upon an industry from 
outside there is the risk that essential factors in the situation 
may be imperfectly understood and decisions given which 
on that account will not prove stable. It is better, therefore, 
where possible to leave the responsibility for reaching a settle
ment and maintaining industrial peace fully and squarely 
upon the shoulders of the two parties who stand to suffer most 
from a breach, namely, the employers and the wage-earners 
in the industry. 

67. These advantages :will, however, not be realised unless 
certain conditions are fulfilled. The first is that effective 
trade unionism exists in the industry; where this condition 
does :not exist, collective bargaining is likely to degenerate 
into individu,al bargaining with its probable sequelre of ex
ploitation and distress. The second is that the unions and 
employers' a.ssociations shall be represented by spokesmen 
who understand the industry and do not subordinate the inter
ests of a settlement to outside political interests. The third 
is that the unions have sufficient information about the com
mercial results and conditions of the industry to form an 
accurate judgment of what wages it can reasonably bear. 
These. conditions cannot l>e brought about by Government 
action; but the influence which the Government can son~e
times ·exert should be exerted in that direction. We make 
below certain recommendations which will, in our opinion, 
assist to assure the :first two conditions. The third would be 
assisted, .if it were possible to obtain from manufacturing 
industry and transport returns of costs, receipts, output of 
work done, rates of wages for different categories of worker, 
and profits on turnover. This is done in great detail and at 
regular intervals by the gold-mining industry. 

68. The trade unions in the gold-mining industry, and the 
Chamber of Mines, both brought before our notice a difference 
over the question of recognition of unions by the employers, 
which had obstructed negotiation and was still an obstacl? to 
successful negotiation. The representatives of the umons 
objected to, although they had felt compell~d !o accept, ce~
tain conditions on which the Chamber had ms1sted before 1t 
would resume recognition of and negotiation with the unions 



:after the stoppage in 1922. These had been modified some
what to meet the objections of the Mechanics' Union, but 
the latter finally insisted upon an unconditional recognition 
··which, however, was not conceded. 

69. It does not need stating that a union cannot be taken 
-to represent, without their overt or tacit consent, workeJ;s 
who are not members of the union. The more or less inchisive 
<:haracter of the union will be one of the elements of bar
gaining strength .on which the result of the negotiations will 
turn. It can be left to be dealt with when it arises. So long 
as a union represents some appreciable number of their work
-ers, employers will be well advised to negotiate with. it. On 
the other hand, such questions as the necessity of taking a 
ballot before calling a strike are important; but they should, 
in our opinion, be dealt with by the Government by legisla
tion. The Goverment has already, by the Industrial Concili-: 
-ation Act of 1924, set up machinery for the registration of 
-trade unions. It would be unreasonable for employers. to 
refuse recognition to a· union so registered; at the same time, 
-employers and the public, who are equally interested in pre
venting unnecessary stoppages, have a right to expect that 
registration will not be a mere formality, and that it will be 
-accorded only to organisations the constitution and procedure 
and representative character of which satisfy the requirements 
of the public interest. Provisions for the taking of a secret 
ballot before calling a strike, and for a properly representa
-tive and responsible governing body are such requirements; 
and the State should insist upon them before registering a 
union. 

70. The Industrial Conciliation Act of 1924 contains, as 
we have mentioned, the provisions for the registration and 
regulation of trade unions and of employers' organizations. 
There is a statutory obligation (section 14 (2) ) upon su'Ch 
bodies to apply for registration, and an obligation upon the 
Registrar to effect such registration if he is satisfied that the 
requirements of the Act have been complied with, that the 
rules of the ~pplicant associations are "in accordance with 
law " and that there is no trade union or employers' organiza
tion already registered under the Act which is sufficiently 
representative of the interests concerned. There does not, how
-ever, appear to be any provision for defining 01 dealing with 
the trade union or other body which, having complied with 
the obligation to submit an application for registration, fails 
to secure it and still continues to function as a trade union. 
The expressions "organized" and "unorganized" as applied 
to employers and employees in any industry have, in view of 
the provisions both of the Industrial Conciliation Act and the 
Wage Act, become of such importance that we are of the 
opinion that it should be laid down that any such distinction 
should be determined by the fact of the representative bodies 
being registered or not. The lndust.rial Conciliation Act 
requires a trade union applying for registration to furnish 
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particulars of the manner in which any ballot of members 
IS conducted and controlled; it stipulates that alterations of 
rules shall not have effect until the Registrar has certifietl 
that an alteration is " in accordance with law "; it provides 
that whenever, under the constitution of a registered tracle 
union (or employers' organisation), any powers are exercised 
to take any ballot or to declare or discontinue any strike it 
shall be unll!wful for any of these bodies " to delegab ally 
such power to any other person." These are useful and 
proper conditions for the State to impose before effectino- cr 
conferring registration; but, as we have already indicated, 
we think the status of the non-registered union requires defin
ition and that the Act should extend the prPsent obligation 
to furnish particulars of the manner in which a ballot is 
taken, so as to make it necessary that any such ballot as con
templated shall be a secret ballot conducted and controlled 
in a manner satisfactory to the Registrar. It is also import
ant that the Registrar should satisfy himself before conferring 
registration that the applicant bodies are properly represen
tative of the interests concerned, and that the constitution 
ensures that the governing body is properly elt>cted by and 
responsible to the members. 

71. Success in collective bargaining depends mainly on the 
maintenance of contact between the employers and represen
tative workers. Under these conditions the parties to any 
difference have not to learn each other's minds afresh every 
time a difference arises; being in continuous contact they 
become able to see each other's point of view and to gauge 
each situation as it arises. This was the principle on which 
the Whitley Committee in England based its recommenda
tions; it appears to us to be sound and applicable, in spite 
of local difficulties, to South African conditions. "\\ e do not 
attempt to define details, but we are of opinion that the gold
mining industry requires some permanent organization, repre
sentative of all the unions interested and of the mine-owners, 
which can consider any claims and disputes that arise in the 
industry. 

72. 'Ve are aware of the procedure under which employees 
on the different mines of the Witwatersrand may bring com
plaints before the mine managements for discussion. The 
arrangement is fair and sufficiently elastic for the purpose in 
view; and we would emphasise the importance of giving the 
fullest opportunity for the ventilation of individual grievances 
and disputes before the managers of the separate mines, as 
affording the best means of securing that prompt and 
sympathetic consideration and settlement by the parties 
immediately concerned which is so often effective in removing
causes of friction and dissatisfaction. It is, however, impor
tant that no policy should be followed that would undermine 
the general authority of the manager or, in the phrase of th& 
Industrial Conciliation Act, would interfere with his discre
tion in dealing with "the engagement, susrension, discharge. 
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promotion, transfer or derating of an individual empl<?yee or 
the assessment of contract prices to be paid to an individual 
unless in the opinion of the Minister a matter of principle is 
involved." 

73. It is where claims and disputes arise involving matters 
oi principle and concerning the employers and employees in 
the industry as a whole that we think the existing machinery 
is inadequate, and that different organization is desirable. 
The I'ecognized trade unions have, we were told, met the Gold 
Producers' Committee of the Chamber of Mines on various 
occasions since 1922, but the important mechanics' unions are 
not yet recognized, and generally ·contact between the 
organized representatives of the empl<?yers and the employees 
is neither close nor frequent. The Mining Industry ·Board 
recommended in its report in September, 1922, th~ establish~ 
ment of a permanent conciliation board for the gold mining 
industry. Since then the Industrial Conciliation Act has 
come into operation, and under its provisions it 11hou1d. be 
possible, as we recommend, that a standing organization be 
set up representative of the mine owners and the unions for 
the purpose of dealing with general disputes and claims con.,. 
cerning conditions of employment. It would be necessary 
for any such joint council to provide itself with a very simple 
constitution at the outset, clearly defining its jurisdiction 
and limiting its functions to spheres and subjects that are 
definitely stated and agreed upon beforehand. Starting in 
this way, it would soon be seen whether tlie machinery .was 
likely to prove efficient and, as experience was gained of its 
operations, so the question of the extension of the scope and 
authority of the organization could be decided. It would be 
essential for all parties to appreciate that in setting up such 
a joint council, methods of conciliation should alone be 
resorted to. It is by following methods of conciliation that, 
not alone in the gold mining industry, but in other organized 
industries, there is the greatest hope and promise Of ensuring 
and maintaining that co-operative relationship between 
employers and employees that, where present, does most at 
once to safeguard and promote the interests of the industry 
and of all those engaged in and dependent upon it: The 
essence of conciliation is settlement by consent, and the merit 
of conciliation machinery is that it provides the best means 
of securing a settlement. But it is of little use establishing 
conciliation councils, where a genuine desire by all parties is 
not present to adhere exclusively to this system and abide by 
the decisions of the organization established under it. Equally 
such joint councils will fail unless both parties recognize that 
in any dispute right is not likely to be all on one side, and 
that they refrain from any attempt to force resort to some 
outside tribunal, if disappointed in the council. 

74. Another important advantage which the settlement of 
wages and working conditions by voluntary collective 'bargain
ing_ possesses over settlement of them \)y law, is the ease 
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with which general conditions can be adapted to special tem
porary or local conditions. Rates of wages, or special condi
tions that, in general, are reasonable and desired by both 
parties, may need modification to suit the circumstances of 
different localities, and may have to be suspended in an 
emergency. The wide variation in conditions and rates of 
wages (which we have seen is the chief feature of South 
African employment) makes it dangerous to impose too 
rigidly general rules or uniform rates. In all cases, there
fore, in which the wage-earner is in a position to Rafeguard 
his economic position by collective bargaining, it is better to 
rely on this method of regulating wages. 
. 75. Where well-organized trade unions exist and collective 
bargaining is practised, rates and conditions tend to become 
standardized, and the wage-earner has some assurance that he 
is receiving a rate of pay (making allowance for privileges, 
which have a money value) as high as the industry at the 
moment can pay. There will always be low grades of unor
ganized workers, who will require the assistance of a public 
authority administering legislation that is enforceable by the 
courts. 

IY.-PROCEDURE UNDER STATUTE. 

76. Existing legislation regulating the procedure for fixing 
wages by or under Statute is summarized in lhe statements 
put before the Commission by the Secretary of the Depart
manto£ Labour and the Chief Inspector o£ Labour. The more 
important passages follow :-

" In (1918) was passed the Regulation of Wages, Ap
prentices and Improvers' Act (No. 29 of 1918). This Act 
provided for the establishment of wage boards, for the 
regulation of wages of women and young persons, and 
of the employment of apprentices and improvers in cei·
tain specified trades or occupations. It is to be noted 
that the Act will be abrogated upon the promulgation of 
the Wage Act (No. 27 of 1925). · 
. ·"Under the provisions of the Regulation of ·wages, 

· Apprentices and Improvers' Act of 1918, a number of 
. wage boards were set up, but as it was possible only to 
fix minimum wage rates for women and young persons 
(the laying down of scales of wages being held in Dur
ban-though Bloemfontein held it intra 'L'ires-to be 
ultra vires) the Act has not proved very effectiYe. Awards 
have been made by the following: (1) Port Elizabeth 
and Uitenhage Boot, Shoe and Harness-making Wages 
Board; (2) Witwatersrand Tailoring Trade, Hat and Cap 
Making and Shirt Making Wages Board; (3) Oudtshoorn 
Wages Board; (4) Kimberley Wages Board; (5) Kroon
stad ·Wages Board; (6) Graaff-Reinet Wages Board; {7) 
Pietermaritzburg Wages Board; (8) East London Wages 
Board; (9) Grahamstown Wages Board; (10) Durban 
Wages Board; (11) Queenstown Wages Board; (12) 
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13loemfontein Wages Board, all for persons assisting in 
shops or stores, tea-rooms or restaurants, employed at 
dressmaking, typewriting or clerical work, and in the 
case of East London in addition to those employed in 
the manufacture of sweets and confectionery; (13) Cape 
Town Leather Workers' Wages Board; {14) Pretoria 
Tailors' Wages Board; (15) Pretoria Shop Assistants' 
Board; and (16) Witwatersrand Shop Assistants', Dress-
makers' and" Milliners' ·wages Board. · 

In 1921 was passed the Juveniles Act (No. 33 of 1921) 
making provision for the establishment of Boards to deal 
with matters affecting the employment, training, welfare 
and supervision of juveniles. The purpose of this Act is 
to provide means for assisting and directing juven:les 
after the time that they leave school until they are ab
sorbed in industrial and other occupations. ,This Act ~s 
also fully operative, but is capable of considerable 
<levelopment in the interests of juvenile employment. 

In 1922 Parliament passed the Apprenticeship Act (No. 
26 of 1922) regulating apprenticeship to certain· trades 
and the carrying out of contracts of apprenticeship of 
persons thereto; providing for the establishment, powers 
and functions of committees to regulate apprenticeship, 
and making provision for the training of apprentices, 
and other matter incidental to contracts of apprentice-. 
ship. This Act is gradually being enforced in the trades 
designated in the Schedule to the Act, viz.: 

The Bootmaking Industry; 
The Building Industry; 
'l'he Clothing Industry; 
The Carriage Building Industry; 
The Electrical Engineering Industry; 
'l'he Food (Baking, Butchery, Milling) Industry;_ 
The Furniture Industry; 
The Leather Working Industry; 
The Mechanical Engineering Industry; 
The Printing Industry. 

Apprenticeship committees determine wage scales for 
the whole period of indenture, and due regard is given 
to the wages of journeymen. Two national committees 
deal with Government apprentices; one with those em
ployed by_ the Railways and Harbours Administration 
and the other with those in other Government Depart
ments. The whole of the printing and newspaper indus
try is also \lnder the jurisdiction of a national committee, 
but the committees in all the other industries are of a 
local or Provincial character. In the engineering indus
try committees have been set up for the Transvaal, the 
Cape Peninsula, Kimberley, Durban and Port Elizabeth; 
in the building industry for the Witwatersrand, Cape 
Penrn~la, IKimberley,. [)urban, Port iElizabetJh, East 
London, Pretoria.and Pietermaritzburg; and in the fur
niture industry for the Cape Peninsula. Thus it will be 
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:;een that of. the scheduled industries, committees have 
not yet been set up in the clothing industry, the leather 
industry, the food industries, and the carriage building 
industry. Committees are, however, likely to be formed 
in the two first-named industries on the .,Vitwatersrand 
and at Port Elizabeth at an early date. 

The App1·enticeship Act, to a large extent, covers, and 
oovers more adequately, the ,'provisions of the Wage~J 
ltegulation Act, 1918, dealing with kindred matters. 

The Industrial Conciliation Act (No. 11 of 1924) has 
marked a very considerable stage forward in the indus
trial legislation of the Union. Tlie Act provides for the 
prevention and settlement of disputes between employers 
and emiJloyees, for conciliation, for the registration and 
regulation of trade unions and private registry offices, 
and for other incidental purposes. It abrogates the In
dustrial Disputes Act (No. 20 of 1909), of the Transvaal, 
and the Servants' Registry Act of the Cape of Good Hope 
(No. 20 of 1906). 

The Act as promulgated was the result of a measure 
submitted as a Bill to a Select Committee of the House 

·of Assembly. Here the matter was given very close and 
careful consideration and in various directions the form 

. of the enactment was considerably altered. Undoubtedly 
· one of the motive forces behind the introduction of legis

lation of this kind was the failure of all existing machin
ery to cope with the great strike in the Witwatersrand 
area in 1922, some particulars of which are given on 
page 24 of the Annual Report on Wages and Industrial 
matters, etc. (Social Statistics No. 4 of 1922), issued by 
the Director of Census. The main purport of the Con
ciliation Act is the prevention and settlement of indus
trial disputes. Provision is made for the establishment 
and registration of industrial councils in any given indus
try and in any given area. These councils can only be 
formed as the result Of agreement between employers and 
employees in the particular undertaking or industry con
cerned. The affairs of the industry are thereafter gov
erned by agreements arl'ived at by. the council, which 
may be applied by the Minister and thus be given the 
effect of law. Two industrial councils have been estab-

·lished. up to the present time, each on a national scale 
embracing the whole of the industry in the Union, viz:_= 

(a) Printing Industry; 
(b) Building Industry. 

The Industrial Council in the printing industry had 
previously been an accomplished fact throughout 11; great 
part of the industry and in a lal'ge area of the Umon, as 

· the result of a voluntary agreement between the Tzyo
graphical Union on the one hand, and the Master Prmt-
~rs on the other. · 
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The effect of establishment and registration under the 
Conciliation Act was to give the voluntary agreement 
legal effect throughout the Union, i.e., to apply it also to 
employers and employees who are not members of their 
respecti'e organizations, but are concerned in the pl·int
ing industry and are, therefore, thus compelled to apply 
in their own business concerns the terms of the regi~
tered agreement of the N atio-p.al Industrial Council. · 1 

In the case of the building industry, certain partial 
agreements of a Yoluntary character had previously been 
noted and had been partially effective. The formation 
of the Industrial Council gaye cohesion, however, to the 
previous arrangement; and, though only recentlv estab
lished, giYes promise of successful working. 

Local industrial councils have also been formed in the 
TransYaal clothing manufacturing and the bootmaking 
industries; agreements have already been registere~ and 
will shortly be submitted to the Minister for gazettal. 
In the Cape Peninsula baking industry, the Witwaters
rand hairdressing trade, and the Transvaal furniture in
dustry, industrial councils are in the process of forma
tion and wage agreements will doubtless follow. The· 
Department of Labour has assisted in the formation of 
all these councils with the exception of that in the print
ing industry, which has been in existence since 1920. 
In some cases it has been necessary :for the Department 
to assist in the organization of the employers preparatory 
to the formation of the industrial council. 

If, in any area, no industrial council has been estab
lished for any particular undertaking or industry and a 
dispute occurs between employers and employees, the Act 
provides for the constitution by the }finister of a con
(·iliation board and for the appointment of a mediator to 
serYe as a member of, or as Chairman of, such board. 
If the two parties to the dispute agree by a majority, an 
arbitrator and umpire may be appointed whose award 
!'hall he made binding upon the parties. Awards and 
agreements in certain circumstance~'! may be extended 
to others than those directly concerned in the dispute. 

The GoYernment introduced into the Parliamentary 
Session of 1925 a ·wage Bill as the complement of, and 
designed to operate in parallel with the Industrial Con
ciliation Act. The Bill was subjected to investigation 
hy a Select Committee and, in the amended form in 
which it left the Committee, was accepted and passed by 
Parliament. 

It will he seen that th,e ·wage Act provides for the 
constitution of a . Wage Board for the Union to consist 
of three members, with power given to the Government 
to add two members for any particular inquiry--One to 
represent the employers and one to. represent the 
employees. In order to expedite· the work of the Board,. 
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should numerous applications be made, divisi(·ns of the 
Board may be created for ad hoc inquiries, but the pro
ceedings do not become effective except as endorsed by 
the Wage Board itself. 

The 'Vage Board begins to function upon a requisition 
by the Minister or on the application of a registered 
trade union or association of employers, or, where no 
such registered :un.ion or association exists, on the appli
cation of employees or employers who satisfy the Board 
as to their representative character. The proviso is made, 
however, that where there exist registered organizations 
of both employers and employees sufficiently representa
tive, the Board shall not proceed with anv investigation 
in respect of such trade unless directed t~ do so by the 
Minister. The object of this proviso is to empower the 
Minister to insist upon resort to the conciliation machin
ery before application to· the Wage Board for a compul
sory determination. 

Section 3 (2) of the Act defines the considerations 
which have to be taken into view by the Board in investi
gating wage and labour conditions; and Section 7 defines 
the subjects upon which the Minister may make a deter
mination in accordance with any report or recommenda-

. tion of the Board. . 
The Act :further provides for duties of inspection for 

the maintenance o:f certain records and :for a complete 
system of co-operation between the indushial inspectors 
o:f the Department of Labour and the investigations of 
the Board. The date of the promulgation of this Act 
has not yet been decided, but is not likely to be unduly 
delayed. 

All the methods of settling wages herein before 
mentioned can be regarded as applying to Europeans 
only, although in the Cape Peninsula a number of 
coloured employees belong to trade unions, in which cases 
there is no difference in the working conditions of 
Europeans and coloured. This is likewise the condition 
in the case of coloured youths who have been apprenticed 
in any of the scheduled industries of the Apprenticeship 
Act. So :far as the natives are concerned the-only method 
of settling wage rates a-ppears to be that employers 
determine what they will pay. 

77. We shall comment in turn on the Regulation of '\ages 
~ct (1918), the Apprenticeship Act (1922), the Industrial 
Conciliation Act (1924), and the Wage Act (1925). 

(i) Regulation of Wages .. let, 1~18. 

77a. It was shown by the evidence that less use had been 
made o:f the Regulation of Wages Act (1918) than might have 
been expected, and that in some districts it had been allowed 
to fall into desuetude. Although, as was held by a magis
terial court at Durban, the boards set up under the Act were 
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acting ultra r·£res in fixing scales of pay graduated according 
to age for young persons an~ women, the jurisdiction rema~n
ino- to the boards was sufficient to enable them to deal with 
m~ny of the evils which were alleged by wi_t11;esses before. th~ 
Commission. Thus the boards could fix mimmum rates for 
women, as well as for young persons, in most .o~ the_ occup~
tions commonly carried on bv wome~;. and provision w~s _made 
for extending the Act to trades additiOnal to those or1gmally 
scheduled. Provision was made for fixing rates of pay of 
apprentices and · improvers and the proportion to skilled 
workers, in trades not yet scheduled under the present Appren
ticeship Act. Thus the Act could have been used to remedy 
the evils of excessively low wages for women, and the execs.; 
sive employment of juvenile workers which were complained 
of. Again, the Act met the objections, raised by ·other 
witnesses (on grounds of practicability), to any system of 
legal minimum wages. It based wages on the district, not 
on the national basis; it provided for the exemption of 
wol'kers who, from physical defect, were incapable of earning 
the standard wage; it met the special difficulties of piece-work 
industries by providing that an employer should be deemed 
to pay less than the minimum rate-unless he showed that in 
the circumstances of the case the piece rate would yield, to 
an ordinary worker at least, the same amount of money as the 
minimum time rate. Yet some witnesses who complained of 
evils and difficulties for which the Act provided a remedy had 
not made themselves acquainted with the Act. Among the 
reasons put before us for the neglect or the ineffiectiveness 
of the Act were that only organized bodies of workers could 
use it to their advantage; that there was some fear of penaliza
tion on the part of employees; that the legality of some of 
the actions of boards under the Act had been r~ndered doubt
ful; and that the minimum rates set by the boards at first 
were so high that they led to the dismissal of workers and ~o 
to a tacit agreement to ignore the Act. We- are not in a. 
position to state which of these difficulties is the chief 
expla~ation,_ or whether other reasons were also operative; 
the d1fficultJes stated do not seem to us sufficient to justify 
the disuse of a statute which, until the passing of the Wage 
Act of 1925, was not repealed. There would seem to be a 
lack of seriousness in protests against evils, which are not 
backed up by a vigorous use of existing legislative remedies 
for those evils. 

(ii) Apprenticeship Act, 1922. 

78. T~e evidence placed before us was generally to the -
effect that the Apprenticeship Act is working well, and is 
meeting a need in the industrial organization of the coun
try. Employers were agreed that the country had suffered 
from a '3hortage of highly-skilled artizans; that the carrying 
out of the Act would help to remedy this shortage; and that 
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any incidental expenditure of money o1· trouble to which 
they were put was of the nature of a necessary investment. 
A representative of the National Council of the Building 
Industry alleged that the Act was being evaded by some 
employers, who passed on to one another, or discharged, 
youths just before the completion of the six months' proba
tionary period. A probationary period i<J a necessity, since 
it is not possible always to decide whether a boy is suited to 
the trade which he proposes to enter; the alleged abuse of 
it, if at all general, would point to the starting rate for 
apprentices being higher than the commercial conditions 
of the industry justify. Apart from this alleged abuse of 
the probationary period which, however, was not sugge .. ted 
as being a general practice, no serious criticisms were made 
'before us. We have, however, to make the following com
ments. 

79. The scale of payment of apprentices appears to be 
related to the existing rates for journeymen in the higher
wage urban centres. H these rates, as we show reason to 
believe in the next chapter, tend to maintain an organiza
tion of industry on the basis of a minimum proportion of 
skilled labour and a maximum proportion of unskilled labour, 
the support given to them by apprenticeship committees· may 
defeat the wider social object of the Act, viz., the creation 
of more opportunities for the white ~-outh of the eountry in 
skilled employment. The Acting Postmaster-General, whose 
position has given him extensive experience as an employer 
of many classes of la hour, expressed the vierw that the 
" salary or wa.ge paid th.e South African youth in the earlier 
years of his career is in many cases too high," adding that 
he was convinced that this was a question of importance not 
only from an economic point of view, but also from the 
point of view of the social and moral development of the 
country_. 

80. The following examples of rates illustrate this view: 
In the Postal Service the wage rate at which clerks start 
(age limit-15 to 18) is 2s. a working day. This is in~ 
creased by·1s. a day every three months until 5s. is reached. 
Learners are then placed on practical work for six months, 
and, if qualified, are appointed to the establishment at £120 
per annum plus local allowances. In their third year they 
receive £130, fourth year £140, and fifth year £155. An 
apprentice to the printing trade receives a starting !Wage of 
26s. per week (at Johannesburg), and in his fomth year 
50s. 3d, per week. An apprentice in the building trade re
ceives a starting wage of 20s. per week (at Johannesburg), 
and in his fourth year 60s. per week. Such rates in our 
opinion O"Q far to support the view o£ the Acting Postmaster
General,0 e<;pecially when considered in relation to the facts 
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that the average wage in the country-excluding agric1,1lture 
and domestic service-is only ~;~.bout £73, and that the aver
age product per occupied person in th,e country-e:x:clud,ing 
native reserves and locations--is under £100 per anll.um. 

81. The second observation is that the rates set so far by 
apprenticeship committees show remarkable divergences. 
Thus, a building apprentice in his fifth year is paid 75s. 
a week on the Witwate1·srand, 90s. in Pretoria, 55s. in Cape 
Town, 65s. in Durban, and 40s. in Port Elizabeth; the start
inoo 1·ate (after six months' probation) is lOs. in Port Eliza
beth, 15s. in East London, 20s. on the Rand and in Durban, 
and 22s. in Pretoria:. A printer's apprentice's starting rate 
varies from 20s. 9d. (at Cape Torwn) to 26s. (on the Rand). 
An engineer's app1·entice starts at fro:n;~. lOs. (at Cape Town) 
to 18s. (at Durban), and in his last year reaches from 40s. 
to 60s. We were informed by a representative of the J;luild
ing Apprenticeship Committee that the explanation was that 
existing practice was generally followed in drawing up the 
initial scale. This is a principle to which much weight 
should be given, but we had evidence that some of the rates 
diverged widely from previous practice. Again, grades in 
the same industry have received di:ffe:r:ent designations under 
the Act, and apprentices' wages bear different ratios to 
journeymen's rates. There would appear to be room for more 
co-ordination between different districts in the. same in
dustry, and, even more important, between apprenticeship 
committees in different industries. It would be advisable 
for the chairmen of all the apprenticeship committees to 
meet at regular intervals and endeavour to ensure co-ordina
tion betw€en the different industries and districts. This 
does not mean that a flat rate of wage or absolutely uniform 
conditions of service should be established 1or, the whole 
-country, but that, where differing rates or conditions are 
fixed, the differences should be justifiable by reference to the 
-circumstances of the time and place, and should be in 
accord with certain accepted principles. Since the Wage 
Board, established under the 'Vage Act, is likely to be the 
principal co-ordinating authority in wage matters, it is 
desirable that the chairman or another permanent member 
of that Board should also take part in these conferences .. 

(iii) I ndust1·ial Conciliation Act, 1924. * 
82. The Industrial Conciliation Act of 1924 is an attempt 

to ensure industrial peace on a basis of effective collective 
bargaining. It encourages industries to organize themselves 
by providing for the regi~tration of joint industrial councils 

• To this section of the Report the Chairman presents a R<"!lervat.ion 
-!! .... p. 202. 
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and for the legal enforcement -of their decisions. In cases. 
where the parties to a dispute are insufficiently organized jn 
un)ons and associations, or for any other reason are not 
represented by a permanent industrial council, provision is 
made for . the appointment by the Minister of a Conciliation 
Board to deal with any dispute that arises, and the decision~ 
of such a board may be made legally binding. Provision is 
made for the appointment by the Minister of Labour of a 
mediator to assist a settlement in any dispute, and for the 
appointment of an arbitrato·r (with power to make an effec
tive a~ward) where a majority of both sides of a council or 
board request such an appointment. Strikes and lock-outs 
are made illegal in the following cases,. viz. :-

Sec. 7, sub-sec. (3) (a): When any agreement has been. 
arrived at in terms of sub-sec. (1) of this section 
to abide by the decision of one or more arbitrators; 

(b) During the period of operation of any award made· 
under this section; 

Sec. 12, sub-sec. (3) : Where the parties to a dispute 
are .engaged upon work connected with the supply 
of light, power, water, sanitary, transportation or 
fire extinction services. 

An agreement or awaru, when registered by the Minister T 

is binding on the parties to it, and may be extended to aU 
workers and establishments in the industry or trade affected, 
on the application of the parties to the agreement, if the 
Minister is satisfied that they are sufficiently representative
of the trade or industry. 

83. General satisfaction with the provisions of the Act was 
expressed by witnesses. It satisfies the preference generally 
stated by representatives of employer associations and of trade 
unions for the settlement of the terms of employment by 
direct negotiation in the trade or industry; it enn hleR leg-a I 
effect to be given to an agreement reached by such negotia-· 
tion, thus protecting an employer who observes the agreement 
against unfair competition from less scrupulous or less con-· 
siderate employers; it provides for the services of mediators,. 
and for reference by agreement to arbitration when direct 
negotiation fails. While making all these provisions for the 
prevention of a stoppage, it does not explicitly prohibit the 
strike and lock-out except as shown in the previous para
graph; but resort to such a trial of strength will be less 
likely to occur when the parties to a dispute have had all the 
opportunities provided by the Act for thinking over the dis
pute and considering every possible compromise. 

84. The successful working of the scheme of the Act 
depends on the :fulfilment of certain conditions. In the first 
place the parties to a dispute must realize their responsibility 
for a settlement, and nothing must be done to encourage or 



55 

permit them to leave that responsibility to some other party~ 
It is highly undesirable, therefore, that it should be possible, 
as it were, to appeal-even with the consent of the Minister 
-from the machinery of the Conciliation Act to the: :Wage 
Board to be set up under the Wage Act. Such a possibility 
will inevitably on occasions encourage parties to refuse to 
agree to a compromise, which otherwise they would have 
accepted, because they hope to do better by forcing a reference 
of the dispute to the .Wage Board. There must be no attempt 
to apply compulsion where after proceedings under the Con
ciliation Act there is no agreement. The basis of the Act is 
the enforcement of agreements, whether these are reached by 
direct negotiation or by an agreed reference to arbitration~ 
So long as parties are satisfied that the machinery of the Act 
will·be operated in good faith and that no attempt will ~ 
made to coerce them into accepting terms which they believe 
to be unworkable or inadequate, they will seek a settlement. 

85. It is undesirable to confuse the different procedures that 
the Act provides. Under the Act arbitration is binding; but 
resort to arbitration is possible only by agreement of the 
parties. On the other hand, the Minister may. appoint a.. 
mediator,* whose report is not binding, either with or without 
a request from the parties. This is a useful provision, since. 
a mediator may often promote an agreement which would 
not have been reached without his good offices, and may 
instruct public opinion by his report, even when he fails to 
secure agreement. But to treat a mediator's report as equiva
lent to an arbitrator's award is to discourage reS()rt to 
mediation ; and to attempt by special legislation to impose a. 
mediator's recommendation on a body that has exercised its 
right in declining to accept the terms of that recommendation 
is to undermine confidence in the Act as a whole. 

86. In the second place, care is needed in defining precisely 
the terms and scope of an agreement. Where an agreement 
is a purely voluntary agreement which there is no means of 
enforcing by legal action, such care is necessary though it 
is not invariably exercised; once provision is made :for en
forcement in the courts the question of precise definition 
assumes a new importance. Anv vagueness in the termS' of 
employment, or any uncertainty as to the establishments and 

• The Industrial Conciliation Act states (Clause 6) : 
I. " If both parties to any dispute which is under the consideration 

of any industrial council or conciliation board established under this 
Act apply to the Minister for the appointment of a mediator in respect 
of such dispute, or if the Minister is at any time satisfied that the settle
ment of any matter by any industrial council or conciliation board can 
be assisted thereby, l·e shall appoint a person to be mediator in respect 
of such dispute." 

2. " A mediator so appointed may attend the meetings of the council 
or board at which such dispute is considered and may act as chairman 
thereof. He shall confer with the members of the council or board 
conduct such inquiries and investigations as may appear to him to b~ 
necessary, endeavour to bring about a settlement of the dispute by the 
parties thereto, and make a report to the Minister as to the resuits of 
his mediation." 

[U.G. 14-'26.] E 
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per11ons covered by any particular wage rate or other condition 
9f service, may become no longer a subject for informal dis
cussion between trade unions and employers' associations, but 
a matter for litigation. It will be reasonable, therefore, for 
the Minister, before registering an agreement and, still more, 
bdore extending it to employers and workpeople who are not 
pa;rties to it, to review the terms of the agreement and require 
them to be redrafted-if necessary-in a form that satisfies 
his law advisers, 

87. More importa~t even than the terms' is the question of 
the scope of agreements. There is a certain amount of over
lap of other industries in every large industry. For example, 
:tnechanics are employed not only by engineering companies 
or firms engaged in competitive business, but by the Rai~way 
Administration, the mining industry, municipal alithorities, 
and other employers; A rate of wages for mechanics, deter
mi~ed on by an industrial council of the engineering industry, 
might, therefore, affect these other branches of industry. Ii 
the decision is that engineering craftsmen in whatever 
industry employed should have their terms and conditions of 
employment determined by an engineering industrial council, 
it c1mld be argued that workers who were not specifically 
~ngineering craftsmen should be excluded from the deter
minations of the engineering joint council, even if employed 
in engineering shops. In reaching a decision on this ques
tion, there is much to be said for following previous practice, 
whatever it may be. So far as a general principle can be 
applied, the sound rule would appear to be that the rates 
settled by an ind-q.strial council should apply only to 
employees of firms engaged mainly or exclusively in the 
industry represented by the council; on the ground that ratee 
of wages and other conditions depend ultimately on the 
capacity of the industry to pay. I£, for any reason, a 
council's rates are made to apply to workers employed outside 
the industry as defined in the agreement, then the firms 
employing these workers should be given representation on 
the employers' side of the council. 

. 88. Equal care is needed in demarcating the areas within 
which any rate or condition of service is to apply. 

89. A third caution to be observed is to see that due repre
sentation is enjoyed by every interest affected by any settle
ment which is enforced by law. Especially is this important 
where agreements made by an industrial council, which does 
not represent all the employers and workers in an industry, 
are extended to all. There were indications that insufficient 
care had been exercised in this as in other respects in the 
Building Trades Agreement, which applied rates, based on 
the prevailing rates in the large urban centres, to many small 
towns and villages in which nothing like these rates were 
paid before. Even in large centres-Bloemfontein and 
Kimberley-evidence was put before us to the effect that the 
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~azetting of the new rates led to the dismissal o£ some workers 
and to evasion of the agreement. . 

90. It is manifestly unwise to register an agreement that 
imposes on such small towns _as Pries~a (population, 
European 1,114, non-European 93<>) and Bntstown (popula~ 
tion, European 940, non-European 552) and many other· 
areas such as the magisterial districts of ::Moltend, 
·sterkstroom and Dordrecht, the same rates of wages and 
other conditions . of employment as apply to Kimberley. 
Larger towns and many more populous magisterial areas in. 
~11 Provinces are left outside the scope of the agreement. 
Worcester (population, European, 3,894, non-European 
4,747), Stellenbosch (population, European 3,695, ·non
European 3,610), Oudtshoorn (population, European 
5,552, non-European 5,166) are a few of the towns 
among the many towns and areas that are not touched or 
-affected by the registration of the agreement. The effect of 
the arbitrary imposition of urban wage standards on rural 
areas is two-fold. One effect is to jeopardize .the position· of 
the rural artizans who are often workers possessing a fairly 
competent knowledge of several branches of work in the 
building industry, and also the workers generally described 
-as handymen. In country towns and districts these workers 
are useful' and, indeed, necessary; their all-round, if less 
intensive, training is better adapted to the needs of a small 
"population than the more specialized abilities of the urban 
artizan; and to apply to them, and seek to compel the 
observance of wage standards and other conditions that have 
been designed for the principal towns is certain to curtail· 
the employment of these workers and still further to handicap 
youths in the country areas when seeking to enter inilus
trial employment in their own districts. The second effect 
-will be to increase costs in the rural areas. The avplication 
of the agreement to magisterial areas such as Potchefstroom1 
Ventersdorp, Middelburg, Kroonstad and the many others 
on which it has been imposed, must increase building costs. 
The cost of buildings on farms as weH as in country towns 
must be affected where the agreement applies, whether· 
directly or indirectly, a~ the minimum rates are binding upon 
-all employers and employees engaged in wmk usually per-
formed in the building industry. . 

91. The Secretary of the Department of Public Works in
formed the Commission that in urban areas the increase in 
the cost of building operations should not · be such as 
4

' approximately equivalent standards operated previously "; 
but in rural areas " the cost of building is bound to increase 
with the progressive increase in the number of. operatives 
paid the standard wage as against the large number formerly 
receiving considerably less. The leveHing uv process is 
Qbservable already. The town of Heidelberg is now classed 
with Johannesburg, and the demand has already arisen that 

[U.G. 14-'26.] 
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Standerton shall be classed with ·Heidelberg. This ten
dency, if successful, will soon result in the whole country
being embraced by the National Industrial Council Agree
ment." · · · 

92. In view of the large number of artizans liable to be 
affected by agreements registered and extended under the 
Conciliation Act, who are outside the nine large towns and·. 
are usually unorganized in unions, i·t appears to us that a· 
greater differentiation of rates than appears in the agree
ments so far rf\,wistered is necessary. The Printing and' 
Newspaper Industry Agreement has made an attempt at a. 
general scheme of differentiation, ana has fixed a minimum 
at £4 lOs.' per week in the lowest-rated country ·towns as 
compared with £6 2s. 6d. in the lowest, and £7 12s. 6d .. 
i:n the highest urban grade; it has also provided for the con
tinued employment of workers at pre-existing lower wage 
rates so long as such employees remain in their present 
employment. It appears, however, that these arrangements 
were proposed by the parties to the agreement and were not 
made on the initiative of the Minister before registration 
was conferred; in the case of the Building Trades Agreement .. 
registration seems to . have been a formal act without suffi
cient consideration of the ~cope and application of what the
industry had-recommended. A voluntary agreement between 
the employers and employees in a particular industry does · 
not require any official consideration or sanction. It is only 
when it is sought to have such an agreement registered, so
that its provisions can be enforced in the Courts, that it be
comes a matter of public importance that the responsible 
Minister should not accord registration until he has been 
competentlv advised on the scope and merits of the proposals 
and their ~ffect upon employment and industry generally. 

93 .. Mr. C. W. Cousins, Secretary of the Department of 
Labour, in his evidence before the Commission, said: "Re
vision_ by the Minister (before registration) does not touch_ 
the, essence of an agreement under the Conciliation Act, but 
it does touch such things as defined areas, and it affects cer
tain items which might be ruled out of the scope of the Agree
ment. It might touch subjects which the Law Adviser would 
not pass as part of the agreement; but I do not think the 
Minister has ·ever interfered with the rates of wages, hours of 
employment or definitions of employees. In essentials he
accepts the recommendations in full." 

94.- Finally, it has to be remembered that any improvement 
in wages or conditions, which does not result in a correspond
in()' .improvement in efficiency, has to be paid for by the con
su~er, and the consumer enjoys no representati?n on joint 
industrial councils. The industries in which national agree
merits. have so far been enforced-building and printing-a:e 
both sheltered fmm foreign competition. _ Rates of wages m 
these industries have risen far more tnan the average of 
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-wages. There would seem, therefore, to be a case at any 
rate for putting before each industrial council the £acts about 
wages in general. Some measures of co-ordination would also 
seem to be called for, since rates fixed in one industry inevit
ably have reactions on other industries.• An advance in 
wages in a sheltered industry, paid for by an increase ~n 
prices to the consumer, will very naturally prompt the worker 
in industries not so protected to demand a similar advance; 
although that industry may not be able to pass on increased 
costs to the consumer. Another reason_ for outside scrutiny 
is that the rates of wages generally affected by industrial 
council agreements are those of the higher paid skilled men; 
whereas, as we endeavour to show elsewhere, it is desirable 
that the gap now existing between skilled and unskilled rates 
of wages should be lessened rather than widened. It would 
eeem desirable, therefore, that all agreements should be sub
mitted to the Wage Board, as thechief co-ordinating author..: 
ity on wage questions, for their comments, before such agree-
ments are registered or extended by the Minister. · · 

(iv) The Wage Act, 1925. 

95. The \Vage Act of 1925, which repeals and supersedes 
the Regulation of Wages Act of 1918, was designed to supple
ment the Industrial Conciliation. Act. Its object, we were 
informed by the representatives of the Dep~rtment of Labour; 
is to provide safeguards for the wages and conditions of low
paid and unorganized workers, who are not adequately pro., 
vided for by the Conciliation Act, since that Act assumes 
organization on the part of workers. Used as a supplement. 
to the Conciliation Act, the Wage Act formally completes 
the provision for the determination and enforcement of wage~ 
standards throughout the grades and branches of industrial 
employment .. Used, on. the other hand, as an alternative to 
and competitor of the Conciliation Act, it is likely to under .. 
mine the effectiveness of that Act and to lead to the further 
neglect of the lower-paid workers whom· the Conciliation_ Act 
left out of its purview. It is desirable, therefore, that a clear. 
demarcation of ·province ;and function betw.een the two 
statutes should be established at an early date, and we make 
certain recommendations towards this end; . - . : 

96. We have referred already, in dealing with the Indus
trial Conciliation Act, to the danger of allowing the Wage 
Board to be used as a Court of Appeal from the wage-fixinO' 
bodies set up under the earlier Act. The provisions in th~ 
Wage Act designed to prevent such an· abuse are Section l 
(2) which excludes from any determination under the. Wage 
Act employers and employees coverea b:v a registered agtee .. -
ment or award under the Conciliation Act; and the proviso: 
at the end of Section 3 (1) b. 

•;The General Manager of Railways and Harbours statedJ: -~...,..r 
" Here it may be well to point out that the Rand mining rates'lof pay 
have always had a very great influence on the rates of pay paid out.,. 

Ride and on those paid by the Railways and Harbours." · · · 
[U.G. 14-'26.} 
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" Provided further that -when in any trade ·or section 
of trade there exist registered organizations of both em· 
ployers and employees deemed by the :Minister to be 
sufficiently representative of employers or employees, as. 
the case may be, in such trade or section of trade, th& 
Board shall not proceed with any investigation unless it 
is directed to do so by the Minister." 

97. These safeguards do not appear to us to be sufficient. 
It is 'possible for employers or employees at present covered 
by an agreement or award under the earlier Act to give notic& 
of a demand for a change, with the intention of forcing an 
appeal to. the Wage Board and so rendering nugatory the 
procedure of the Conciliation Act. There remains the safe
~uard that tlie '\Vage Board ean consider such a case in organ
Ized trades only on the direction of the :Minister; but the 
exercise of discretion in· such a case is an invidious task to 
impose upon a Minister, and to place the responsibility on 
him is to depart from the basic principle of the Conciliation 
Act-viz., that wage disputes in organized industries are best 
dealt with by the people in the industries without any out
side interference which they do not themselves jointly invoke. 
We recommend, therefore, that reference to the Wage Board 
of a dispute in an industry that is sufficiently organized to 
be capable of utilizing the procedure of the Conciliation Act, 
be assimilated to the provision made in SectiDn 7 (1) of that 
Act to any other reference to o-utside arbitration; i.e., that 
it be permitted· only if demanded both by a majority of em
ployers' representatives and by a majority o£ employoos' repre~ 
sentatives. An amendment to the Act is not needed to give> 
effect to this recommendation; it should be· sufficient, if a 
declaration is inade that the Minister will exercise his powers 
under Section 2· (1) {b) only in accordance with this principle. 
· 98. In other. countries there is a danger that would att;~~h 

to this procedure. Employers might endeavour to induce ill
organized employees-who would be more effectively protected 
under the Wage Act--to join in the formation of an indus
trial council or 'conciliation board, which would enable the 
employers to prevent reference to the '\V age .tloard. The 
Chief Inspector of Labour was of opinion that no such danger 
is to be apprehended in South Africa. Moreover, under the 
Conciliation Act, provision is made that industrial councils 
shall be registered-and conciliation boards set up only when 
the Minister is satisfied that the applicants are " sufficiently
representative";' and trade unions and employers' associa
tions also will be registered only when the Registrar of Trade
Unions is satisfied of their representative character. A clear· 
line of demarcation, therefore, exists between the occupations 
suitable for the procedure of the Conciliation Act, and those
more suitable for the Wage Act; and 'this line should be
maintained. 

99. The line between organized industries, able to adjust 
their own differences, and unorganized occupations in which. 
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· the workers need the assistance of the State, corresponds 
roughly with the line of demarcation between high wage and 
low wage occupations. If, as we were informed by the Secre
tary of the Department of Labour, the object of the Wage 
Act is to provide a " complement " to the Conciliation Actp 
and to " keep open a self-governing alternative for industri~s 
which desire to avoid wage determination by the Wage 
Board," this fact should be made clear. Representatives of 
employers' organizations, who appeared before us, were 
unanimous in desiring the operation of the Wage Act to be 
restricted to low wages and " sweated " labour, • for which 
they welcomed it; while representatives ol trade unions gen
erally agreed that these occupations should receive first and 
principal consideration from the Wage Board. Yet there 
appears to be wide-spread uncertainty as to the scope of .the 
Act, an uncertainty which the actual provisions do not dispel. 
The Board of Con~rol of the Alluvial Diamond Diggers put 
in as evidence a letter received by them from the Ministry 
of Labour in response to a demand to be specifically exclu~ed 
from the Act, in which they were assured that, although the 
Act did not exclude them~ its provisions were not likely to 
affect them; yet evidence was put before us by other wit
nesses which led us to believe that this industry," providing 
a livelihood for as many white men as the building and print
ing industries put together, was certainly an ill-organized 
and probably a low-wage industry. On the other hand, a 
letter from the Ministry of Labour was also put in in evid
ence from which we learned that in a certain not highly im
probable contingency the gold-mining industry, the most 
completely organized industry in South Mrica, will be the 
first important industry to be referred to the Wage Board for 
a report on wages and terms of employment. · · 

100. These letters are important as indicating tne uncer
tainty that prevails both as to the scope of the Act and the 
principles on which the discretion of the responsible Minister 
is exercised, and we therefore print them here:-

(Letter dated 2ht August, 1925, from Mr. C. W. Cousins, 
Secretary of the Department of Labour to the Secretary, 
South African Mine Workers' Union, Johannesburg:) · 

" Following the interview which representatives of 
your t"nion had with the Minister for Labour on Wed-

• The Minister of Labour (Colonel the Hon. F. H. P. Creswell), House 
of Assembly, speech on Second Reading of Wage Bill, March, 1925: "It is 
mainly, at all events in its earlier years, in regard to unorganized labour of 
the sweated indUBtries or where in most instances sweating is to be found and 
where men can hardly look after themselves, that this Act will find its main 
field of work in the earlier years of its existence." 

The Ron. T. Boydell, then Minister of Posts and Telegraphs and Acting 
Chairman of the Select Committee on the Wage Bill, stated in that Com· 
mittee on May, 18th, 1925 (page 72 of the Report) "I do not think any 
purpose wouid be. served by overemphasizing the principle of a Minimum 
Wage Bill which we all accept, and that is that it should only be applied to 
those industries where economic pressure compels the workers to accept a 
wage below what might be called a sustenance or living atandard." 
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62 

nesday evening last, 19th- August, 1925, at Johannes
burg, I am directed to confirm the undertaking which 
the Minister gave your representatives as under:-

"In the event of no agreement between the 
Chamber of Mines and the Mine Workers' Union 
being current after one month of the report of the 
Economic and Wage Commission being submitted to 

. · the Government, the question of the terms of remu
_neration of all mine workers-day's pay and contract 
men-will at once be submitted to the Wase Board 
for. investigation and report.'' 

(Letter dated 8th June, 1925, from Mr. C. W. Cousins, 
Secretary of the Department of Labour to the Secretary, 
Board of Control for Alluvial Diamond Interests, Kimber
ley.) • 

" With reference to your letter of the 2nd instant on 
the above subject (the Wage Bill), addressed to the 
Secretary. for Mines and Industries and forwarded to 

· this Department fo:t disposal, I have to point out that 
there does not seem to be any likelihood of the Wage 
Bill, if it becomes law, affecting the alluvial diamond 
diggers. 

"It would only affect them when a representative 
· body of the diggers themselves applied to the Wage 
Board on their o:wn initiative. In such an event the 

·Wage Board is required to act in a quasi-judicial 
capacity and has specific instructions laid down in the 
Bill to weigh fuJ.ly the interests of any industry with 
which it may be called upon to deal. It is highly 
improbable, therefore, that such Board could, or would, 
even if the diggers desired it to function, do anything 
otherwise than to further the best interests of the in-

. dustry and those employed in it. 
~· If no representath·e body of the diggers applies to 

the Board it can only function in regard to this or any 
industry on the express injunction of the Minister. 
Such a. step in the case of the diggers appears to be 

. "most unlikely; . and even if it were taken the Board 
again w:ould investigate most carefully according to law 
in "full consultation with· the diggers and could l>e 
trusted to operate decisively in the interests of the in-
dustry. · 

" It would seem that opposition to the B1ll must be 
due to lack of information or altogether erroneous 
information as to its terms and objects. In actual fact 
industries organized on fair principles have nothing .to 
fear· and much to gain; and an industry of a special 
character, operating under special conditions as in the 
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case of the alluvial diggings, although it may never re
quire the services of the Board at all, may be sure that 
if it does so, at its own instance, it will get favourable 
treatment in accordance with its own special interests. 

" It is necessary to make the above facts plain, in 
order to allay what appears to be an altogther groundle~s 
apprehension. · -

" The Select Committee on the Bill has already 
completed its labours, so that it will nnt be possible for 
representatives of your Board to give evidence as 
suggested. 

" In view of the foregoing explanation it would seem 
that no useful purpose would be served by the proposed 
deputation coming to interview the Government, but 
should you still desire it, an endeavour will be made to 
arrange an interview on hearing from you again.':._ 

lUI. For reasons that we state at length in the next 
chapter, we are of opinion that the first and chief object of 
public wage regulation in the Union should. be, not the 
raising of tlie higher rates of wages still higher, but the 
raising of the lowest levels of wages, so that the gap between 
t'Iie levels of skilled and unskilled labour is narrowed. We 
are o'f opinion, Hierefore, that the functions of the Wage 
Act should be, if not restricted to, at any rate concentrated 
on, the lower wage and unorganized occupations. The proposal 
we have already made, that reference to the Board of a 
dispute in an organized industry should be permitted only with 
the consent of both parties, will-if carried out-go far to 
secure this end. We are of opinion also that the restriction by 
Sec. 3 (3) of the Act of the Boa1·d's power in the first instance 
to make I'ecommeudations to cases in which it can recommend 
.. a wage or rate upon which such employees may be able 
to support themselves in accordance with civilized habits of 
life" may prove an obstacle to the Board's dealing ·with the 
classes of labour to whom the .Act· would otherwise seem 
specially applicable. Our study of the total resources avail
able for the payment of wages and all other kinds of income 
shows that some industries might be extinguished or 
seriously injured by the immediate imposition of an obliga
tion to pay a minimum to all workers of, say, sixpe11.ce an 
hour. Yet wages might be improved even in th9se indus
tries, and ultimately raised to a higher minimum -provided 
that pressure was applied gradually and the industry given 
time to make the adjustment and carry out. the reorganiza
tion which it 1would be required to do. Legislative amend
ment is not needed to give effect to the change we propose. 
The Minister has power in these cases to direct the Board 
to make a recommendation; we suggest that he should make 
a publi~ declaration that he intends to use this power 
freely. At present the warding of the section is such as to 
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deter applications from the classes of workers most suitable 
for the action of the Board; the declaration we sug~Yest 
should remove tliis objection. "' 

l_Q2. In general it was the opinion of many witnesses, with 
wh1ch we concur, th~t th~ 'Vage Board under the provisions 
of the Act ·has too httle mdependence and that too much is 
~eft to t~e discretion of the Minister. . Th "!s th~ Wage Board 
Is not grven power to make a determma.twn; 1t only recom
mends to the Minister, who is free to reject such recommenda
tion. Th~ Board is not free to consider any application from 
an orgamsed trade for a hearing, but only such as are re
ferred to it by the Minister. If this provision is merely 
formal, to facilitate administration, the objection to it is un
founded; hut if that is so it should be made clear that 
the :Ministry of Labour . is merely a convenient channel 
through. which applications will ·proceed to the Board and 
determinations issue from it. As the Act stands at present 
there: is the possibility of Ministerial action that will deprive 
the Board of the power of determination which it should 
p.ossess, and will expose disputants to the risk that their af
fairs may be settled on grounds of political advantage rather 
than economic necessity. The substitution of compulsory 
determination. by a statutory body for voluntary agreement~ 
with the possibility of a stoppage in the background, is an 
experiment the success of which depends on the statutory 
body commanding the confidence of all parties in industry, 
so that its decisions will be acquiesced in cheerfully, and 
every effort be made to carry them out without hardship. It 
will not command this confidence, if there is any suspicion, 
however unjustified, that its :findings are liable to be over
ridden by a political authority, or if there is any ground for 
:fear that the final award will be influenced by considerations 
other than those put before the Board in its hearings . .More
over, if this fear exists, it will be impossible for the Board 
to function as the final co-ordinating influence in all wage 
q~estions as it is desirable that it should. 

(v) The Co-m·dination of lrage Determinations. 

103. The scope of both the Acts we have been considering 
is limited._ Agriculture in all its forms, domestic service, and 
most branches of the Public Service-including industrial 
undertakings such as the Railways and Harbours-are ex
cluded. It is possible, therefore, that different standards of 
payment for work of similar skill and intensity may be estab
lished, and that modifications in exisfing standardR may be 
made without any uniformity. We have seen that th~ out
standing feature of wages in the Union at present IS the 
wide variation of rates of pay, and our examination of the 
movement of wages in different occupations has revealed fur
ther variation. The absence of any provision for revie":ing 
and exercisin~Y a harmonizin~Y influence over these variatiOns 
appears to us to be a serious gap in the wage-fixing machinery 
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of the community, the inconvenience of which is likely to be 
felt more as time goes on. 

104. No wage rate is an isolated thing; for every worker 
has other workers twith whom to compare himself. Every 
change in a wage rate, therefore, excites hopes or fears irt 
the minds of workers outside its scope, whose own· rates 
bear a. customary relation to the rate changed. Either they 
will expect a similar advance or fear a similar reduction. 
Where workers of the same craft are subject to dif..: 
ferent systems of wage determination,' unrest is certain tdo 
be caused unless these systems are co-ordinated. ":Now, at 
present agriculture which, owing to its relatively low nett 
returns and its custom of partial remuneration in kind, 
shows the lowest levels of money wages, is left out of aU 
systems of public !wage regulation. The Public Service
which in South Africa includes much work of an industrial 
characte( ~has its own system. The rest of industry is divi,;. 
ded between the Conciliation Act system, under· which each. 
industry is a law unto itself, and the Wage Board, which 
has severely limited powers. Three dangers ol disturbance
emerge. The gap between industrial and agricultural. in
comes, between urban and rural rates, which already is sO. · 
wide that it is an important cause of rural de-population 
and overcrowding in towns, is likely to be widened, with a 
con~>equent intensification of the evils already caused. And 
with every widening of the gap discontent among the lower
paid agrieultural workers is likely to grow and the · possi-
bility of retaining them on the land without an advance in 
payment to diminish. In the second place, workers of the
same occupation in industry may .be faced .with differing 
wage rates, which will unsettle all of them; for example,. 
mechanics' wages may be fixed at one level in the Railway: 
Administration by the recommendation of the Railway Con
ciliation Board, at a different level by an engineering in
dustrial council for engineering firms, and at a different level 
again by the Wage Board for mechanics employed: by the 
gold mining- industry. In the third place, discon-tent may 
be caused in one industry by the spectacle of advances 
awarded in another industry which the workers in the first 
industry are unable to secure. 

105. In some part of the public machinery for ·regulati·ng
wages there should be some authority, charged with the 
duty of surveying wages as a twhole and exercisi:n-0" a co
ordinating influence. The only possible authority~:> is th& 
Wage Board or, for certain purposes, its Chairman. We 
accept the reasons for the exclusion of agriculture from 
the !lcope of the Wage Act; we are satisfied that tlie Publi~ 
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Service Commissioners and the Railwav Administration• 
are justified in desiring to maintain their self-contained 
11ystems of salaries and wages, based on continuity of '!lervice 
and promotion within the Senice; but the need for £·o-ordina
tion 'remains. We recommend, therefore, that the members 
.of the Wage Board should be required to take into considera
tion the rates of pay and conditions of employment in agri
culture and in rural areas generally as well as tne factors 
11pecified in Section 2 (2) of the Wage Act, and in any and 
every report they make. This might be required by regula
tion under Section 3 (2) (/). In order to secure co-ordination 
with the Public Service the Public Service Commissioners 
~hould be required to consult the Chairman of the Wage 
"Board or his alternate before making any important wage 
tChange, other than changes affecting individuals only, in 
the terms and conditions of the Public Sen·il'e. To secure co
'Ordination with the Railway Administration, which carries 
on so many trades that it cuts a section across the ,...hole in
dustrial· organism, the Chairman of the Wage • Roarc'l, or 
his alternate, should be invited to attend all meetings of 
the Railway Conciliation Board. These arrangements, 
:coupled with the provision we have already put forward 
that all agreements and awards under the lndu;;trial Con
-ciliation Act should be submitted to the Wage Board for 
comment before registration, will ensure that wage questions 
'!lhall no longer be considered in isolation, and a custom 
will be established of regarding wages as a whole. This 
tendency· will be strengthened, if, as we anticipate, indus
tries under the Conciliation Act adopt the t"ustom, without 
-any compulsion being placed on them to do so, of employing 
the Board as an arbitrator, where arbitration is resorted to 
by consent. 
~ 106. ·In making these recommendations we realize that 
much will depend upon the degree of public confidence that 
the Wage Board will command. The system that is allout to 
"be set up is comparatively new in South Africa. We have 
drawn ·attention to what we eonsider the defective features 

• The General Manager of Railways. and Ha.rbo)ll'S said to us-
" With regard to the influence of public wage regulation upon in· 

dushia.l. development .• • . • • . . the effect of the adoption of complete 
compulsory scales of pay for outside trades or occupations analogous to 
trades and occupations in the Railway Service would complicate the 
position so far as the Railway Administration ia concern~. Where a 
Wage Board recommends and the Minister decides that <'ertsin scales 
of pay are to be applied in any trade, some members of which are em
ployed in the Railway Servioe, and such rates are higher than those 
in the Ra.Uway Service pressure on the Administration to force up Rail
way rates to the level of the outside rates is -inevitabl<>. If such a 
contingency aroae an impossible position might resu~t : . . . . The 
·position would not be so serious were artizans and smular cla3SeS of 
employees only affected but the wages of the railway staff other than 
t.he artiza.n classes would also be influenced by :the. rat-E>5 of pay of 
artiza.ns." 
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of the Act and have indicated the spheres to which we think 
the functions of he Board should be confined. But in 
whatever sphere it operates success will be largely. depen• 
dent upon the manner in which the Board approaches the 
problems with which it will have to deal, and. the reputa
tion for competency and impartiality that it establishes i'ri 
the estimation of all sections of the community. 

1 

107. If use is made of the Wage Board in the ways we 
have suggested, its functions will tend to an important ex
tent to be those of a co-ordinating and advisory .body. The 
Wage Act provides that the Board can sit in divisions, and· 
that for any investigation additional temporary members 
may be appointed, who may be representatives of the em
ployees and employers of the trade under investigation. The
utilization of this provision will probably relieve the per~ 
manent members of the Board sufficiently to enable them to 
assume the co-ordinating functions we propose;· and, in addi-. 
tion, will meetthe objection frequentlyraised ,before us to the
Board itself that its members will not possess an intimate ex
perience oi the trade~? it investigates. The use of the tempora;ry
trade members under the chairmanship of a permanent mem
ber will ensure the combination of particular trade experi
ence with that outlook over the problem of wages as a whole· 
we believe to be necessary. · 

CHAPTER III. 

'IRE PUBLIC REGULATION OF WAGES. 
I. GENERAL CoNsn:iERATIONS. 

108. It will be well at this point to consider the ways in: 
which legislative action or trade union pressure can affect 
wages, and the limits within which such action is likely to 
be effective. A complete discussion would require more space 
than can be devoted to it in the present report; but it would 
be. idle to attempt to explain the complicated facts of wages 
in South Africa without some preliminary consideration of 
the general principles involved. In the present section such 
a consideration is attempted; in the succeeding section the· 
application of the principles is made to the special conditions 
of South Africa. 

109. A general explanation of wages· must answer three
main questions: why the average level of wages in a country 
is what it is, compared with the level in other countries; 
why the average level is different in different industries; 
and why the rates of different crafts and occupations in the
same industry vary. The general level in the country as a 
whole is the most important fact, and it will be convenient 
to begin with that. 

llO. Wages, like all other forms of income, depend on 
the wealth of the country, or, in more precise terms, on the· 
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-volu;me of the National Income:- This can be calculated with 
a f~Ir degree o~ precisi.on. in countries .wi~h a ~odern organi
-zahon of official stahshcs, and vanatwns m its amount 
from tir~.e. to time can be measured. It is expressed as so 
many milhon pounas or dollars, and represents at one and 
-the same time the aggregate value of all the goods and 
-services produced within the country during the year and the 
aggregate amount of the incomes of all the persons among 
-w~om the proceeds of the sale of these goods are dis
tnbuted. The actual goods and services that constitute the 
-rea~ i~co~e of the country might be varied without any 
-vanatwn m the aggregate value of them; so that it is unsafe 
to assume that an increase in the National Income denotes 

·an increase in the community's welfare. 'Vhatever the 
goods ac~ually produced,. however, the figure is a fair 
measure of a country's productive capacity. To say that the 
National Income of South Africa in 1923 was £186,000,000 

-gives a. sufficiently definite and useful idea of the country's 
·wealth. Goods and services of that value were produced; 
the economic resources of the country were equal to an out
put of that amount. £186,000,000 was the total amount of 
-purchasing power available for distribution; therefore wages, 
·profits, rents, ·fees and all other forms of income could not 
·amount in the aggregate to more than £186,000,000. 

111. An ·important influence on the amount of a countr~·'s 
·income is ·its commercial relations with other countries. 
·Every country works more or less for export; a part of its 
productive capacity is engaged in producing commodities 
for other countries to consume, and a part of its real income 

·consists of the toods and services which it purchases from 
··abroad with the proceeds of the sale of its exports. The 

volume of "its ·National Income will, therefore, be affected 
·by . the terms on which it exchanges its exports for its 
·imports; if circumstances occur to depress the world value 
·of its exports ana at the same time to enhance the W<nld 
price of its ·imports, the physical volume of its productive 

. output ·may go. up at a time when its real Income, which 
·includes the diminished quantity of imports which it 
gets in exchange for its exports, IS going down or is 

·stationary .. 
112. Not all the National Income is available for the 

·remuneration of labour and capital engaged in the so-called 
·" productive" s~rvices of industry and. agriculture. In 
· oddition to wages, the values of the services of transport, 
. commerce and finance, of the personal services of the· pro
. fessions and of domestic servants, and of the whole of the 
national and local government organization, are included to 
make that total. The distribution between different indus-

. tries and services varies; but, if there is uo inerease in the 
·goods produced or serv·ices render~d, an increase in the 
·share going to one inaustry can be giyen only at the expense 
•·Of the rest of the economic ('()mmumty. 
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113. Again, not all the 1·evenue derived from the sale of 
its products by any industry is available :for wages in that 
industry. Even when the cost of materials, light and power 
and taxes have been deducted, giving the net produce of the 
industry, some payment has to be made for the use of 
(!apital, for thi<l services of management, for the undertaking 
.of commercial risks, and for other essential requisites of 
modern production. 

114. 'Vhile wages are not the only element, they consti
tute the largest element in the National Income. Changes 
in the distribution of the National Income, though they 
-affect wages, are apparently less influential in the aggregate 
than changes in the amount available :for distribution. 
Wages as a whole tend to rise with the increase in a 
country's wealth; and the reduction in wealth, which the 
War has brought about in European countries, has every
where been accompanied by a reduction in the total amount 
of real wages. Similarly in international comparisons; 
where there are ample natural resources to exploit and a 
plentiful supply of capital is :forthcoming even low-grade 
labour will command high wages; where, on the other hand, 
natural resources are sparse, inaccessible or restricted.· in 
relation to the population -·uiat is to work on them, or 
~apital is scarce and the problem for the population is a 
problem of finding employment on any terms, there even 
b.igh.1y skilled labour will command only a low rate of 
rem:uneration. Wages may conceivably be increased without 
-there being any· precedent or concurrent increase in the· 
National Income; hut a fundamental distinction is to be· 
drawn between policies which increase, or seek to increase, 
wages by increasing the volume of wealth production as a 
whole and policies which increase or seek to increase 
wages at the expense of other incomes in the community: by
promoting a different distribution of a total amount that 
b.as not been increased. 

115. Our second question was why the level of wages is 
different in different industries; in other words, what governs 
the distribution of tlie National Income among different in
dustries and services? This distribution is effected through 
the mechanism of prices. Under conditions of free competi.: 
tion and equal opportunity, wages wil~ tend to he equal 
throughout a country for work of equal difficulty. But there 
are many obstructions to the fre_e flow of labour to different 
tasks, that such an assumption involves, and, even if labour 
were free to flow into any occupation which it was competent 
to undertake, there would be :frequent temporary divergences 
from such an ideal adjustment of pay to skill. . 

116. Thus an intensified demand for any commodity would 
nave the temporary effect of sending up its price, and so of 
diverting a larger proportion of the National Income to the 
producers of that commodity. In time, if there were· no 
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~striction upon competition, more people would be drawn into 
Its manu~acture, output would increase and the price come 
do~ a gam; but_ restriction is alwan possible, and it may be 
possible for the mdustry, by restricting production to the old 
'"olume, or at any rate by keeping it below the new demand 
to secure a lasting increase in profits and wages as a resuli 
of society's increased demand. E'"en if there is no intensifi
cation ~f the demand ~or the products of any industry, it may· 
be poss1bl~by reducmg the su~ply-to force up prices, and 
consequ*:ntly profi!s an~ wa~s m that industry. The same 
result Will be attamed If, without any actual reduction, out
p_ut is not increased at. a time ~h~n the country is growing 
n<:her, and the consummg publi~ IS enabled to pay a higher 
pnce for the same amount as It took before. In cases in 
which an industry is able, in this way, to secure for itself 
differential returns, the additional profits will usually be 
capitalized in course of time by the transfer of capital hold
ings in the industry to new holders at a price at which the 
return is little abo'"e the average return on capital; the lenl 
of wages may, howenr, be permanently raised. Any diver
gence of wages from the averag~ level for a given level of 
skill and energy in the "Ommunity is usually to be explained 
by some such element of restriction on free competition, which 
maintains prices-and, with prices, wage~abo'"e the lenl 
at which they would settle, if there were no such restrictions. 
There may, howe'"er, be divergences in wages in an industry 
from the aYerage level of wages in the country, which are due 
to the exceptional energy or efficiency of ·the workers con
cemed;-in that case prices will not be affected; the &dditional 
wage will be a payment solely for additional output. Again, 
therefore, a sharp distinction is to be drawn between policies 
which increase wages by increasing efficiency and output, and 
policies which increase wages by dinrting to wage-earners in 
one industry funds, supplied by higher prices for the products 
of that industry, W'hich are merely diYerled from other indus
tries. 

117. Our third question related to the differences between 
the wages of different classes or grades in the same industry. 
Just as the X ational Income is distributed between different 
industries and sernces, so the receipts of any one industry are 
distributed between the capitalists, management, the persons 
who take the various commercial risks, and the different 
classes of wage-earners co-operating in the industry. And, 
just as one industry may secure prices that are high relatively 
to the prices obtained by other industries for products involY
ing similar !'kill, enterprise and risk, by restricting out~ut or 
exploiting an intensified demand, so a class of labour m an 
industry may secure a leYel of wages aboYe the average of 
the industry by some limitation on the supply of labour. The 
limitation mav be what W'e call natural, i.e., it may be due to 
the intrinsic ·difficulty or exceptional hardship of the work, 
limiting it to the minority of people who are clenr enough or 
strong enough to undertake it, but, it may also be artificial-
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a term we should apply when the resulting wage is above the 
level·which the skill and effort involved in the work would 
secure for it under conditions of free competition; Differences 
in wages, therefore, do not always correspond with differences 
in skill or energy. A class of workers may, by law or custom 
or trade union action, have been able to establish their wages 
on a leTel above the average for the level of skill err effort in
volved, and, by the same means, may have been able to main
tain them on that level; in that case, either the output of the 
industry will be restricted by the increased price which it is 
l!ecessary to charge the consumer, or employment in their ,cla3S 
of work will be restricted to the individuals in the class wh~) 
are found by experience to be worth that rate; or les~ well
organized classes of workers in the industry will get less than 
they otherwise would have done. Once more we hav~ to pote 
a fundamental distinction between policies which inerease _the 
wages of any class of worker in an industry by_ increasing_ its 
efficiency and policies which increase the wages of one class at 
the expense of some other class. · -· 

- -
118. Policies of wage regulation-whether by law· or by 

hade union action-can have only a limited effect.· The chief 
determinant of wage levels is the volume of production. in a 
country, or the National Income. Wage regulation cannot 
increase this fund by any direct action. Indirectly, by the 
reaction it may have on the efficiency of labour and of the 
management of industry, wage regulation may increase the 
volume of production; and directly, as well as indirectly, by 
dislocating relations between different industries or by crush
ing firms out of exhtence, it may reduce the volume of pro
duction. But the National! Income depends mainly on such 
factors as the natural resources of the country; the density 
of population; the intelligence, vigour and enterprise of the 
people in industry; the progress of technique; and the supply 
of capital; and these are not due to, or dependent on, wage 
regulation. The influence on wages of wage regulation, there
fore, is exerted by modifying the distribution of a fund of 
wealth, the volume of which depends mainly on factors which 
wage regulation can influence only indirectly; and, in par
ticular, by securing for one class rather than another the in
crease in wealth which, in the absence of wars, is a normal 
feature of a civilized society. · 

119. This influence is exerted by fixing and maintaining a 
rate of wages below which no one in the particular occupa
tion regulated shall be employed. The effect of this i~ to 
restrict employment to workers who are· worth that rate to 
the employer. As we have- seen, there are twa eau.ses-which 
either separately or in conjunction may hav-e ·the effect of 
making the worker worth a higher rate; he : may become 
more efficient and contribute more to production, or his 
labour may be used with greater economy and effect by a 
more efficient management. Agaiu, the insistence on the 
higher rate throughout the industry may, without any 
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increase in output, enable employers to raise selling prices 
(or withhold a reduction in prices which technical progress 
or monetary changes would otherwise have brought about) 
and so pass on to the consumer the addition to labour cost. 
It is a matter of great importance to the community to 
ensure that! wh?rever possible, an increase in wages shall he 
secured by an mcreased efficiency of labour or of manage
ment rather than by exploitation of the consumer. 

120. An increase in wages, enforced by law or trade 
union pressure, may be followed by an increase in wealth 
production, if the pre-existing rate of wages was much below 
the average level of wage rates in the country, and if the 
·increase is gradual. If the _pre-existing rate was excep
tionally low, the mere physical efficiency of labour is likely 
to be increased hy a wage that affords an adequate dietary 
and healthier conditions; in the case of already well-paid 
labour there will not _be the same possibility of improvement. 
Again, where wages are exceptionally low, the probability 
is. that labour .will ~e carelessly and wastefully used; and a 
higher rate Will stimulate the management to use it more 
economically, equip it more adequately and supervise it 
with more care. High-wage labour, on the other hand, 
will aheady be used with such economy as the management 
can secure, just because it is high-wage labour, and the 
possibility of further economy will be very much less. .The 
change, again, must be gradual; sudden additions to the 
income of any class tend. to be spent wastefully, and to 
yield no return in added efficiency; a gradual improvement, 
giving time for a modification of established customs of 
expenditure, is not so wasted. Moreover, employers, who 
might, if given time, effect a re-organization of the work of 
their· factories, which would enable them to pay hig-her 
wages, may find it impossible to carry on, if suddenly con

. fronted with a large increase in the rates of wages they 
have to pay. The ablest employers, who are most likely to 
find . ways and m.eans of utilizing their labour more 
effectively, are not always rich· firms with large capital 

·resources in a position to give effect to their ideas. Another 
consideration is that in every business there are some jobs, 
often a large number, which require one. worker, whatever 
the wage paid; and that worker may not require any special 

·skill or ability. A sudden change in wage rates, however 
brought about, is likely, therefore,' to cause dislocation and 
produce unemployment. 

121. The wages of any class of workers may, however, 
be raised without any increase in their efficiency or contri
bution to production. It is even possible that the wages of 
all workers may be raised, at the expense of other partici
pants in the National Income, without any increase iu 
efficiency~ A reduction in the net return to capital is, how
ever; likely· to check tl1e a~cumulation of capital. in the 
country, or the flow of cap1tal from other countnes, anf 
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so to lead to a restoration of the previous rate of return. 
High managerial efficiency, again, is so ran~ and indis
pensable that its share of the National Income is not likely 
to be reduced for long; a1id any reduction is likely to react 
adversely on the volume of the National Income. There 
remain the services of finance, commerce, the professio~~ 
and other personal services, the remuneration of which might 
conceivably be 1·educed to increase t_he share of the National 
Income going to. the wage earner. In practice the gains of 
any class of wage earner-which are not accompanied by 
any corresponding increase of efficiency-are secured from 
the consumer; so far as the product enters into working class 
consumption they will be made at the expense of other wage 
earners; so far as the product is consumed exclusively ·by 
other classes, they will be gains at the expense of these 
otner classes. 

122. The possibility of any class of workers thus s£:curing 
a differential advantage turns, first, on the degree to which 
the product on which it is engaged is indispensable to . the 
consumers of it; and, secondly, on the degree to which its 
labour is indispensable to the making of that product. There 
are few products, and few contributions to production, for 
which some substitute cannot be found in the last resort; 
equally, there are few commodities and few classes·. of 
workers, dispensing with which would not be more or less 
expensive or inconvenient. Indispensability, therefore, _is 
a matter of degree. If the price of a commodity (compared 
with other commodities) goes up, consumers will tend to 
reduce their takings of it; and if the cost to an industry of 
any class of labour (or of any other contribution to produc
tion) goes up, the industry will tend to elr!-ploy less of it, 
and either reduce production or increase its use of some other 
class of labour or machinery. A class of workers, whose 
numbers cannot oe reduced without serious disorganization, 
and who are engaged in an industry the demand for the 
produds of which is not likely to be seriously reduced by .a 
Tise in its price, is in a strong position for. securing an 
advance in wages. Workers in this position, howe-ver,. are 
11sually already in receipt of relatively high rates of pay; 
the low-waged workers, whose position it is the. primary 
object of legislative intervention to improve,. are 11Sl~ally 
eng-aged in occupations where they can easily be replaced, 
either by other workers or by some mechanical apjJliance, 
if they demand more, and where the volume of production 
i~ due to and dependent on low costs. An hicrease in the 
minimum wage in the case of an occupation of the latter 
cla!'S must proceed cautiously, just because a sudden adYance 
might cause the dismissal of a. considerable proportion of the 
persons it is de,;ired to assist, alia perhaps cause a check to 
the industry from which it would not easily recover . 
. Fortunately, it is in this class that tlie possibilities are 
greatest that higher wages will be followed by an increase 
in efficiency and output so that a gradual increase in wages 
is likelv to pay for it!'f'lf. · · 

[U.G. 14-'2fl.] 



123. The experience of trade union§ in countries with l(•ng 
experience of trade UUMmism has important lessons to offt-r 
to the State, when the latter enters the ~phere of wa~
fixing.• Their infl.uem·e has tended to inerease the ~r
gaining power of the -wage-earner, by pronding him with 
a collectiYe resene, on which he can draw in resisting pres
sure put upon him to act>pt a wage lower than the industry 
can pay, and by substituting collectiYe bargainin ... for indi
vidual bargaining. The result has bt>en that 

0

anomalous 
nriations in the rate of pay for similar work under similar 
conditions hue been lesl'oened or abolished. This bv itself 
amounts to an increal'oe in aggregate wages, since,· in the 
absence of any such common rule, indi ridual employers will 
exploit the weakness of individual ..-orken and pay them 
less than the rate that the rest of the industry is paying. 
·In the second plaee, ..-ages have been kept constantly up t~ 
or close to, the lenl that the capacity of industry permits. 
When trade declines, -wages are preyented from falling u 
low as otherwise they would haYe done; when trade im
proves, wages are foreed up sooner than, but for the union, 
they would have risen. 

12!. Trade union action by itseU tends to increase the 
acfv&ntages ol the stro~aer sections of the w3.c.ae-earning 
class i since it is easier to organize and maintain an eJfee
fiye union among workers who are already well paid, and 
..-hose numbers are already restricted by the requirement of 
special skill or S(liDe similar condition, than among worken 
who can ill afl\)ra enn the smallest union subscription, who 
ai'e numeroUS relatiyely· to the demand for their semce5~ 
and· whose ..-ork is ~asily dispen'5ed with. LegislatiYe 
action, if applied with discrimination, s1wuld be able to 
correct this extreme inequality of bargaining power, ana giYe 
the most depressed workers the same sort of support as a 
union giYes better-off wage-earners. It can standardize rati'S 
of pay, thus eliminating cases of underpayment by the ..-orst 
or :financially weakest employers; aud it l"a.B., as conditions of 
trade offer opportunity, raise the low lewl to a little higher 
level, diYerting some of the increase in society's wealth, 
which :would otherwise haYe gone to better oTganued sections 
of soeiety, through the medium of hight-r prices, to the 
wcirkers who need it most. Ewn il the improwment is 
effected by diverting to- tllese, without any inerease in their 
efficiency and output, a part of the National Income which 
would other\\"L<ie haYe !:'ODe to others, it is justifiea; in the 
case of the lowest paid- cla!'ses of workers, ho..-eYer, there is, 
as has been. said, mo!'t reason to ex:pN't that a raising of the 
rate of wag-es, pNYided it is imposed uniformly on all em
ployers, will have a faYo11ra.ble reaction upon the personal 

• • There is, bmrever, alao an element of danger for a young eoo:atry. 
if an attempt; is made to follow too closely the practice and precedents aC 
a highly indtlb-tria.lir.ed country with a long experience of trade unionism. 



Efficiency of the •wage-earners themseh-e'3, and on the effi~ 
ciency and economy wHh which their labour is utilized by 
the management. 
II. SrECIAL Co~DITIONS AfFECTING THE Prnuc REGULATION 

OF WAGF.S IN SOUTII AFRICA. , • 

125. The application of the general principles s~ma~ize~ 
in the previous section to South African inqustry and agri~ 
-culture is a matter of considerable difficulty. South A.fr~ca, 
in its economic aspect as in so many other aspects, .. is a 
country of wide contrasts. The Rand, .Kimberley fl.nd .the 
large coastal towns provide examples of highly'. organized 
modern industries, disposing of large capitals and operating 
on a large scale, with effective trade unionism ana. a high· 
level of European wages; and agriculture has examples ~of 
intensive cultivation for a world market as modern in its 
organization. On the other hand, the greater part of the 
agriculture of the country is,; even if the primitive ~cononiy 
of the native locations be left out of account, extensive and 
pastoral,* with a consider~ble-though dimi~ishiUg..:.:..:.ele
ment of subsistence economy surviving in it; and industrial 
wages outside urban areas are low. · 'fhe density of popula-:. 
tion is onlf 14.67 per square mile as compared with 538 in 
the N ethedands, 482 in the United Kingdom, 323 in Ger
many, 479 in 3Ias.,achusetts, and 218 in New Ym:k State; 
yet in Johannesburg it reaches 1,605 and in Durban 1,475 .. 
Any generalizations, therefore, l'Un apply only JWith modifi
t'ations to suit particular industries and districts. The 
principles summarized above, however, are relevant to South 
African l'onditions, and, with the nere>:sary modifications, 
can be applied to them. . 

126. The first principle wa'3 that the predominant £actor 
in determining the general level of wages in a couutry is 
the volume of wealth production, or National lpco:rne. 
Considering only that part of tpe tconomic actiTities of 
South Africa which is uu<le1· European direction, we have 
already estimated the income at ;£1i8,000,000 for 1923, or as 
something under £100 per annum per person occupied. 

127. In 1923 a sum of £84,000,000 l"epresented the re
muneration of labom and the other contributors to production 
in mining, manufacture and transport. The pl"Ofessions, with 
34,000 mPmbers at the last Census, take £3.3 million. The 
personal services of domestics take an estimated amount of 
£6.6 million. Go>ernment, central and local, employs 'some 
55,000 Europeans (over and above the employees in the Rail
ways and Harbours Administration) and requires £16,000,000 
to pay them. There were in 1921, 81,000 farms, giving a 
livelihood to 168,000 white farmet·s and employing 465,000 
natives, Asiatics and C"oloured, with an · aggregate jncome 
which in 192!1 is estimated at £47,000,000. · House rents take 

• The Official Year Book No. T, pages 4,57-8, shows that of the total 
area of OI'<!Unilld fA.l"I'IIR only about li per <'ent. was un1eP cultivation. . . 
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£16,000,000; banking, finance, com-merce and all the services 
of distribution are estimated to take £12,000,000. The asser
tion was frequently made to us that distribution absorbs an 
amount of the National Income disproportionate to the ser
vices it renders. Some payment, however, must be made for 
the work of distribution, and possible savings, even if con
siderable in the aggregate, could not amount to more than a 
few shillings per head of the occupied population. 
- 128. The claims of· owners of capital to the share they 

receive of the revenue of industry were disputed by certain 
witnesses who a-ppeared before us. We do not propose to dis-· 
cuss this objection, since the denial of the right to interest 
and profit would amount to a revolution which it is no part 
of our terms of reference to consider. 

128a. It may be noted, how.ever, that South Africa has ex
tensive undeveloped natural 1·esources, which require further 
capital for their development. This capital is not likely to be. 
forthcoming unless some payment, at a rate equivalent, after 
allowing for risks, to the rate paid in other markets open to 
the investor is offered. The low ratio of capital value of house 
property to annual value-only a half what it is in England; 
the charges made by building societies and others for loans on 
soundsecurity are indications among others that there is an 
unsatisfied demand for capital in South Africa. ·:Moreover, 
habits o:f saving do not seem so widesp1·ead that South Africa 
is likely in the near future to become independent of foreign 
capital. The dividend and interest paid to investor residents 
overseas, estimated at £15.7 million per annum by the Acting 
Director of the Census before the Kemmerer Commission, and 
the interest drawn by investors in the Union, must be re
garded, therefore, as an unavoidable charge upon the revenue 
of industry.· · 

l29. Another necessary charge is the cost of management, 
which appears as profits in the case of businesses managed by 
their owners. The view was urged before us that an excessive 
share of the revenue of industry is taken by management. It 
is not always practicable to draw a line between wages and 
sala1·ies, and quite impracticable to say in what proportions 
profits and dividends should be regarded as payment for man
agement, premium on risk, incentive to enterprise, and bare 
interest on capital. respectively. The Census of Industrial 
Production distinguishes salaries and wages; the ratio of 
salaries to wages has varied only slightly in the ten years for 
which the records are available. 

129a. Comparisons with other countries, such as Canada 
and Australia, which show a lower ratio, are misleading, un
less allowance is made for differences in scale of operation and 
character of employees. No evidence, however, was put before 
us and there is no obvious reason to believe that employers 
pay_ more than is necessary to secure the managerial staffs 
they require. A comparison was drawn between salaries in 
the gold mining industry and the Uailway Administration. 
The circumstances of the two industries appear to us too dis
similar to permit of a useful comparison. Again, no reason 
was given why mining companies-many of which have great 
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difficulty in continuing in operation-should pay their staffs 
more than they thought their services worth. The amount 
bv which the actual sum paid exceeds in the aggregate the 
minimum amount that would have to be paid to secure a com~ 
petent technical staff at all, would make a negligible contribu
tion to the funds available for wages. The present manag~
ment has, indeed, succeeded in increasing the output of th'e · 
industry over the pre-war level without reducing wages, in the 
face of a fall of a third in the purchasing power of the gold 
produced. 

130. There are, then, other charges besides wages to be met 
out of the product of industry. Unfortunately it is not pos
sible to ascertain their total amounts; a figure can, however, 
be calculated for the average wage in South African industry; 
which can be compared with the average income per occupied 
person. I£ industry in the narrow sense. of manufacturing 
mdustry is taken the average earnings at the last available 
Census (for 1923) were £98 per employee, excluding salaried 
staff; if staff be included the average was £111. If industry 
and mining be taken together the average per employee was 
£64; or, including salaried staff, £80. If the Railway and 
Harbour Administration, which had a wages bill of £9t 
million, and wage-earning staff of 76,500, giving an average 
wage of £123, be included, the average was £71, or including 
salaried staffs £91. The inclusion of domestic service and of 
the largest occupation, agriculture, would bring the. average 
down. It is not possible to ascertain the aggregate or average 
earnings in agriculture; the net product of ~griculture and 
fisheries (including pastoral production and excluding the pro: 
duct of native locations and reserves) amounted ·to £39 
millions, which is £60 per head of the 660,000 persons en
gaged. From this revenue, interest on capital and manage
ment charges had to come; but, ignoring these, if we add the 
net product of agriculture to the wages and salaries of mining, 
industry and transport and divide the sum by the total number 
of persons occupied in agriculture, minjng, industry and 
transport, we get an average figure of £77. The National 
Income divided by the total number of occupied persons was. 
we saw, £96. The average wage, therefore, excluding agricul
ture, bears a much higher ratio in South Africa than in the 
other countries for which similar particulars are available. 
This is to be explained in part by the smaller proportion in 
South Africa of persons living on incomes from investments. 
and properties; in part, possibly by a smaller capital equip
ment in South African mdustry and, therefore, smaller ·in
terest charges; but mainlv (it is to be presumed) by _the 
scarcity of labour relatively to the wealth of natural resources 
awaiting exploitation. · · ;. 

131. \V e had no evidence that the higher level of wages i~ 
industry, transport and mining, which was 50 per cent. above 
the av~rage_ level of agricultural incomes, was at the expe11s~ 
of cap1tal; 1t must probably be taken to be the result of an un
equal distribution of the National Income between persons 
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engi~d in industry. on the ~ne hand and peraons engaged inagriculture on :the •tJthet. ·-"The eomparison' i.• made in the 
fotlowmg table (XIII).:- ·. · - · · · · · · 

TABLE XIII. 

A 1.1erage 'JY ag~~ .· 

lnduetry. 
Mllll11!8rl 1nd Salaried ltall'. Wa~t·lllarnert.· Total. 

No. Aggregate l'ay. No. 
Aveml!8~ Anr 11. 

A!l~Jreaate Pay. No, Allgregatt l'ay. -·· aooo £000 &ooo 
Manllfllntnrln~J tnduatry (lllll2·18) • , .. .. .. 8,688 II,Oil4 168.&14 16,092 IDA 1'72,04'1 19,1116 £111 
1\l.lnlo~ (1023) , , • , , , , , .. ... .. .6,004 (1) fi,U48 ll74,8112 14,268' ... 112 270,468 18,011 (2) flf) 
Manu a.oturln& and Mlnlnll to111ther .. .. .. - - - - fill 110 
'l'rADIJlOrt (1 28·24) , , • , , , , , • o .. 8,208 8,110 76,.84 0,48& 128 8U72 12,G411 141! 
lllanutaot.urtn1, MlniDI and Tmnaport to11et.her •• .. - - - - 77 - - Ol 

(1) No. of pertont rated monthly. 
(2) Allooated 11etWl!en talarlel and WIIIIOI In proportion liveD for month ol June, lll2G. 

No. of Per.ont oooupled at 1021 CIDIUI. Oro11 Product, 1 Oll3. Per Hoad. latlmatfd !iet Prnrlact. Per Bead. 

- £0(10 & 000 
A•tlcult.ure • od Fleherlel .. Jllni'OlX'IIII • • • , .. .. ,, .. JOII,OOO OU40 .1:110 30,41U IOO 

Oolourod and Aolatlo , • .. .. .. .. IIIIJ,IJOIJ 
:N aMve Labourere . • . , .. .. .. :10",0011 
Total teuludlng Natlvu l't•AIRDtl) .. .. .. t1U7,1JOO 
lllatlmate for 111211 • • • , .. .. .. uoo,ouu 

lf U per monl,h bo allowed for aa~h Native •nd £2 por month for oaob Oolnurerl and Aolatlc to rover Wnlfl'tln rRIIh and klnd_1 t.ht net rev~nue or tb• 100,000 Eurollfllll• will be 
&32,1100,000, aotl th~ avera110 lllromt £1112. 'l'he aver1111e llluropeiHI earn1n11• In .Minlnll In JOlla woro &2111!1, and In .Maoulartnrlnll h411. 

., 
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132. South Africa's commercial relations with other 
countries exercises ail exceptionally important influence upon: 
the amount of the countr!'s income. While the proportion 
of the United Kingdom's production that is for export is 
about a third and that of. ilie United States less than a 
tenth, the proportion in the case of South Africa is over; a 
half. Thus, practically the whole output of the gold mining 
industry (which provides nearly a fifth of the cou~try's 
total income), the whole output of the diamond mining in
dustry, a large proportion o:f the output of coal and other 
minerals, are exportE!d. The value of agricultural and pas
toral produce exported in 1923 was · £23 millions out of a 
total· production of £82 millions. The terms upon "-hich 
these exports are exchanged for imports a1·e, · therefore1 of 
material importance in determining the economic welfare of 
the country. It would seem that the terms_ are very J?l.UC'!! 
less favourable to South Africa than they were before the 
war. T~e world >alue of the goods South Africa exports 
has, on the whole,· in spite of the important exception. ()f 
wool, fallen; the world value of the goods it imports has 
materially risen. In other words, South Africa has to send 
out a larger volume of goods for every unit of goods that it 
imports; or to accept a smaller volume of imports for every: 
unit of goods that it exports. This is obvious m the ·case 
of. gold, a unit of_ which will to-day buy only about two
thuds as much as 1t would before the War. The change is 
brougllt out in the fo~lowing Table, in which the changes in 
the purchasing power of gold are represented by the Ameri. 
can Department of Labour wholesale prices index numbel', 
and the other index numbers are taken from the publications 
of the Census Office. 

TABLE XIV. 
Relative Movement of Prices. 

South African. 

Year. 
Gold Prices. 
(U.S.A. Index Wholesale Price Index Number 

, Number Wholesale South African of Imported 
1 Prices). Produce. Goods. 

1910 I 101 1000 
I 

1000 
1911 93 967 1010 
1912 99 . lOll 1013 
1913 100 1169 1017 
1914 98 1083 llOG 
1915 101 1154 1325 
1916 127 1268 1651 
1917 177 1373 2091 
1918 194 

l 
1419 2464 

1919 206 1584 2525 
1920 226 2249 3185 
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. ''• TABLE XIY -contin1ted 
I 
I South African. 

Gold Prices. 
Year. (U.S.A. Index ' 

Number Wholesale Wholesale Price Index Number 
Prices.) South African of Imported 

Produce. Goods. 
: 

1921 147 1527 2501 
1922 149 1277 1870 
1923 154 1287 1773 
1924 157 (Dec.) 1339 1716 
1925 (Jan.) 160 1341 1747 

. 1925 (April} - 1346 1726 
1925 (June} - 1296 1720 

132a. To sum up : the volume of wealth production per 
head· in South Africa, though higher than in most of the 
more crowded countries of Europe, is low by comparison with 
the United States, Canada and Australia. Wages for a few 
classes of highly skilled. or responsible white workers m 
urban areas are as high·. as in these latter countries; but 
this is· possible 'only because they are a small minority_ of 
the whole wage-earning classes.· The possibility of diverting 
a· materially larger share of the National Income to wage 
earners in industry is not great; since the country is rela
tive_ly · short of capital, and, if any 1·edistribution is to be 
bro~ght about; it should be in favour of agriculture rather 
than industry. · The' general level of wages 'can· be raised 
only if There is an increase in the volume of wealth produc
tion. This is an over-riding consideration to be borne in 
mind in studying every aspeCt of wage regulation. 

133. Turning from :the National Income as a whole to its 
distribution .. between different industries, we have already. 
seen that South Africa shows very wide divergencies. There 
is frequently a cTose connection between the wages paid in 
an industry and the price of its pr~duct ~ it is through the 
influence they are able to exert on the price of the product 
in which they are engaged that important groups of labour 
secure- the share they do of the National Income; while con
versely it is through the price it pays that the consuming 
public exercises an influence on the share of the national re
sources which shall go to any particular class of workers. 

134: So far as co:Qlpetition is free, wages still tend to be 
equal throughout the country for work of equal difficulty, 
and more persons or less will be employed on each class of 
work, according to its importance to the consuming public. 
That· competition is not free, so that other influences than 
skill: are operative, is brought out by a study of the move
men{ of'wages in recent years as set out in Table VII., in 
Chapter:t, Section II. Some exchange in e:ffiicency may have 
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taken place; we had evidence, for example, that the standard. 
of work in printing was not only high, but still improving.· 
Similarly there lias been progress in general manufacturing· 
from coarser to finer products. Still, it is improbable that' 
there has .l?een any radical change in the relative efficiencY' 
o£ different crafts and occupations in the short space ~£
fifteen years; yet there have been notable changes in the 
relatiYe wages. !liners haYe .barely maintained their pre
war leYel of real wages, although their work has increased in 
responsibility, if not in skill. Engineers have done· little· 
better than miners. On the other hand, building 'artizans

1 

ha>e considerably improved their relative position, printers 
have done better still. Railway workers have advanced 
materially, and fhe biggest advance has been made in· 
gpm•ral 1;1anufacturing. In the light of the general analysis· 
made in the last section we should expect to find the ex..: 
planation of tl,tese changes in some restriction of competition; 
direct or indirect, b,;-- which the favoured industries have 
profited. · 

.134a. The South. ·African case ~onfirms · our'. anaiysis., 
Society has been getting richer in. South Africa· in these. 
fifteen years, but not in the world as a whole. The gold 
mining mdustry works for the world market, and has been,, 
faced _:ith a great fall in the value of its output; a giv~n 
quanhty of gold will exchange on an average for only two .. _ 
thirds of the quantity of other . things that it woulq do 
hefore the War. Hence there could be no possibility of 
getting mor~ out of society in return for a given quantity of 
worli: in gold mining; on the contrary, it was only by great 
technical adnmces and improvements in organization that 
wages could be maintained at their _pre-war_ .real~ Jevel: 
Engineering wages followed mining, because the• 
engineering industry works largely for the mmmg 
industry, and also because engineering· . IS subject 
te world competition. Building, on ·the other 
hand, i::; sheltered from foreign competition; its 
labour lias been able, therefore, to secure a larger share of 
the N a tiona I Income than it had before. Printing is also 
Rheltered from foreig-n competition by the nature of the 
industry and has also the advantage of. a tariff; with the 
result t.~at. whereas in 191(), the average weekly wage of a 
compositor wa~ 7s. 1a. less than an engineer's, in 1923. it 
was 29s. 8d. higher. Railway workers are similarly sheltered 
from foreign competition, and in addition have the advan-. 
tage of working for a Government which they help to elect. 
The effect of a policy restricting competition is even milre . 
dear if we compare general manufacturing with ag·riculture, 
Manufacturing industry has had the auvantage of the pro1 
tection from world competition afforded, first by war 
conditions and then by a protective tariff. Agriculture, 
with little competition in the home market and a large 
surplus which it has to export, can generally enjoy no such 
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protection. A comparison between the two is possible only 
in the period for which we han censuses of manufacture 
and agriculture, and there are not the data for a direct 
comparison of wages. A comparison of the two censuses, 
however, brings out the fact that, while the market valuation 
of. agricultural production per farm occupied went up from 
.£930 in 1918 to £950 in 1923, or 2 per cent., the net value 
product per employee in manufacture went up from £193 
to £217, or 12 per cent. In other words, society was paying 
2 per cent., more per farm occupied for the production of its 
food .and agricultural raw materials, but 12 per cent. more 
per person employed for the manufactures it had made at 
1!-ome. The restriCtion on competition in manufacturing had 
enabled ~he workers in that field, without any cost to their 
employers materially, to increase the share of the :Xational 
Income that they got in return for their work, while the 
share going to ag~·icultm·ists was reduced. 

135. It is not possible, without an obje<:tive measure of 
changes in efficiency which we do not possess, to de('ide how 
far the differences in wages in different industries are due 
to differences in efficiency, how far to restrictions on free 
competition enabling favov.red industries to extract a la~er 
sha~ of the 'National Income at the expense of other parti
cipants. The wide differen('es existing at any moment are 
illustrated' in ·the following Table based upon the Census of 
Ind~stry, th~ Governme~t )fining En~ineer's Rt>port, and 
~he Census of A~riculture : __:._ · 

TABLE XV. 
1923-24:. 

l 
Net Product 

(Value of 
product 

RatiQ or less value of Average 
~ustry. :Materials used Wage in- European 

and Fuel, Light eluding to other 
and Power) per Salaries. 'Yorkers. 

employee. 

I I Agriculture and Fisheries j £ £ 
(including pastoral pro- 1 I 
duction, but excluding . . 1 60 f 1:3 

. the productS of Native · (1922-23) I (1922-23) 
Reserves and ~ations.) 1 

Boot; and Shoe .167 90 I 7:5 
Brick, Tile, Earthenware .. 92 50 

1 

1:13 
Butter, Cheese, etc., 

Factory 269 97 I 5:8 
j 

Coach and Wagon . . : 154 101 I 7:6 
Dressmaking and Millinery l 121 75 I 6;1 

348 139 1•'> ~~~triQ Light and Power .. 
I ·-
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TABLE XY.-continued. 

Net Product 
I 

(Value of . -,-I 
product Averagej ·Ratio . of 

Ind~try. less value of Wage in- European 
Materials used cluillng1 to otherj' 

and Fuel, Light Salarie~. WorkersJ 
and Power) per 

employee. 

£ £ 
Galvanized Ware, etc. .. 151 88 5:13 
Grain Mills . . . . 243 ·74 1•9 .... 
J am.s, Sweets, etc. .. 186 . 77 1:3 
Lime Works . . .. 101 45 . ···1:12' 
Printing, Publishing, etc .. 389 210 .. 9:4 
Sawmills . . . . . . 137 86 1:3 . 
Soap and Candles . . . . 400 IO'Z o:ll , . 
Tailoring . . . . .. 199 108 5:3 
Tanneries . . .. . . 174 91 1:3 
Tobacco, etc. . . .. 443 91 5:9 
Cement, Plaster, Concrete 293 78 1:7 
Cycle and Motor Repairing 163 Ill ~:1 
Engineering and Iron 

Foundry .. . . 95 157 5:6 
Explosives and Matches I 236 108 2:5 .. 
Furniture .. . . . . 19() ll6 5:7 
Sugar Mills and Refineries. 270 61 1:10 
Gold Mining (1924) .. 127 65 1:10 
Coal (1924) .. . . 73 45 1:21 
Building and Contracting .. 140 ll2 2:5 

For purposes of comparison the ratio o£ European to other 
employees in each group is given. It will be noticed that, 
generally, values o£ product and wages are low, where the 
proportion of Europeans is low, and high where it is high, 
though there is no constant relation. It is significant to 
note in this connection that, while . in England a skilled 
engineering artizan's weekly wage is the equivalent of the
pithead price of three tons o£ coal, in South Africa it is the
equiv:llent of from 20 to 25 tons. This aspect of the differ
ence can be considered best in connection with the third 
aspect of the problem o£ wages; differences between different 
grades or classes of workers. · · 

136. In our survey of wages in South Africa we noticed 
that one of the chief features was the wide spread of wages, 
the difference between the levels of skilled and unskilled 
rates being much· greater than is usual. . This difference 
corresponds roughly with. the colour distinction. Skilled 
work is done almost exclusively by Europeans (and a pro'Por
tion of coloured artizans), while· the majority of unskilled 
workers are natives. It cannot be inferred, however, that 

[U.G. 14-'26.] 
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the d~ffere~ce in wages is exactly proportionate to the differ
ence m skill. "While there was much difference of opinion, 
there was also much expert testimony placed before us to 
the effic~ency of native labour when efficiently supervised, 
and, while the European was usually regarded as capable of 
a greater output, the substitution of Europeans, at rates of 
wages only. a third or a quarter of the urban rates for 
European skilled artizans, usually meant an increase in 
expense for a given amount of work. 'l'hus the l'ost Office 
found that in construction work the cost of white labour was, 
at the commencement, as much as 150 per cent. more than 
if the work had been performed by native!'!, bnt "this has 
been reduced to from 25 to 50 per cent. over all classes of 
work throughout the Union." The Public "·orks Depart
ment allowed 10 per cent. extra on certain building con
tracts where white labourers were to be employed in place 
of native labourers; since the labour cost of the latter 
workers (as distinct from the cost of skilled artizan labour) 
would normally not be more than 10 per cent. (and probably 
considerably less) of the total cost of the completed job in
cluding materials, the 10 per cent. preference represents an 
increase of something over 100 per cent. for the two classes 
of labour compared. The Railway Administration quoted 
an estimate of 15 per cent. greater efficiene:v from adult 
white labourers as against about 100 per cent. l1igher wages. 
At Port Elizabeth in the wool warehouses one firm employing 
white labour at an average of 5s. 5d. a day founcl its labour 
costs (excluding overheads) work out at 1s. 4d. a Lale, while 
another using native labour at 3s. 6d. a day found that its 
labour costs on the same basis were onlv 9d. or Dtd. a bale. 

137. The explanation of the disparity is to he fomul in the 
historical circumstances under which industry developed in 
South Africa. Before the development of the mining in
dustry the country was pastoral and commerr-ial, with little 
demand for industrial workers and only a small white wag_e
earning class. With the opening up of the Kimberley 
mines. a demand arose for Europeans, capable of initiatiYe 
and possessed of skill. These were scarce; conditions of life, 
moreover, were uncomfortable; and a high ~>tandard of income 
for white workers was established. "\\hen the Rand in turn 
cleveloped, it had to draw workers from Kimberley and over
seas, and 'to do this it had to pay high rates of wages. 
Se<arcity of white labour was the explanation of high ~vages, 
just as scarcity of commodities is the mmal explauaho_n of 
high prices. Native labour on the other hand was relatively 
plentiful, and the customary rate of pay was hase4 on the 
quasi-servile tradition of native employment i!l agncultu;e, 
:coupled with the different food regimen to wluc-h the nahve 
is accustomed. Hence standards of European wage:. were 

'established considerably above the standard of life n£ the 
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average farmer, who still lived mainly on the products of 
the land, with little consumption of imported commodities. 
This high wage standard became fixed by the growth of 
habits of expenditure; and by the adjustment of rents to 
the capacity of the white worker to pay. While the industry 
was still growing rapidly no trade union pressure was need~d 
to maintain the standard-the principle of scarcity was still 
operative; since the industry has ceased to expand, trade 
union organization, aided by the pressure of public opinion, 
has prevented any reduction. On the other hand, native 
-wages-although they have tended to rise in recent years 
(the average native pay in the gold mining industry had 
increased by 13.3 per cent. in 1925 compared with the 
average rate in 1913)-have never been forced up in the 
way in which the wages of a similar class of white labourers 
would have been forced up as their labour became scarce 
relatively to the needs of a growing industry. 

138. Industry always tends to organize itself on the basis 
of the available labour supply, adjusting its mtes of pay so 
as to absorb the workers of every class; so the mining in· 
dustry came to organize itself on a basis of a small number 
of highly-paid skilled and responsi'Qle white workers, and a 
large number of unskilled and semi-skilled natives, whose 
rate of pay, while much higher than in agriculture and in 
most other industries and not much lower than the rates of 
unskilled labour in the Continental countries of Europe, were 
very low when compared with the wages of the Europeans 
employed. 

139. It is noteworthy that where the proportion of Euro
peans to natives employed in industry is higher, as in the 
manufacturing districts of Port Elizabeth, East London, and 
the Cape Peninsula, the average rates of wages for European 
adult males, 115s. per week in 1923, are considerably lower 
than in the big centres of native employment-Johannesburg, 
Kimberley and Durban, where the figure was 133s. 

140. Historically, therefore, the high rates of European 
wages on the Witwatersrand are easily explained. But their 
influence is not confined to the Rand itself. The railwavs 
were forced to pay similar mtes of wages to secure th~ir 
staffs in the Transvaal before Union, and were enabled to pay 
such rates by the remunerative traffic that the Witwatersrand 
created. Since Union there has been a steady levelling up 
of railway wages throughout the Union to the standards 
taken over from the Central South African Railways, with 
such allowances as were justified for differences in cost of 
living. Railway wages for European workers, therefore, 
derive from the standards of the gold mining industry, and 
the labour costs set by these wage standards.. Engineering, 
again, which on the ·witwatersrand is chiefly dependent on 
the gold mining industry, takes its wage standards from its 
principal cus_tomer, and can hardly vary widely from them. 
In other areas engineering work is similarly linked with 
railway wage standards. Other industries employing craft. 
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of,. s!milar skill and wo~ke_rs ·of similar social standing to 
m~nmg tended ta adopt emnlar wage standard~, and to main
tam them by the' combined force of trade union action and 
public opinion. · And standards based on 'Vitwatersrand 
conditions have recently tended to become national standard,; 
'subject to some variation in accordance with local difference~ 
in ·the cost of living, owing ta the consolidation of trade 
unions and the negotiation o~ national agreements. 

141. Thus a standard of a pounq a day and upwards has 
been established, and has. come to be expected bYJ Euro
pean'! wherever the influence of the gold mining industry has 
made itself felt. In ·the Eastern Province, on the other 
hand, where the economic basis of employment is manu
facture :and commflrtle, not. mining, a lower standard of 
wages exists, and a 'larger employment of 'White workers is 
found. The pound a day standard is, however, dependent on 
the organisation· of industry· on something like its present 
·lines: w;ith the present ratio of European to other workers 
and the present disparity between Europeans and other 
wages. This was stated very definitely by the representa
tives of the great employing interesh, the Federated Cham
ber of Industries, the Transvaal Chamber of Mines, and the 

·Administration of the Railways and Harbours. 
The Federated Chamber of Industries said:-

' 

" When consideration is· gi'Ven to the vast difference 
in the average wages for the Union, namely, £248 for 
whites and £48 for native<;, there would seem to be some 
reasons for the statement so frequently made that, 
forced to pay a high rate of :wage to white workers, on 
account of the high standard of living, producers have 
found this possible only because of the employment of 
native labour in the lower branches of industry. 

"In other word<;, that white wages have been paid, 
and are being pa.id, largely at the expense of the native 
workers. Some producers go so far as to say that if all 
rough and unskilled work had to be paid upon the basi<; 
of the white standard of· living, either many types of 
industries would have to contract, or the wages paid in 

. the higher branches of these industries Mould have to 
be materially decreased.". . . 

· . The Gold Producers' Committee of the Transvaal Cham-
. her of Mines stated:-

" Q. When you say that native labour is cheap that js 
to say it is efficient. at the price? . 

A. It certainly is efficient at the price on Hi. e. mines; 
it is absolutely efficient in 'many respects . 
. · Q. I want to asee1·tain who. gets the benefit of t'bis 
low rate; the mine owne:.: gets 1t? 
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4. Yes, otherwise he could not keep the industry ~ 
going at all, As far as the mine owner is ,·oncerned, 
native labour enables him to conduct the mining iJtdus
try at a profit which is a low profit; as far as the 
European is concerned it enables him to (lbta.h1 a wa&e 
1which is an exceptionally high one; the mine owner fS 
enabled to conduct the industry through this native 
labour, with an average return of (profit). of 6.2 per 
cent. 

Q. The. white worker gets the bemifit in the much 
higher rate of pay which he receives than the native 
workers? · 

A.. Yes. We have only a limited amount of money 
to distribute as wages, and if one section of . the com
munity has to have its wages substantially increased the 
other section would have to have its wa.ges correspon
dingly decreased. ·with increased native labour there is 
an increase of supervisory billets of all kinds. 

Q. 'rhe community gets the benefit in the shape of 
large tax revenue? 

A. Yes, and also in the increased scope for employ
ment for the community as a whole, because it goes. 
much further than the large number of Eurr,peans and 
their families we have JWorking on the mines; it is the 
very much larger number of people throughout the 
countiy who are supported di.reetly and indirectly, by. 
the industry and whose livelihood depends on it. 

The General Manager of tbe Railways and Harbours 
Administration in his preliminary statement said:-

" Broadly speaking, the wage position in the Rail
way and Harbours Service is the keynote of the whole 
situaTion. Wages cannot be paid in excess of the 
revenue. 

" It would be impossible under existing conditions to 
continue to pay these rates of pay and a:fiorii . such 
generous privileges if the basis on which the Railways 
and Harbours conducts it'! operations were different. It 
has been indicated that a ·lar.ge proportion of the staff 
consists of native and coloured workers. These 
men are engaged mainly on hard manual labour for 
which they are reasonably efficient. Their wages are 
lower than the white standard. The policy of replacing 
natives by whites is being carried out wherever practi
cable, but with the higher standard of pay applicable 

·to Europeans this policy is bound to•have a very serious 
effect on the finances of the Railways and Harbours if 
carried too far and may affect the maintenance of the 
present standard· for the European staff." · " · 

[U.G. 14-'26.] G 
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The Chief Inspector of Labo~r, :Mr. Ivan L. Walker, gave 
his opinion in answering a number of questions put to him 
by the Commission :-

"You said, Mr. 'Valker, that the Economic Com
mission's findings in 1914 on the subject of jwages, 
should be considered in relation to the fact that they re-
ferred only to white wages?-Yes. · 

I think that they reported that the wages of white 
miners on the "Witwatersrand, were higher than in any 
other part of the world?-Yes. 

But you would agree that if the rates of wages of all 
classes of labour were taken together, the rates of wages 
are lQIWer in comparison with those ruling in other coun
tries?-Yes. 

Would it be fair to say that white wages are high 
because non-European wages are low?-Yes, I think 
that what we have to face is that as the low wages 
become higher, probably some of the higher wages have 
got to become lower." 

.. 142. Our estimate of t~e agg1·egate production of wealth in 
the country supports the testimony of these witnesses whose 
experience led them to make the statements we have quoted. 
The average net product per head of the mining industry in 
1923 was £132; the average earnings of European employees, 
including officials, £288, and excluding officials, £247. Simi
larly the average net product per occupied person was £200 
in manufacturing industry, the average European wages, in
cluding officials, £248-excluding them, £204. Out of the 
net product all charges for profits, interest, amortization, 
rents and taxes have to be defrayed; it is obvious, therefore, 
that the present level of European wages is due to, and depen
dent on, the present level of native and other wages; and 
neither can be increased, except at the expense of the other. 
unless·there is an increase in production per head. 

143, While the high level of European wages and the low 
level of native and other wages originated in a time of rapidly 
developing ·industry, in which there was a constant scarcity 
of competent Europeans and relatively a more adequate supply 
of native unskilled labour, it is not certain that they corres
pond so exactly with present labour supplies. In South Afri
can industry as it is organized to-day, the European wage 
corresponds with ~ high level of skill and responsibility in the 
workers who receive it; while the low native wages correspond 
with work of a simple and automati.c character. But it is 
doubtful whether there are sufficient posts at the high level 
·obtainable to absorb"the whole European population, and there 
i8. mucli evidence that native and other labour might be usee 
more economically on work of a more exacting character. 
The former is tlie point we have to consider here. 
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144. With a given net product in any industry, it will be 
possible to employ only a limited numbe1· of workers at a rate 
of pay above the average product per head. 1£ the· average 
revenue of the industry is considerably less than a pound a 
day per person occupied in the industry, a rate of a pound a 
day and upwards will be restricted to a small minority. of 
special workers; and if, owing to public opinion or trade unio:rl. 
action, European labour cannot be obtained for less, the ten~ 
dency will be to organize production on a basis of a small 
number of highly skilled or responsible men and a large mass 
of cheap unskilled labour. This tendency would appear to 
have been realized in South Africa. At the rates of pay cus
tomary for Europeans, industry can employ only Europeans -of 
high economic character and efficiency; there are not enough 
posts at these rates for the whole European population seeking 
employment in industry. Those Europeans who are unable to 
qualify for such posts have a difficulty in fitting themselves 
into industry since the very productive organization that 
makes it possible to pay one section of its employees a pound 
a day or more, out of a total revenue of only £96 per annum 
per person occupied, is dependent on large numbers of un
skilled workers, and can only pay rat~s so low that Europeans 
find it difficult to live on them. A wage-rate that is enforced, 
whether by law, trade union action or custom, always has a 
selective effect on employment, largely restricting employment 
to those workers whose output, having regard to the price ob- · 
tainable for the industry's product in the market, wiii. cover 
that wage-rate and rejecting all others. The workers who are 
not, with the commercial return to industry what it is, worth 
employing at the relatively higher rate exacted for skilled 
European labour, have no alternative but to swell the ranks of 
unskilled labour and handymen; in other words, to put them
selves into competition with the native. By greater efficiency 
they may command higher earnings than the native;. 9ut 
industry cannot pay them wages higher than in proportion to 
their higher efficiency, and a wage of double the ordinary 
native rate is very low for a European. -· 

145. This restriction of skilled and responsible employment 
to persons capable of earning a pound a day· or more per
petuates the condition of a limited class of skilled and respon
sible workers, which gave rise to the rate. Other workers, for 
whom industry has no openings at this level of wages, are 
crowded into the ranks of unskilled labour. The excessive . 
supply of semi-skilled and unskilled labour so created tends to 
keep down the rates of pay for that unskilled labour .. Natives 
and Asiatics find this low rate sufficient for their needs and 
prosper on it; Europeans and coloured people, with their 
standards of conventional requirements set for them largely 
bv tbe t>xample of the better-paid European, finq the unskilled 
rate fall far short of tl1eir needs, and are unable to maintain a 
.standard of personal efficiency that will lead to their being pre
ferred to natives. Consistent with this analysis was the 
evidence put before us in many centres that while European 

[U.G. 14-'26.] 
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youths and adults find a difficulty in finding employment, a 
universal shortage of native labour is experienced. The 
amount of employment at any place and time is generally a 
function of the rate of wages; the shortage of employment for 
European labour is a shortage of posts in which industry can 
afford to pay the customary standard of European wages; the 
shortage of native labour merely means that, at the rates at 
which native labour can be secured, it would pay industry to 
employ more. 

146. There are two ways in which European wages outside 
the present re~tricted class of highly skilled and respon
sible workers can be raised. An increase in the scale of in
dustry would create additional supervisory posts; but at 
present such an increase is apparently possible only if more 
cheap unskilled labour is made available. This was illust
trated both by the gold mining industry, which has in
creased its employment of white men since the reorganiza
tion. effected in 1922, by increasing the scale of its opera
tions; and- by manufacturing industry, where the ratio of 
European employees to others diminishes as the scale of 
the firm increases. Alternatively, higher wages will be 
:made possible by any increase in the volume of production. 

14 7, It is possible also to raise wages in ·a particular in
dustry lly enabling it to raise its prices; but such an in
crease would be at the expense of consumers in other indus
tries, and must, therefore, reduce real wages in other indus
tries by as much as it raises them in the particular favoured 
industry. · It is not a method capable of all-round applica
tion; With the present volume of produetion the existing 
wages· of Europeans are ·possible only if Europeans are re
stricted· to a limited number of supervisory and more 
skilled posts. W orli: which· is not of this character cannot be 
paid at similar rates. While in any industry the ratio of 
skilled to unskilled labour at any time is influenced by the 
stage of technical development which the industry has 
reached, a high standard ratio for :4:illed work encourages 
employers to organize production on tlie . basis of a small 
ratio of· skilled to general labour. For the two reasons 
Btated tlie great mass of wage earners-native, coloured, and 
white-a,re restricted to . work calling for no special skill 
or .capacity for. initiative, and rates of pay for general un
.skilled labour remain .low. Europeans outside the skilled 
ranks, though they may earn -more than natives, will have to 
accept :ratefi of· pay corresponding with the unskilled work 
they ·do, and· depressed by the large supply of workers able 
to ·do that kind of work. 

:148: ·The: facts· pu~ '}lefore us of. e:xpe~iments in ~ubstitut.ing 
white labou:rers for natives illustrate this necessity. The 
Railway Administration has done more than any othN 
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organization to provide unskilled employment for Europeans. 
It does this at considerable increase in its labour costs and, 
even so, is able to pay adults only from 5s. 6d. per day to 
Bs. 6d. per day.* These appear to be the sort of rates at 
which a policy of substituting white for native labour . is 
possible, even where a considerable commercial loss can. bp 
faced, as on relief work and in Government employment. · 1 

149. Our consideration of the influence determining wage 
levels in South Africa will have made it clear that. South 
African industry offers a unique field for experiments ;in 
wage regulation by law-a field also in which. experiments 
have special dangers. The predominant influence on wages 
is the volume of national production, which wage regulation 
may affect indirectly; directly it can modify the ~istributi~n 
and secure to one class rather than another the mcrease Ill 

wealth which is a normal incident· of progress in a civilized. 
society. This influence is exerted by fixing minimum rates 
and prohibiting the employment of anyone below that rate. 
By so doing the regulation restricts employment to persons 
worth that rate to industry with its present output; just as 
the existing standard for skilled work restricts employment 
to the minority of persons worth a pound a day and upwards. 
If the regulation is applied to force up higher the rates of 
the more highly paid classes, their numbers are likely to 
be still more restricted, or else their advance will be at the 
expense of other workers; and, in either case, the rates of 
pay of the excluded mass. of unskilled workers are likely to 
be still further depressed. It is unlikely that an increase 
in pay to the highly rated worker will result in an increase 
in his personal efficiency; Aince his real wages are already 

*The General Manager of Railways imd Harbours in his"statement to· 
the Commission gave details of the rates of pay of the 12,254 European 
labourers in the service as at 31st July, 1925, which may be summarized 
as follows: 2,670 European labourers were in receipt of the old rates of 
pay, i.e., 8s. 6d. per day for adults. These rates were revised and reduced 
as from 25th November, 1924, "following upon the Government policy of 
extending as far as practicable the employment of Europeans," and the· 
new rates now apply to all adult and lad labourers (European) permanently 
employed on ordinary open lines or harbour work who joined the service 
after the 1st April, 1925. The present rates are :-

Minimum 3s. per day. }Without local allowances but plus 
Age 18 3s. 6d. ,, free quarters in the case of 
Age 19 . . 4s. .. labourers 21 years of age and 
Age 20 . . 4s. 6d. , over. . · 
Age 21 . . 5s. , 
Where free quarters are not provided allowances ranging, according to 

district, from 6d. to lOd. per day are granted to single labourers and from 
Is. to Is. 9d. per day for married labourers. There were 3,535 European 
adult labourers, 2,647 European junior labourers and 1,084 casual adult 
labourers employed under these conditions on 31st July, 1925. A further· 
2,318 European labourers were employed at piecework rates on const,ruction 
works. These are casual employees, and for the month of August their 
average net earnings amounted to 7s. llfd. per day. "The opinion of the 
engineers on the whole," stated the General Manager, "is that their output 
per man is much better than that of the native, but there is not nearly such 
a large difference as the earnings would appear to indicate." (It should be 
noted that the comparision made above is between Europeans on piece work 
and natives on day's pay). Full details on this subject are given in Ap· 
pendix "C." 

[U.G. 14-'26.] 
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fifty per cent. above the rates of the corresponding class of 
workers in England. On the other hand, if the wage regula
tion is directed to raising the rates of the lowest paid work
ers, it is possible that the increased pay may be counter
balanced by an increase in efficiency, so that the improve
ment is not at the expense of anyone else. This possibility 
is, in South Africa, a probability-first, because the rates of 
pay of the industrialized and detribalized natives living in 
towns, of coloured and of poor whites, are so low that the 
recipients and their families are inadequately fed, clothed 
and housed, so that a direct increase in mere physical capacity 
is likely to follow an increase in pay; and, secondly, because 
the spectacle of the expenditure of the majority of Europeans 
must have a psychological effect upon the desires and ambi
tions of the lower-paid classes, creating in them wants that 
they will work hard to satisfy. 

150. Even more important is the possible reaction of higher 
minimum rates for native and other low-rated labour upon 
the organization of industry. At present, we have seen, in
dustry is organized on the basis of minimum employment of 
high-rated skilled labour and maximum employment of low
rated general labour; the limited revenue of industry per 
head, coupled with the high rates of skilled labour, compel 
organization on these lines. If, however, by a gradual pro
cess, the rates at which it is possible to get unskilled labour 
are raised,. employers will be compelled to devise ways and 
means of economizing that labour. At present, as many of our 
witnesses pointed out, that labour is often used wastefully, 
excessive numbers being retained, little care being taken to 
worK each worker to his highest capacity, and little attention 
being given, outside the mining industry and a few others, 
to providing proper equipment and adequate supervision. If 
agriculiural and industrial employers had to pay the same 
rates and provide the same conditions as, say, the gold-mining 
industry for their native labour they would be compelled to 
improve their organization and use the labour more econom
ically. ·The result would be an increase in output per head, 
which would probably more than repay the increased wage, 
without either raising prices to the ,consumer or trenching on 
profits or other wages. ·In the case of skilled labour there is 
not this possibility since present rates are high enough to 
compel as great economy in its use as it is reasonable to 
hope for. 

151. The condition that any advance must be gradual is 
of the utmost importance in South African conditions. A 
sudden increase in pay would be merely demoralizing to 
natives whose actions are determined so much more by custom 
and tradition than by ordinary economic considerations. In 
their case time must be allowed for the growth of new wants. 
The change in standards of living, particularly the growth 
in their consumption of the products of manufacturing indus
try, shows, however, that new wants are growing at an i~-
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creasing rate, with a corresponding possibility of stimulating 
their willingness, to work. In the case of coloured worke:r:s 
and the poorer Europeans, the rates of pay given on relief 
works, on the Railways, and in other experiments in the sub-: 
stitution of white for native labour, appear to be---so far as 
our evidence goes-at least as high as such labour will co111~ 
mand in rural districts after making allowance for the .extent 
to which the money wage in those districts is supplemented 
by other forms of payment.* 

152. They represent, according to our evidence, something 
above the present economic value of the work done; but this 
is no objection to taking them as a minimum since regular 
pay and regular work are certain to improve the worker's 
efficiency and in time even to make possible a further advance. 

153. A gradual and cautious application of compulsion is 
called for also because the variations in rates of pay in South 
Africa are so great. Whatever their origin, and however 
little their justification, these variations have existed £or 
many years, and industry has adjusted itself to them. Sud
denly to eliminate them would inevitably have a dislocating 
effect on industry, causing widespread unemployment, which 
would not be the less serious because widely diffused. 

154. Any application of legislative wage regulation, there
fore, should be made district by district; it should take exist
ing rates as its starting point and basis; and it should deal 
first with the lowest paid classes of labour, irrespective of 
colour. The best hope for the poorer white workers is the 
establishment of standards of pay for unskilled labour; which 
will encourage a reorganization of industry on the basis of 

• utilizing all labour to its maximum capacity, without depriv-
ing of employment any of the workers now employed. ··' · 

155. In our general survey of wage regulation, we saw 
that sectional advances, which were compensated for by no 
increase in the volume of production, were _a possibility, 
We saw further that in South Africa· uneven advances in 
wages since 1910, and present inequalities of income in 
different branches of the country's economic activities, 
pointed to the importance of this factor in South African 
life. From the point of. view of public wage regulation, 
however, it is of subordinate importance. Industries and 
classes of workers who are in a position to secure or 
maintain sectional advantages of this kind are in no need of 
the assistance of wage fixing authorities. If the primary 
object of wage policy should he, as we have argued, to aim 

• The General Manager of Railways and Harbours said : " Our Eur~· 
pean labourers in departmental houses appear to live comfortably according 
to their standard on the low wage they receive. Indeed, outside the Rail
ways they are paid much less than by the Administration; and one of the 
objections advanced by the opponents of the civilized labour policy is that 
the Railway rate of pay so so high comparatively that it induces the labourers 
~ give up other occupations ~ order to join oul! service." In another por
tion of his statement the General Manager mentioned that a considerable 
proportion of the applications for employment emanated from people already 
in employment. · 

[U.G. 14-'26.] 
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at. increasing the volume of production, the wage authority 
wtll concentrate on a study of the conditions of industries 
where ~ages are lowest, where consequently any increase in 
wages ts most likely to lead to an increase of efficiency. 
Better paid classes can and should be left to action under 
the Industrial Conciliation Act. There is, however, a 
danger to be noted that the activities of the wage authority 
may be neutralized. A justifiable increase of wa(J'es in on~ 
section of industry would be of little use if oth~r sections 
are enabled to cancel the advance bv charging to the 
recipients higher prices for products they must consume. 
Agriculture, the industry least capable (except gold 
mining) of benefitting by a protective tariff policy, is, we 
saw, the industry with the lowest average revenue per worker 
and per European alike. The direct application of minimum 
wage regulation to agriculture is, for reasons we discuss 
later, probably impracticable; but this is only a reason for 
care that the gains of agriculture are not reduced by 
conferring sectional gains on other industries at the expense 
of agriculture, as has already happened. 
- 156. The need for correlating wage policy with other de
partments- of economic policy is obvious again, when we 
~onsider the importance ·of financing wage advances from 
increased efficiency . of production. Various Chambers of 
Industries suggested that any advance in wages should be 
accompanied by an increase in protection. Such a policy, 
even if otherwise acceptable, is not a-pplicable to all indus
try.- -It is not applicable to the half of the production of 
the country which is for export; nor to such personal ser
-rices as tliose renaerea liy the professions, the publie • 
services, the railways and domestic services. But it appears 
to us to be unacceptable on other grounds. One of the 
weaknesses of a tariff protective system is disclosed by thi:-t 
contention. If all increasing cost of production may at 
once be covered by the raising of tariff duties and conse
quent raising of prices, tht>re will be no incentive to study 
and apply Hiat form of natural protection that is increased 
efficiency of lallour ana of management, which is an unde
niable gain both to the industry and to the country. 
Legislative interference with wages is justifioo where a wag«' 
rate is so low in relation to the wealth of the country as to 
confine the ~orker to an unreasonably low standard of 
living. In that case the imposition of a minimum waj?e, if 
it is not paid for by increased efficiency, is a condition 
imposed in the general interests of society, like a Factory 
Act or Pu'blic Health regulation, a condition which does not 
of itself entitle an industry to compensation. Another case 
is where, owing to the weak bargaining position of the waj?t\ 
-earners, a wage rate is less than tha industry can reasonably 
alford to pay. Here the imposition of a minimum wage is 
merely a deYice for ronecting- the inequality of hargaining 
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power between the parties to the wage bargain. We are of 
opinion, therefore, that the wage authority should not make 
its determinations conditional on the grant of additional 
tariff protection to the industry affected; and conversely, that 
the requirement by the State to pay wages which the St~~;te 
considers the minimum justifiable in the economic condf
tions of the country and of the industry should not of itself 
give an "industry a right to additional tariff protection. ' 

157. Wage regulation, outside of any effect upon the 
general level of wages or the efficiency of the worker, may 
perform a useful function in two subordinate ways, which 
are important in South African conditions. It may stan
dardize rates as between different competing firms, and it 
may operate to keep wages near to the limit that indust:ty 
can pay. There is great scope for standardization of wa;ges 
in South Africa. Outside the limited range of occupations 
controlled by effective trade unions there are great varia
tions in pay and conditions within the same industry. These 
variations a.re in some cases justified by variations in the 
efficiency of labour and the kind of !Work done; and in all 
cases it is important to give full weight to differences of 
local conditions and to afford time for the industry to adjust 
itself to more uniform conditions and so prevent unemploy
ment. But the principle of standardization is the establish
ment, not of identical time rates throughout an industry, but 
of uniform pay for· uniform work. · So far, therefore, as 
variations in pay correspond with differences in efficiency of 

• labour or nature of work done, a policy of standardi,zation 
will allow for the differences and respect the variations. It 
is with cases in which variation in pay corresponds with no 
marked difference in work that outside interference to "im
pose uniformity of pay is desirable. Variations from district 
to district are so great in South Africa that wage regulation 
should be applied first within each district by itself. To . 
attempt at once to establish national standards !Would have 
a seriously dislocating effect and would ·lead to an unde
sirable concentration of industry in a few centres, which, 
having relatively high wage rates at present, would not. have 
to put up their rates. Standardization within the district 
should be the first object of policy. . 

158. Uniformity of pay, again, is best ach.ieved by a 
system of piece rates. Under a properly devised piece rate 
system a price is attached to each job which can be en
forced, irrespective of the age, sex and colour of the 
worker. Uniform piece lists can, however, be drawn up 
only where methods and conditions are approximately 
uniform fro~n shop to shop; which is rarely the case in 
low-wage industries. This difficulty is overcome by a 
method permitted by the Regulation of Wages Act, 1918, 

[U.G. 14--'26.] 
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and adopted by the British Trade Boards and other authori
ties. This is to fix for an occupation a minimum piece
work basis time rate. This rate is a conventional time rate 
of so much an hour, which any piece price list must yield 
to a normal worker .. Thus, the Board will fix a piecework 
basic time rate of, say, a shill in()' an hour for an occupa-

• 0 

bon. Employers will be free to employ workers in that 
occupation on piecework and to agree on piece prices with 
their workers; but the prices must be such that an average 
worker will earn not less than 48s. for a week's work of 48 
hours. It is essential for this method th-at employers be 
required to record all hours worked, and also to pay for all 
hours that workers spend on their premises. A memorandum 
on this system by an experienced Chairman of Trade Boards 
is given in Appendix "D." 

159. P~ecework, h_o~ever, is possible only with operations 
of a umform repehhve character. 'Vhere these conditions 
are not present, a standardization must take the form of a 
series of time rates differentiated according to the relative 
efficiency . of the different workers; such differentiation is 
hardly possible except with the co-operation of a joint 
committee of the employers and employed in any occupation. 

159a. In addition to standardizing wages and conditions 
affecting wages, a wage authority can improve the conditions 
of the lowest paid classes of worker by supplementing their 
weakness in bargaining, and so assisting them to secure such 
rates as their industry can afford to pay. An unorganized 
and poverty-stricken class of workers is not in a position to 
secure for itself what the existing commercial and industrial 
conditions make it reasonable and possible to pay them. 
Poor whites, the Cape coloured, and the urbanized native 
are most of them in this position. A wage authority by an 
iml'artial scrutiny of the conditions of an industry, including 
a survey of profits made and prices received, and taking 
rates paid by the better employers as a guide, should be 
able to gauge with considerable exacti~ude the wag~ that 
should be paid and gradually to enforce Its payment Without 
causing dislocation or loss. 

160. We have referred to the limits of the power of wage 
regulation to alter wages set by the limits of the volume of 
production out of which wages have to come. It is important 
to note also the limits set by administrative difficulties. Few 
things are so demoralizing to public life as the passing of 
laws which subsequently are no~ enforced. It is idle to ~t
tempt to impose by law minimum wage-r~tes which t~e admm
istration cannot enforce. An adequate mspectorate IS, there
fore, the first essential of a policy of fixing '."ages bY: law. '-!'he 
task of this inspectorate will be rendered difficult, If not. Im
possible, if the regulations it has to enforce are ~ery detailed. 
It is desirable therefore to restrict wage regulation to a small 
n1miber of mi'nima, eva;ions of which can be easily detected 
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and checked. In the conditions of South African industry 
this is particularly desirable, since the standardization of 
wages and conditions has gone such a little way. The prac
tices of industrialized countries with dense populations em
ploying large numbers in every industry, cannot be applied 
to South Africa, where, with the exception of the Railways 
and mines, there are few large industries and few large eni
-ployers. 

161. There are administrative obstacles to applying mini
mum wage legislation, also, where an occupation is geograph~ 
ically widespread; employers have only small staffs, and exist
ing conditions as to wages vary widely. This is eminently 
the case with agriculture in South Africa. Such evidence as 
we were able to collect points to the conclusion that rates of 
wages, making allowance for all payments in kind, are lower 
in agriculture than in industrial occupations calling for equal 
skill; and this for natives, coloured and white employees alike. 
Moreover, there are indications of greater diversity of treat
ment of employees in agriculture than in any other industry; 
so that the need of some such provisions as wage regulation 
seeks to offer appears to be greater in agriculture than in any 
other field. Yet the application to agriculture of wage fixing 
by authority does not seem to us to be practicable. The method 
of payment in kind, which makes it impossible in many cases 
to say what in terms of money value the wage is, is too in
grained; the grades of labourer, from share-tenant to pure 
wage earner, are too numerous for the rough and l'eady regu
lations which a wage authority imposes; the industry is not 
yet generally on a cash basis, or even on a wage ·basis. Other 
methods must therefore in our opinion be sought to improve 
the conditions of the employee and equally of the small 
employer in agriculture. 

162. Increased facilities for the white employee to engage 
in agriculture on his own account; more adequate reserves 
for the natives; these are amon~ the alternative provisions 
that seem necessary. They are discussed in the next chapter 
of this Report. More important still is some policy for in.: 
creasing the revenue per head in agriculture, out of which 
not only wages but profit$ have to come. We have shown ·that 
at present this is much lower than in any branch of industry. 
Ye~ agriculture is the fundamental industry of the country, on 
whiCh more workers-both European and other-are dependent 
than any other industry can claim. In any consideration of 
public economic policy, therefore, the greatest care should be 
taken to ensure that a gain to another section is not made at 
fhe expense of agriculture. For our present purpose the 
importance of this consideration is that it points to the neces
sity, in fixing a minimum wage in any occupation, to have 
regard to th~ normal earnings in agriculture; otherwise the 
ad-yance in wages in the industry regulated may have to be 
pa1d by the already lower-paid agriculturalists. 

[D.G. 14-'26.] 
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CHAPTElt IV. 
THE PROBLEM OF WAGES IN RELATION TO 

PROPOSALS FOR INCREASING THE SCOPE 
OF WHITE EMPLOYME:NT. 

163. The main object of our inquiry has been to aacertain 
and set forth the methods by which, and the limits within 
which, the State can influence wages. We are instructed, 
however, to combine with .this an inquiry into the 7

' effect of 
different wage and labour policies upon the scope of employ
ment at a wage compatible 'With a civilized standard of 
life " and to direct our inquiries with special reference to 
"the need for wider scope for the youth of the country and 
the effect of the existing conditions in South Africa upon 
their opportunities of entry into and training in industrial 
employment." The field of inquiry so opened is too wide to 
be explored completely by a single Commission unless its 
period of activity were greatly prolonged. We have, how
ever, received much evidence on this aspect of our Commis
sion, which enables us at any rate to show the relation to 
the wages problem of certain current proposals and problems 
concerned with the scope of white employment. These rwill 
now be reviewed and discussed. 
I.-THE ALLEGED LACK OF OPENINGS FOR WHITE YouTHS. 

164. We were mnch impressed with the fears expressed to 
us by many witnesses that a large proportion of the white 
youth of the country, as it left schoo1, would find no open
ings for employment. This was crystallized in the state
ment o£ Mr. C. W. Cousins, the Secretary of the Depart
ment o£ Labour, who said: •c The position in regard to 
juvenile employment is, nevertheless, still serious. On page 
256 of the Report on the Census, referred to above, it !Will 
be seen that approximately 18,000 European boys will reach 
the age of 18 in the year 1926, and that of these under pre
sent industrial conditions only half may be expected to be 
absorbed in ordinary employment." This he elaborated 
by pointing to the limited number of openings in skilled 
employment and to the fact that " the spheres of unskilled 
employment are very largely closed" to white youths. 

165. The terms used by Mr. Cousins go beyond his state
ment in. the Census Report. There his expressions were 
qualified, and are so important that they are quoted here: 

" On an examination of the age and sex constitution 
of fhe European population of the Union, it is calc~
lated that between the years 1911 and 1921 approxi
mately 12,000 males on the average attained the age of 
18 in each year. Since 1921 approximately 16,000 have 
reached that age each year. The annual number, ~x
cluding the effect of immi<Y"ration, will g-radually m
crease until the year 1926, when about 18,000 males will, 
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reach the age of 18. After 1926 the annual number 
will remain fairly stationary for a few years. The 
wastage, omitting the possibilities of wars and epidemics, 
is at present at the rate of 3,500 a year between the ages 
of 18 and 60 due to deaths, and at the rate of abo;ut 
4,500 on account of those attaining the age of 60 and 
being excluded from the effective labour force. Apart 
from immigration, which is au extremely doubtful and 
fluctuating factor, the annual increase of males between 
the ages of 18 and 60 is thus found to be about 8,000, 
increasing gradually until 1926, when the number will 
be 10,000. Of these many will doubtless become· far
mers, but by far the larger number, on present experi
ence, and on the tendencies to urbanization pointed out 
in other sections of this Report, will simply come to the 
towns to seek employment there. · 

" Reference in this connection is invited to section 
XVII. of this Report (Occupations), but whether all the 
annual accessions to the adult male population will be 
ahsorbed in industry, or in the commercial, transport, 
and c.ther services of the Union, will depend entirely 
upon the possibility of accelerating sufficiently the rate of 
agricultural, mining and industrial development. Stagna-· 
tion or even retardation will, and can, have only one· of 
t)wo results-to increase the extent of unemployment, or 
to drive South Africans awav from their native land. 
For immigration there would be no occasion." 

166. It will be noticed tha.t the prospect of unemploy
ment is here stated to be conditional; it depends entirely 
upon the possibility of accelerating sufficiently the rate 'of 
agricultural, mining and industrial development. 

167. In an address (published in the November, 1925, issue 
of the Official Labour Gazette) to a conference of juvenile 
advisory committees on a date subsequent to the date on 
which he gave evidence before the Commission, Mr. Cousins 
discussed the problem of schoolleavers :from a different stand
point, stating that there was ample scope for deve]opmeJtt, 
that it was within the power of the community to make good 
use of the excellent material being turned out of the schools 
and that the increase in the number of school leavers seeking 
employment was a matter for congratulation. 

168. It has been made clear, therefore, that Mr. Cousins 
does not, after reconsideration; hold or support any view that 
would justify the gloomy"interpretation that 50 per cent. o:f 
boys leaving school every year are faced with unemployment. 
It was evident from the statements of different witnesses 
before the Commission that a disquieting inference has been 
ineorrectly drawn from the Census Report on t.his matter; and 
it is therefore important that the true interpretation should 

[TT.G. 14-'26.] 
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be stated and understood. In the Census llepol't no judg
ment is expressed upon the possibility of accelerating the 
rate of agricultural, mining and industrial development· to 
us it appears unlil{ely that the necessary development sh~uld 
not take place. 

169. In considering the prospects of absorption of school 
leavers, it is important to distinguish between the temporary 
condition of trade, as affected by the upward and downward 
movement of the trade cycle, and the long-term growth of 
industry, which persists through those temporary fluctua
tions. The year of the Census-1921-marked the bottom 
of the worst depression of trade in moaern experience, a 
depression from which neither the world in general nor South 
Africa in particular has yet recovered. It is quite possible, 
therefore, that school leavers should have a difficulty in 
finding employment in 1921 and succeeding years (just as 
adults had a difficulty in keeping employment) without such 
a difficulty constituting any evidence that the normal growth 
of industry was not continuing. It is this normal growth, 
providing for the normal absorption of school leavers, that 
i<~ in question. 

i 70. 1Ve had no evidence that anything like half the 
school leavers of each year since 1920 were still unemployed. 
The officials of Juvenile Advisory Boarda and Apprenticeship 
Committees who appeared before the Commission informed 
us that they were experiencing less difficulty in placing boys. 
This we should expect from the general improvement in 
trade. What is not to be expected is that in any year the 
number of vacancies created in industry by death and re
tirement would equal the number of youths leaving school 
and seek'!.ng employment in industry. Such a condition of 
affairs could occur only in a country with a stationary 
population. The number of vacancies in industry in any 
year depends on the number of entrants to industry 45 to 
50 years previously, plus the number of immigrants of similar 
age who entered industry subsequently. Ignoring immigrants 

·the number of entrants 45 years ago depended oii the size of 
the population then; if it was half what it is now, then the 
number of. vacancies created by the departure of the genera
tion that entered then will be half the number of the gene
ration who seek employment now. In the ease of South 
Africa the white population 45 years ago was about a third 
of what it is now, so that the people who entered industry at 
that date and are now leaving industry and so supplying the 
vacancies of this year, are only about a third in number of 
the youths desiring to enter in<lustry to-day. That the 
vacancies number a half and not' a third of the number of 
school leavers is due to the addition during the intervening 
period of adult immigrants who are now also retiring or 
dying. In other words, the difference between the number 
of vacancies in industry and the numbe1· of school leavers 
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entering industry simply represents the natural increase in 
the population. 

n1.• Now the natural increase in the population is not 
a phenomenon peculiar to the last four years. The popu
lation of most countries is inereasing, and this increase 
creates no problem of employment. 'l'he reason is obvious 
on a little consideration- the increase in the population has 
to be fed and clothed and housed and amused, and employ
ment is provided for the increase in the population by the 
expansion of industry to provide the additional food, cloth
ing, housing and entertainment. A shortage of capital or 
the pressure ot population on natural resources might check 
this expansion, and compel the new entrants to accept terms 
of employment less favourable than their predecessors; but 
South Africa can easily save or borrow capital enough for 
any probable expansion of industry and, so far from there 
being any ·pressure of population on natural resources, the 
chief reason for the relatively undeveloped state of South 
Africa is the lack of population to exploit more adequately 
its natural resources. 

172. The problem of finding employment for an increasing 
population is one that, in all countries and at all times, has 
ch1efl.y solved itself by the spontaneous organization of 
industry; it has not primarily been the work of Governments. 
In the same way it will solve itself in such a vigorous young 
community a,; South Africa. The reason why it appeared to 
present a 'problem in the years 1!:121-1925, was twofold. In 
the first place, these were years of general trade depression 
affecting all grades of workers, young and old. In the 
second place, these years saw the beginning of an increase in 
the number of children from school entering industry, eorres
ponding wi1.h the sudden increase in the adult population 
that followed the Anglo-Boer War, when the parents of the!'le 
children came to the country. The former, however, was 
the principal cause of the abnormal difficulty in placing boys 
in employment. . 

173. The condition of panic, which a ~isunderstanding of 
the correct and careful statement in the Report on the Census 
excited over the perfectly normal process of absorbing an 
increase of the population into induf-try, deserves notice be
cause it is typical of a misunuerstanding of the normal pro
cesses of industrial uevelopment which we observed in other 
connections. Employment in the main is provided, not 
d~rectly by Government action, since Governments do n<>t 
run most industries, but by the spontaneous development o£ 
industry to meet ascertained or anticipated wants. The 
existence of a want by it.self is not sufficient to stimulate 
production to satisfy it; the pers<>n or community that feels 
it must also be able to back its demand by the offer of pay
ment. The greater the means of payment at the disposal -of 

• To this para.graoh the. Chairman presents a reservation-sec p. 2o2. 
[n.G. 14-'26.] 
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a community, therefore, the greater its power of demanll, 
and therefore of the stimulus it can give to :production. The 
means of payment ar~ obtained by producmg and selling; 
the greater the production of a person or a community, there
fore, the greater the stimulus he (or it) can give to production 
by <>thers, and so to employment. The amount of employ
ment is never a fixed quantity. Every increase in production 
whether due to increased supplies of lah<>ur, increased effi
ciency of workers, better organization, or better equipment, 
increases the demand for lah<>ur; since the increased output 
has to be sold and the proceeds of the sale are spent. If 
we look below the surface of the monetary transactions 
through which business is carried on it is clear tli.at the 
reatity of industry is a co-operative producti<>n and exchange 
of goods and services. Every<>ne who w<>rks, or whose capital 
increases the capacity of industry, contributes to the stream 
of goods and services on which all consumers draw. Any
thing that increases the volume of the stream increases the 
funds available for employment; anything that reduces it 
restricts them. · 

174. These are the most elementary truisms of economics. 
We ::nake no apology for re-stating them. became we met so 
frequently the notion~not clearly formulated but obviously 
determining the witness's attitude-that there was only a 
fixed amount of employment; so that, if a native or a w<>man 
or a juvenile secured a job, there was one job less for white 
men,· and that if the natives, or women, or juveniles were 
excluded from some part of the field of employment, there 
would 0e more openings f<>r wh_!te men. The faUacy of this 
view is obvious, 1f we consider that the native population m
creased by nearly 700,000 persons between 1911 and 1921, 
most of whom are now in some work or other, without caus
ing any displacement of white workers, who also increased in 
numbers. 

175. · Si~ilarly, the introduction of labour-saYing machin
ery has proceeded apace, with 'a result tliat more workers are 
employed, not less. The explanation is precisely the same in 
the tw<> cases; the additional workers, like the improved ap
pliances, create additional wealth; this additional wealth 
creates. a demano for other commodities, which can only be 
produced by employing additional' lah<>ur. It is the normal 
pr<>cess by which industry expands and society grows richer; 
and it would be just as reasonable to prohibit the use of a 
mechanical appliance, because it does a particular kind of 
work cheaper, as to seek to increase employment for one 
§ection of the c<>mmunity by prohibiting the employment. of 
another section. The railway displaced tlie transport rider; 
machine stoping displacea hand-stoping; the reapillg' machine 
displaced hand reaping; but tli.e countr:y: would not have been 
richer or employment more extensive If these clianges had 
been. prevented. If anyone doubts this, let him pursue the 
opposite· theory to its logical conclusion, and imagine all 
labour-saving appliances that have cheapened production and 
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all the employment of native labour outside agriculture pro
hibited. The result w,ould be the ruin not only of the .in;,. 
dustries producing the machines and of the natives but of aU 
the industries that cater for the native markets and all the 
trades that have found an increased demand for their p~~
ducts in the higher wages of the unskilled labourers, up· 
graded as a result of the introduction of· these machines, 
while every class would suffer loss in the form ~f. increased 
eost of living. 

176. It will be well at this point to consider the problem 
of unemployment in so far as it affects our judgment on 
this matter. It was the general impression of om: witnesses 
that there is a good deat of unemployment among European 
and coloured workers; but we could get no satisfactory evi-;: 
dence of the actual number of persons affected, or of the. 
state of unemployment as compared with other periods. 
There was general agreement that employment w.as better 
than in 1921. In that year an attempt was made· to en'l\
merate the unemployed. Su~h an enumeration ~as· found 
under the circumstances to lie unsatisfactory; it did, · how.,. 
ever, give us the only quantitative statement of the problem 
we possess. It gave a total number of European' males and 
females in the nine industrial areas, aged 15 and upwards·, 
unemployed at the date of the Census (3rd May, 1921) 'and 
for seven or more days prior thereto, of 8,157 out of an occu,. 
pied European population of 513,50!3 and 1,398 coloured out 
of an occupied population of 220,000. If the number be 
even trebled to make generous allowance for possible omis
sions and for tne areas not included, it would stiH represent 
a smaller percentage of unemployment, probably, than any 
industrial country ''in the world showed at that date .. The 
only contemporary indication in statistical form of the ex
tent of unemployment is the· number of applicants :for em
ployment through the Government employment exchange .. 
This is unlikely to be definitive or inclusive; some workers in 
employment ;wrill register ·and many 'unem:pl•oyed workers 
will not register. But again, with aU due allowance for its 
limitations, the number in September, 1925, when the figures 
were supplied, bears a surprisingly low ratio· to the total 
population of industrial age. The total number of European 
applicants-men, women and juveniles-at employment ex
chang-es and post offices wa-> 3,922, of whom 821 were placed 
and 271 drafted to relief works; in addition, in Cape Town 
700 coloured persons registered and 410 were placed. . · 

177. In the Official Labour Gazette for the month ·of 
September it was stated " Most Provincial road works were 
closed. But all men previously provided for on such works
were offered employmen-t at Hartebeestpoort. Only a small! 
response to the offer was made, due to favourable farminO" 
conditions in -tlie areas involved and reluctance on the part 
of relief workmen to move_ from their districts notwith
standing the fact that families were allow.ed to acoompany 
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relief workers. In the Orange Free State a steady diminu
tion is taking place in the numbers employei:l on the roads. 
A reduction in the numbers employed on municipal relief 
works is also. recorded." 

178. Some indication was afforded of the state of employ
ment in the country districts in the statements furnished bv 
the magistrates whom the Commission approached. A selec
tion of extracts from tliese reports is given below : 

LoUis TRICBARDT.-Quite a number of persons in the small towns and on 
farms do very little work of any kind. Their standard of living is very poor. 
'They apparently do not want steady work, preferring odd jobs with a long 
interval of rest in between. 

MIDDELBURG, TRANSVAAL.-There is very little unemployment amongst 
·experienced and willing workers, but there is a large number of untrained 
men who can be classed a.s labourers only. Some of these have been taken 
·On by the railway at white labourer rates ; others are waiting for the 
t"ailway line from Durban to Blinkwater to be built. 

LYDENBURG.-Generally speaking there is very little unemployment in 
the urban areas. In the rural areas the good harvests have largely relieved 
--the stress. A certain number of white men who returned impoverished and 
<l.emoralized from ·the diamond diggings have become utterly useless for 
oany class of work. They prefer to hang about the towns for odd jobs though 
-there has been great scarcity of labour on farms in connection with the 
iheavy mealie crops. They should be placed in compulsory labour camps . 
. ERMELO.-There is a good deal of unemployment of the type of white 
man who is not fit for work of a higher class than that which can be done by 
natives. 

KLERKSDORP.-A great deal of unemployment, especially amongst the 
poorer classes who are not capable of doing any skilled work. A certain 
number no doubt are " won't works," and the only place for them is a 
labour colony. 

BARBERTON.-Unemployment is practically nil, The mines have 
practically all local men. 

· KoKSTAD.-There is and always will be a certain amount of unemployment 
of coloured workers. This is due to unreliability of this class of labour and 
want of demand. 

EsTCOUIIT.-Little, if any, unemployment. 
VRYHEID.-The question of white unskilled labour remains acute. 
LADYSMITH, NATAL.-There is little unemployment. 
HARRisMITB.-The caUses of unemployment are the exorbitant wages 

demanded for artisans ; no tendency to live a simple life ; men are " work 
shy " ; the large number of " botchers," ·men who have never learnt their 
trade properly ; the physical condition of the unemployed, many of whom 
are quite unfit for hard work. 

DUNDEE.-No European unemployment, 
KRooNSTAD.-The supply of white labour exceeds the demand. 
JAGERSFONTEIN.-No skilled artizans are unemployed. There are a few 

European general labourers who appear to be able to obtain only casual 
.employment. . The steady regular European labourers are employed on the 
mine. 

FicKSBURG.-There is a good bit of unemployment amongst the poor 
whlts class, but I regret to say that most of the unemployed belong to the 
unemployable class. The Provincial Administration provides relief by 
employing this class on road work, and pay married men 5s. 9d. per day 
and single men 3s. 6d. per day. The experiment, in my opinion, is not a success 
economically. About twenty-six men are thus employed. 

BETHLEHEM.-Very little unemployment. 
BEAUFORT WEST.-The unemployment problem is more acute amongst 

the bywoner type of Europeans in the district than in the urban areas. This 
state of affairs becomes accentuated by (a) periodical droughts in the Karroo 
and (b) the extensive scale on which the farmers are at present erecting 
jackal-proof fencing, which automatically means less employment on farms. 
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The introduction of the civilized labour policy of the Government has. 
afforded a marked relief locally. 

WoRCESTER.-There is no unemployment in this district. Reliable men . 
are difficult to get. 

RoBERTSON .-No unemployment. 
QuEENSTOWN.-Practically no unemployment. \ 
OUDTSHOORN.-Not quite so much unemployment as three years agQ. 

White men have been sent away on railway construction and forestry. 
MossEL BAY.-Not more than 2 per cent. of the adult town population is 

. unemployed. . 
GEORGE.-George is in an abnormal condition owing to the construction 

of the George-Knysna railway. Hundreds of poor whites have drifted here 
and found employment at wages probably never drawn before. Unemploy.01 

mentis therefore not prevalent. It is feared that the benefits of the employ-_ 
ment are not an unmixed blessing, for a large majority . • • are spending, 
forgetful of the claims of wives and children left to fend for themselves. 

CALEDON.-Unemployment is unknown. 
BELFAST.-Hardly any unemployment. Even the unskilled poor whites 

find work. Shortage of native labour. " It is my opinion that the root 
cause of unemployment is high wages. . . • These raise the cost of living, 
and this, in a producing country like South Africa, inevitably narrows the. 
field of employment. Were wages lower much more development would 
take place in farming and other industries, and more work would be available 
for white labour." 

CALVINIA.-Unemployment negligible. 
PIETERSBURG.-Employment fairly stable. -

II.-THE PooR WHITE PRoBLEM. OPPORTUNITIES oF_ EMPLOY-· 

MENT AS AFI!'ECTED DY 'l'HE POSSIBILITIES OF DEVELOPMENT 

IN AGRICULTURE, 

179. In drawing attention as .we have done to the pre
dominant influence of temporary and transient causes, com
mon to the whole civilized world, in creating the unemploy
ment problem that has alarmed South African public opinion 
in recent years, we have no intention of underestimating the_ 
gravity of the permanent influences, of a nature peculia:r to 
South Africa, that aggravate the position. These are sum..: 
med up in the phrase, the "Poor White Problem." This 
problem has been the subject of repeated official inquiries, 
and we cannot hope to add anything new to the results of 
these lengthy and more specialized investigations. We heard, 
however, a good deal of evidence on the subject, and we shall 
endeavour to show its bearing upon . the wages and employ-_ 
ment questions that are the specific object of our Commission:.· 

180. The so-called Poor Whites, it was made clear to us, 
chiefly represent the failures of agriculture. While in s~me 
cases the failure is probably due to. personal defects of char
acter or ability. in the main it is the failure due to circum
stances over !Which the victim could exercise no control. How
ever caused, economic failure in agriculture drove fhe coun~ 
tryman to the town, where the lack of any specialized train
ing for urban occupations and the inability to adapt himself 
to the different circumstances of urban life inevitably led to 
unemployment or intermittent employment with consequent 
economic and personal deterioration. The first essential of 
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any policy designed to help this unfortunate class and to 
secure for it a dPt.t'nt linlihood, is to determine the causes 
that lead to the failure in agriculture and to stop at the 
source the drift to the towns. 

181. An underlying condition would seem to be the un
usual circumstanceR of agricultural tenure in South Africa. 
In most countries the majority of agriculturists who are not 
themselves owners of farms, are either labourers for wages or 
tenants at a money rent conducting completely independent 
farming businesses. In South Africa white labourers for 
wages ~1" salariPs are few in number; 1!0 are tenants at a 
money rent; instead there is a peculiar class, which partakeR 
of the character both of employee and tenant. We refer 
to the bywoner. The terms on which the bywoner occupies 
land vary widely and are constantly changing. He is the 
natural product of the increase of population in a self
contained, almost patriarchal, pastoral community. He finds 
support for himself in the produce he is enabled to raise with 
his patron's assistance on land assigned to him by his patron; 
while the latter secures a more or less e:liective use of land 
that he could not use e:liectivelv himself, and a number of 
white assistants, without whom he would be entirely dependent 
on natiYe or coloured labour. The relation undt>r favourable 
conditions is one that, even to-day, meets the needs of both 
parties; and the system should be reformed and developed 
ra:ther than extinguished. , But it is often an indeterminate 
relation; the bvtwoner has securitv neither of tenure nor of 
status. The sr~tem has no powe~ to hold him to the land 
when other forces are tending to drive him o:li the land. l:n
like. the peasant or occupying owner in other countries, and 
lJ.Dlike the regular_ ~abourer for wages in agriculture, the by
wont'r is attached only loosely to the soil and is steadily being 
dra~n into. the towns. 

182; The causes that promote this movement are various. 
The transition from an extensive pastoral farming to a 
settled agriculture or intensive stock raising was the first 
cause. The bywoner, who could not always adjust himself 
fo tli.e new conditions, dropped out. The growth of popula
tion in the older settled districts made it difficult for the 
landowners to accommodate all the poorer agriculturists who 
sought land, and some of these were forced out of agriculture. 
Then, every. shock to agriculture disturbed the hold of some 
of these agriculturists loosely attached to the land, and sent 
a fresh waye of them into the towns. A~riculture in South 
Africa has had many shocks within the lifetime of men still 
farming; perhaps the chief were the Anglo-Boer War at 
the beginning of the century and the collapse of agricultural 
values after the boom following the late War; the former 
drove many people ofl the land, who never recovered their 
footing; the latter made it impossible for large farmers, with 
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the best will to do it, in all ca~es to retain the bywoners who 
.were dependent on their land, 'l'he easiest, and often. the 
only way, in whh·h the .farmer can meet a fall in the price 
he receives for his product is by reducing the expenses of 
cultivation, until a favourable margi!l. . is re~tored. between 
his costs and· his receipts. Finally, the plagues ~o wh~ch 
South African farming is subject-drought, hail, and ~xc~s
sive rains, stock and plant diseases, locusts and .other pests 
-with every recurrence tend to detach another lot . of by
woners from the land and drive them into tlte towns, · .. · 

i83. 1.'wo of the academic witnesses who gave: evidence on 
this problem pointed out a close parallel between South 
Africa at the beginning of this century and Europe at the 
beginning of the last. In each case customary· relations in 
rural society were breaking down and the ties that held the 
labourer to the land were becoming loosened.· The suggestion 
was made that the solution of the problem was found in 
-Europe in the development of manufacturing industries, and 
that South Africa must follow the same line of development. 
It is true that the course of development followed these lines 
in Great Britain; but it did not in the other countries of 
Europe, or even in Ireland. In this respect th-e coli.rse of 
Great Britain's development is unique, and \was possible only 
because Great Britain W!l.-S the pioneer in the exploitation of 
modern methods of industrial production, of which for some 
time she possessed a monopoly, so that she could de~elop· her 
industries on the basis of production for foreign markets. 
On the Continent of Europe and ultimately in Ireland, the 
situation was met by giving the working agriculturist • se
curity of tenure by enabling him to secure the freehold of 
land he had previously occupied as a customary tenant. 
Thus, at one and the same time, a large agricultural popu
lation was retained, and a.n intensive utilization of the soil 
was encouraged. On the basis of the market for their pro
ducts established in this way by the growth in wealth of a 
large agricultural population, manufacturing industry sub
sequently developed. 

184. We do not expect to be able to add anything pew to 
the recommendations which have been put fo:rward on the 
basis of specialized inquiries ·by the Transvaal Indigency 
Commission and several subsequent Commissions. It would 
appear that considerable advances have been made in dealing 
with the problem, though some of the importal).t recommen
dations of the Indigency Commission have still to be acted 
on. Thus the prejudice against undertaking unskille(i 
labour, on the ground that it is " Kaffirs' work," which that 
Commission found at the root of the problem, has diminished 
and is gradually disappearing. On the oilier hand, th, 
fean; expressed that native advances would, curtail the 
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opportunities for skilled work for Europeans have not been 
realiz~d. The argument of the Indigency Commission on 
the point may be summarized as follows :-

On account of the native's intense desire for educa
. tion; his restriction to the sphere of unskilled work can
. not be permanent. The effect of native competition in 
~he skilled trades is hardly yet apparent, but competi
tion from the coloured population and from Asiatics is 
already acute in many branches of trade. We are 
satisfied that in the Transvaal carpentry, painting, plas
'tering and similar skilled !Work are being· done to an 
·increasing extent by coloured labour. At the same time 
no rapid or large increase in the amount of skilled work 

:to be done appears to be likely if conditions remain as 
·they are. Though it is probable that there will be a 
·gradual expansion of productive enterprises in the 
future through a rise in the number of natives at work, 
we do not think there is likely to be sufficient skilled 

·work to give employment to all those white men at 
present out of work, or to the future generations of 
white people . 

. 185, . The above may b~ regarded as expressing the views 
of the . Indigency. Commission on the probable future of the 
!White population in skilled trades which, they considered, 
if the then existing conditions were to continue, would in 
future be .restricted partly by coloured and native competi
_tion and partly by the limited number of natives available 
to do the necessary unskilled work. This forecast has not 
been borne out or perha.ps it would be more correct to say 
that the then existing conditions have not continued. The 
competition of the coloured man and the native has certainly 
increased in some of the trades. But the industrial develop
ment of the country has proceeded more rapidly than the 
Commission anticipated-more rapidly than anyone could 
have anticipated at the time--and both the European and 
the non-Europea.n workers (increased in numl>ers as they 
have been .by immigration as well as by the natural increase 
in the population) have been absorbed, and their conditions 
of employment improved, in consequence of the industrial 
and agricultural expansion that has taken place in the last 
twenty years. It may be remarked that the apprehension 
.on the subject of the future of the white worker in compe
tition with the native worker of IWhieh the Indigency Com
mission were conscjous and over which they were concerned 
in:, 1906-8 is parallelled by a similar app~ehension at the 
present time. Yet the fears and misgivings of the Indigency 
Commission have not been justified by experience, just as
we venture to predict-the present pessimistic anticipations 
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£>ntertained in some quarters in regard to the same problem 
will be falsified if South Africa continues to develop her 
national resources on economic· principles. 

186. The Indigency Commission also dealt with the causes 
of rural indigency; their conclusions are similarly .sum-
marized in the following paragraph:-· . . : 

The root cause of rural indigency is the extrem~ly 
backward method of farming, Matters are already 
changing for the better, but. improvement in the back
veld is slow. Many of the country population are 
ignorant and unable .to adapt their life to modern _con
ditions. In spite of the strides made by educat~on -dur
ing the past few years many do not really apprecia~e 
its value or its true purpose, and in many cases the home 
life undoes much of the good which the children have 
received in school. The disordered and . insanitary con
ditions in which they live have an evil effect upon their 
health. Idleness and improvidence are other features of 
this rural backwardness which has persisted so long in 
consequence of climatic conditions enabling people to 
make a living on the land almost without working at 
all; the absence of taxation on the country population 
(which prevents them realizing the corporate life of the 
State to which they belong); the pauperizing effect of 
past methods of treatment of indigency-i,e., the distri
bution of money, food and stock. Option money _also 
taught. the farmers to rely on windfalls. The cause of 
indigency is not in the country but in the character 
and habits of the population. 

187. Here, too, the position has changed in certain impor
tant respects, among which may be noted the following:-

(1) Soon after the Commission reported there began a rapid 
and continuous development of education in the Transvaal, 
and during the last fourteen years the number of European 
children attending primary schools has increased at a rate 
which is four times the rate of increase of the European 
population of the Province. Moreover, an examination of 
the comparative figures for the last ten years shows that the 
enrolments in primary schools in rural areas have increased 
at a rate 30 per cent. greater than the enrolments in town 
and village schools. School attendance in rural areas has 
been facilitated by a large increase in the number of schools, 
the establishment of hostels, and heavy expenditure on trans
port. This spread of primary education has been general 
throughout South Africa. . 

(2) Since the date of the Report, a number of industrial 
schools have been established, both for bovs and girls, to 
which they are committed· by an order of the magistrate, 
which is granted in the case of children who are in destitute 
circumstances, or whose home conditions are not such as to 
gtve them a, chance of decent upbringing. In these schools, 
trades and domestic crafts are taught in addition to ordinary 
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school education, and in some of them trainincr in farming 
and in the trades necessary to farming i11 giv;n. In addi
tion to institutions of this type there are now many other 
State and State-aided schools in the different Provinces pro
viding industrial and technical training. 

{3) Since the date of the Report, there has been a very 
considerable extension of railways in the country districts. 
ln 1910 the open mileage of railway in the Union was 7,586, 
and at the end of March, 1925, the mileage of Government
owned lines aggregated 11,528. There has bren a further 
htcrease since then and the .extension of railway facilities, 
together with the remarl;:able development in motor transport 
which has taken place since 1910, has had a great effect in 
·removing some of the causes of nual backwardneRs. There 
·is still, however, great need for the adoption of a definite 
and comprehensive roads policy. 

'(1:) The establishment of agricultural co-operative societies 
.'has been of great assistance in enabling the f:nmer to market 
his produce and to take a.Ivantage of oversea markets. It is 
true that many of these co-operative societies which were 
originally established have been unsuccessful, often owing 
t(} inexperience in business and inefficient management. All 
this, however, has been a valuable-if somewhat cc>Stly
experience for the agricultural population, and it has un
doubtedly served to bring home to them the neressitv for 

. improved methods of growing and handling their produce . 

. :rhere is no doubt that the situ~tion is verv greatly im~oved 
I!\ respect of these matters durmg the last fifteen or twenty 
years. 

188. Another subject that was discussed with witnesses 
who appeared before us was the system of tenure and trans
.mission of landed property. The Indigency Commission in
quired into this subject very closely during the course of 
their lengthy and exhaustive investigation and here also it 
)s useful to compare their finding, which we summarize 
·below, and the present position:-

The law and the practice relating to the tenure and 
transmission of landed property have the effect of pro
ducing indigency mainly because they tend to encourage 

. the accumulation on farms of a population larger than 
t~e soil. can support. Excessive sub-division of land 
sprang from the tradition that all children should be 
·given an interest in it, and was strengthened by th.e fact 
that the possession of landed property was the hallmark 
of social status. Then the Roman-Dutch law prescribed 
that every child was entitled to a " legitimate 11 propor
tion of its father's estate. In the Transvaal this law 
was altered in 1902, but the tradition that every child 
should be left a share in the father's landed estate still 
survives. An important cause of sub-division has been 
the practice on the part of the testators of tying up their 
property for the benefit of future generations of their 
descendants by me:ms of fidei com-missa. 
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The excessive sub-division of farms" (and other ca,uses) 
leads to the system of holding land in undivided owner
ship; when the shares become very small in value they 
cease to be worth the cost of transfer of the sub-divisions. 
The system results in extravagant and uneconomic work
ing of a farm, and practicallv withdraws land· from ~he 
market. It encourages indolent· and ineffective habits 
and creates a class of backward squatters. ·. ' 

189. Little has been done by legislation to remove the 
evils to which the Indigency Commission ·drew ·attention so 
long ago in regard to the tenure of land in undivided shiues. 
This is certainly a matter which calls for a remedy, but the 
conservative instincts of ~he people' in 'connection with 
matters of land tenure are drfficult to overcome. An' Act. was 
passed in 1916 (Act No. 2 of 1916 as amended by Act No: 20 
of 1924) dealing with :ref!trictions imposed by w.ill or other 
instrument on the transmission of land. It empowered · the 
Court to remo>e or modify such restrictions if it were ·satisfied 

(a) that the shares which any of the beneficiarie~ in 
being at the time o~ the application hold in a 
property are so small that they cannot be bene
ficially occupied or enjoyed; 

(b) that no beneficial use can be made of the property 
by beneficiaries in being, owing to the prohibition 
against sub:division, or 

(c) that since the taking effect of the will or other 
instrument, imposing restriction on the property, 
circumstances have arisen affecting the value of the 
property which were not contemplated or foreseen 
by the person who imposed them. 

In these circumstances the Court is empowered to remove· or 
modify the restriction, and to order the property to be sold 
in whole or in part, or make such other order as it may think 
just._ This legislation no doubt meets to a certam extent the 
objections noted by the Indigency Commission against entails 
and fiddi commissa. The evidence shows, however, . that 
much remains to be done in the way of simplifying and 
cheapening the law with regard to titles to, and transfers of, 
real property. The system adopted in Australia and New 
Zealand, commonly spoken of as the Torrens system, and 
which is being adopted to :-orne extent in the United State'! 
would, we suggest, well repay consideration. In the report 
of the Survey Commission, 1921, Annexures to Votes and 
Proceedings 1922, Volume I, reference is made among· other 
things to the necessity for improving the method of surveys in 
South Africa and " giving for the property so surveyed an 
indefeasible title." The Commission was considering the 
question from the point of view of accuracy of survey and 
consequent elimination of disputes as to boundaries. The 
Australian Torrens system has, in addition to the merits of 
simplicity, cheapness and ease of transfer, the advantages 
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that the titles granted are indefeasible from the legal point 
of view . 

. 1~0. Again, there has. b.een some progress . recently in 
{PV~ng effect to the Comm1s~wn's recommendations of placing 
md1gents on the land. This has been taken up on practical 
lines in various directions since· the unemployment problem 
became acute in the beginning of 1922. One method which 
has already been mentioned is the system of probation settle
ments. Another is afforestation. The Government has init
iated an. active policy of afforestation, and in various parts 
of the country men who have proved themselves efficient at 
unskilled labour on railway construction work or on the 
Hartebeestpoort Irrigation Works or otherwise, have been 
drafted on to afforestation a1·eas. 

They are provided with a cottage and a plot of ground 
sUlficien~ to grow vegetables, etc., for their own use, and 
.they are paid a wage based on a minimum subsistence allow
ance with an addition according to the amount of work done. 
This, so far, has been a successful. method of settlement. 

191.. At the end. of June last there were eight such settle
_ments in existence, on which 907 men were employed with 
dependents numbering 3,251. 'fhe average daily earnings 
per .. man on piecework varied on the different settlements 
/rom lls .. 9d. to 7s. 9d .. with an average over all of Ss. 8d. 
Another method is that of paying a subsidy to landowners 
who will take approved families as tenants. The Govern
ment also makes advances to tenants who are satisfactorily 
settled to enable them to make a start. It has yet to .be 
seen,: however, !Whether this system can be successfully car
ried out. At the end of June last 356 tenants had been 
established under this system .. 

192. In general it may be said that, since the report of 
the Indigency Commission,' the old system of doles for 
meeting· distress in one or ·other sections of the_ com
munity has been definitely abandoned, and that where such 
assistance. is required the method now adopted is that of 
employment _on public· works. In some cases these have 
been mainly. of the nature of relief works, but to a large 
extent the· work provided has been of a more or less per
mimenf character as, for· example, railway construction 
work, irrigation work, and an organization has been created 
for drafting '.men who prove· satisfactory at this work either 
.on to the land or to permanent industrial employment. 
What is still unprovided for is indigency arising from old 
age or physical disability .. At present this is left to private 
charity, to some public relief organizations or to State insti
tutions ... There is need, twe think, for further organization 
in this ~atter. 
1 .193. Thus the persistence of the problem must not blind 
us to the. progress that has been made in dealing with it. 
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'V e wish to record our own conviction that the chief need is 
to check the drain from the land at the source, by making it 
possible for the agriculturists, who become <( Poor Whites'' 
when they are detached from the land, to continue to earn 
a livelihood in agriculture.. It is difficult. to secure this by 
State action, because one of the chief needs is to aiscourage 
the habit of looking to the Government for relief in any and 
every difficulty and to foster in its place a habit · of ·self
dependence. Several witnesses, including representatives of 
agricultural organi•zations, emphasized the importance of 
this. One official witness said : " Farmers are too much in 
the habit of running to the Government for everything 
. . . . They are not thrifty . . . . the stern law of necessity 
does not compel them to follow, the best methods of hus
bandry and their spirit of economic inilependence is ·under
mined.'' 

194. The first requisite of an effective policy is to give the 
position of the bywoner greater security. This involves the 
clear definition, in a contract that should be registered, of 
the terms on which t.be bywoner occupies land .~nd renders 
services. It involves also the granting of some security of 
tenure, sufficient at least to ensure that he reaps the benefit 
of any improvements he may effect. Insecurity of tenure in 
these cases is a great obstacle to improvement in agriculture. 

195. The definition, bv formal contracts,' of the terms o.f 
work and conditions of tenacy, will tend to convert the 
bywoner either into a worker for wages or jnto a tenant 
farming independently and paying a fixed rent. It ;will be 
to the advantage of all parties to hasten this. transition.. The 
first effect, however, may be some displacement of bywoners. 
It is necessary, therefore, to provide for assistance in 

obtaining holdings. The existing scheme of the Department 
of Lands, which enables an intending occupier to obtain an 
advance for the purchase of his farm,· repayable over a term 
of years, is capable of extended application. · In districts 
like the Eastern Free State, distinguished by the progressive 
character of its agriculture, there ·is a great unsatisfied 
uemand for holdings of their own on the part of the farm 
overseers and bvwoners. In one case, the offer of twelve 
holdings by the. Land Board attracted over 800 applicants; 
the majority of whom were the type of applicant that the 
scheme is intended to assl.st. In the Free· State again,. the 
entire :funds appropriated to assist land purchase during the 
current financial year we1·e exhausted before half. the year 
had elapsed. The easier terms introduced in the present 
year, by which: the initial payment required from the intend
ing purchaser was reduced from a fifth to a tenth' of the 
purchase money and the subsequent annual instalments 
spread over ·40 instead of 20 years, appear to have brought 
purchase of holdings for themselves within the reach of 
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practical agriculturists who could not consider it before. It 
woul.d. appear necessary, however, to supplement purchase by 
proTlsion for tenancy as well as ownership. 

196." While we were impressed by the !!Cherne being oon
duct~d by the Department of Labour at Hartebeestpoort and 
placmg on the land of the men being trained, it seeD18 ta 
us even more important to provide similar opportuuities fur 
bywoners and others, who are in danger of being forced out 
of agriculture, but have not left the land. lloreover, the 
cost of assisting these should be less; and the cost of trainin ... 
and placing on the land an unemployed person UDless th~ 
most rigorous discipline and selection are applied will become 
a. serioqs

1 
l:tandicap to the extension of the scheme. :Mr. 

Graham Cross told us that " closer settlement in this country 
is still largely in the experimental stage and the difficulties 
have been increased owing to recent adverse farming and 
economic conditions." " liut," he added, " it is remarkable 
that settlers who possessed the necessary capital and experi
ence of intensive farming have, generally speaking, suc
ceeded and made a good living where, on similar land, the 
man without capital and without the necessary experience 
has failed. 11 

· 

197. Isolated measures fo:r dealing with individuals cannot 
hope to succeed, however, unless the position of the agricul
tural and pastoral industry in the country as a whole is 
improved. At present the risks are so great as to render 
it an unattractive occupation to a poor man; and the pre
dominant tendency of education and public opinion is to turn 
attention away from agriculture to urban industry. It is no 
part of our Terms of Reference to formulate an agricultural 
policy; but we could not fail to be impressed with the pos
sibilities or expansion, and with this an increase in the open
ings for white youths and others, if the risks of agriculture 
can be reduced and efficiencv increased. The risks and 
methods of agriculture are the subject of the re<·ent ex
haustive inquiry of the Drought Commission whose final 
Report was published in June, 192-l. This Report is, in our 
opinion, a valuable State document; it goes far beyo!ld a ~n
sideration of the problems created by such excephonal cu
cmnstances as drought and disease and presents a series of 
important ·recommendations for the improvement of farming 
methods generally. The advice of this Commision is so 
explicit and their opinion of the results that will follow the 
adoption of the improved methods they recommend so 
striking that the report and findin~s are deserving of care_ful 
consideration when matters of agricultural poliey are bemg 
determined. 

l98. £fficiency and the improvement of farming methods 
gener~lly, in~luding and mainly embracing those which are 
beyond the . powers of the individual farme~ to eff~·et, are 
t:losely linked up . with the whole problem of mcreasmg the 
absorption of the white population in agriculture. The 
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energy and efforts of all the departments and organiza
tions of farmers concerned should be directed to securing that 
improvement which authoritative opinion considers necessary 
and so likely to enlarge the scope of employment and increase 
materially the national wealth. Mr. P. J. du . Toit, 
Secretary of the Department of Agriculture, gave us details. 
of the yield of products in the Union showing that the yield 
is very low compared with other countries. The :fact was, 
not, in his opinion, mainly to be accounted for by drought, 
disease and pests as the condition was observable in districts. 
that were practically free from such visitations. The chief 
reason, according to Mr. du Toit, was that " a great pro
portion of our farming is backward farming; the low output 
is attributable to relatively inefficient methods." . 

199. In a further statement recently furnished to the 
Commission, Mr. du Toit stated: " Comparatively little has 
been done up to the present to utilize the products produced 
in this country for the stock in the country, and, furthet, to 
increase the production of crops for stock or to lay down 
permanent pasture for stock. Millions of tons of grass hay 
go to waste annually; stock are shif~ed from drought-stricken 
areas instead of fodder being conveyed to the stock; the con
veyance of such fodder, even for nothing, may pay~. the 
country better than to endeavour to shift the stock and, at · 
the same time, farmers who once learnt to feed their stock 
would be encouraged in future to grow· fodder for their 
animals to overcome periods of scarcity." . 

200. The Secretary of the Department of Agriculture in 
his Report for the year ended 30th .June, 1924, stated (page 
~: . 

" We know that the cost of production of maize, 
wheat, beef, bacon and butter and . several other agri
cultural products is high. Our maize and wheat pro
duction per morgen is extremely low; the production of 
milk per cow is low. It follows that if the return from 
a given area is low the cost of production must be high. 
Again when a scattered farming population has· to send 
its products to market over long distances, it gives 
occasion on that account for doubling or trebling the 
channels between the producer and the consumer; the 
cost of distribution becomes high as welL These high 
costs of production and distribution deter land settlement 
and actually drive a good many of the weaker men off 
the land. If the cost of production is brought down so 
as to enable men to remain on the land and others to go 
on to it, the cost of distribution would also be lessened 
in time.'' 

201. Our conclusion that there is great scope for expansion 
in agricultm:e is based primarly on the figures put before us. 
showing a low yield per morgen of most crops, a low financial 
return per head from the occupation as a whole; al'l.d the 
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e:dremely low density of population as compared with other 
countries. Thus the value of the agricultural output per 
person occupied in 1922 was £420 in Australia, and over 
£300 in Canada, as against £80 in South Africa. Our 
inferences from ·These indications and particularly our con
clusions as to the possibility and desirability of agricultural 
expansion were confirmed by the emphatic opinions, not only 
of practical farmers who gave evidence before us, but also nf 
public officials of wide experience in a position to take an 
impartial survey of the country's needs. 

202. The Ron. J. H. Hofmeyr, the Administrator of the 
Transvaal Province, gave the Commission an expression of 
his views on the subject, and we quote below some passages 
from his statement: 

" ·without wishing to imply that the sons of town-· 
dwellers must become town-dwellers, and the ·sons of 
country-dwellers country-dwellers, I think it is a fairly 
accur~te representation of the position to-day that the 
towns would be ahle to provide occupation for the sons 
of their own people, were it not for the influx of country
dwellers who are not being absorbed in rural occupations. 
That being so, South Africa must, it seems to me, choose 
between one or two alternatives. Either it must aim at 
considerable agricultural development, and do all in its 
power to· make provision for . a · very much increased 
population on the. land or it must seeK to develop indus
tries by means of tariffs and in other ways. If it tries 
to achieve both ends simultaneously, it runs a serious 
.risk of failure in both. I feel sure that the policy of 
. agricultural development is the correct one on which to 
concentrate. Whatever may be the future of manu
facturing industry in South Africa, there seems little 
chance, at this stage of the country's development, of 
securing such an expansion as will lead to a large in
.crease in the openings for European employment.· South 
Africa cannot. expect to be a manufacturing country for 
some time to .come. In the meantime _its best policy is 
to . concentrate· on agricultural development as .the basis 

· of subsequent industrial expansion, and not seek to force 
. a hothouse growth of. industries by a policy which leads 

to the driving up of costs, and so hampers the develop
ment of agriculture. A policy of providing employmeut 
which at the same time has the effect of driving up costs 
is in danger of defeating its own object. Thus, if a 
policy of. finding· more employment for Europeans on 
the railways could only be given effect to by increasing 
the rates on agricultural machinery and products, the 
net result might be to reduce rather than increase the 
total amount of available employment. There is always 
a danger that the adoption of wage and labour policies 
which lead to increased cost of Government and of 
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Government services may result in higher taxation and 
so in less employment, and similarly there is a· danger 
of the high tariffs leading to higher cost of living and so 
to higher wages, increased costs of the products of 
industry, difficulty in competing with oversea importa
tions, and so ultimately either to less employment or still 
higher tariffs-a vicious circle. · · · ' 

I would emphasize then that the most important thing 
from the point of view of extending the avenues of 
employment in South Africa is, for the present at least, 
agricultural expansion." 

203. Mr. C. W. Cousins,- the Secretary of the Department 
of Labour, dealt with the same subject when giving his 
views on the provision of increased scope for the employment 
of white people, and more particularly of the white youth of 
South Africa. Mr. Cousins said:- · 

" My first and greatest hope is in the country areas 
of the Union-to increase our agricultural production 
and our agricultural industries. That is the most healthy 
and natural line of development. It means a great deal 
of recasting of our agricultural system. A more 
intensive form of agriculture would provide scope."-

204. The Hon. Sir George Plowman, the Administrator of 
the Natal Province, said in ~ statement he forwarded to us: 

" My personal view is that agriculture is, and will be, 
the mainstay of the country. By agriculture I mean 
everything that the soil produces as a result of culti
vation, whether it be sugar, cotton, mealies or fruit. 
There are,. of course, also the allied interests of- meat,. 
wool and dairy produce. Given access to the world's 
markets and the encouragement of organizations calcu
lated to assist the farmer and to reduce costs, farm life 
in Natal and in South Africa generally ·should not only 
afford openings for South African born men but should 
attract settlers from overseas. While every possible 
effort should concentrate on the soil, we should not 
neglect industries." · 

205. The Administrator of the Orange Free State Province, 
the Ron. E. R. Grobler, told us that he was of ·the firm 
opinion that under proper scientific methods the country 
cou]d carry many times the white population it is carrying 
to-day. He considered there were big possibilities of 
development under irrigation. · 

206. The Official Report on the 1921 Census stated: 
" In the main, expansion of population will! depend 

upon primary production in the Region concerned. 
Secondary product.ion waits upon that and population 
follows. Thus it becomes more than ever necessary of 
set purpose and usin~ every scientific an'd \lconomic 
agency available to explore to the fullest the possibility 
of the profitable development of each area .. ; ... " 
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207 .. Efficiency will be increased if more oomplete educa
tion~} .facilitie.s can be provided in agricultural areas and 

· speCialized traming for boys of secondary school age in farm 
schools. It would appear, 'also, that the curriculum and 
methods of elementary education in the past have been related 
1·ather to the needs of urban occupations than of agriculture. 
An ag~icultural bias could be given to elementary and high 
school education without lessening its educational value; and 
such a hias should be given in oountry schools. There is 
much to be said also, in a country in which agriculture is the 
largest and the most neglected industry, for giving an agricul· 
tural bias to education in towns also. The attraction of the 
towns to the country man needs no assistance; agriculture, if 
it' is to prosper, must be able to recruit its leaders from ali 
sections of the community, as industry does, and not merely 
from the existing agricultural population. It would not be 
an abuse. of the educational system, if methods can be devised, 
to utilize it to interest town-dwellers, as well as country
dwellers in agriculture. 

208. In any policy, tlierefore, that is directed to increasing
the output of and return to agriculture and so to increasing 
t.he openings for white employment in the rural areas, special 
consideration will have to be given to the need for technical 
training and for some organization that will direct and assist 
the flow l()f juveniles into suitable employment as they leave 
school. · ., 

209. The Education Administration Commission, 1925,. 
made a much more detailed investigation into this question 
than we w.ere able or had the opportunity to carry out, and 
their reoollilllendations which carry great weight deserve the 
serious consideration of those who are concerned with this: 
problem. The subjects dealt with by the Commission include 
industrial and technical training generally, specific training 
for employment ·in the skilled handicrafts, manufacture and 
in agriculture and country' crafts; the education and tmining
of bhildren in rural areas, the work and functions of juvenile 
affairs boards and.· the facilities for training provided by 
trades and industrial schools. The Commission, in referring
to agricultural tr~ining_ for juveniles which is, in our vie":, a 
matter 1Qt pre-emment Importance, observed that the subJect 
was so complex, demanded so much special knowledge a~d 
had hitherto received so little attention that a thorough m
vestigation by those having special. q~tali:fications for ~t _was 

• necessary. 'Ve are also of that opmwn. The Commiss~on, 
however put forw~rd what th~y described as " ~few te?tative 
suggestions " which we prmt below and w1th wh1ch we 
associate ourselves:-

. · (1) The close association that at present holds bet":ee? 
agricultural training and i~digency should be . dissi
pated at the earliest posinble moment.. It ~s, at 
present doing as much to retard and discredit the 
whole dause as any other single factor. 



(2) 

(3) 

(4) 

(5) 

(6) 
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There should be separate provision for the training 
of normal boys and boys of the retarded type. 

The active interest, support and advjce of the 
organized farmers are essential to the success of such 
training, in regard both to the supervision of the 
training itself and to the absorption of. the youths 
who are trained. · '· ' 

Organization comparable to that of the appren
ticeship committee for skilled trades· is not yet prac
ticable, but more organization than exists at present 
is both practicable and desirable. . 

Every training school should be managed by a com
mittee of local residents. Such committees might 
be nominated by the appropriate Department, and 
approved by the Board of Education but should 
have responsibility within financial and general __ 
limits set by the Board. 

As far as possible there should be schools in the 
va1·ious farming areas corresponding to the different 
types of farming which are now possible in the 
Union. · 

The pupils should be carefully selected on the 
grounds of: (a) Special aptitude; (b) standard of 
school attainment. The minimum standard for en
trance should as a rule be Standard VI. 

(7) The course of training should extend over at _least 
three years and should include some further general 
education, as well as training in_ rough carpentry 
and blacksmithing. In formulating the technical 
requirements of the course, as well as in carrying 
them out, the Government Agricultural Colleges and 
University Faculties should be consulted. 

(8) Immediate provision is needed for the training of 
suitable teachers. 

(9) The Commission is convinced that this form of 
education, if properly conducfed, need not be costly. 

210. The problem of improving and cheapening the means 
of distributio';l of farming products has -a close bearing on 
the same subJect. Many witnesses who appeared before us 
emphasized the handicap imposed on the agricultural pro
ducer by unsatisfactory marketing facilities. The Official 
Report on the 1921 Census stated : " It has been calculated 
that in the Union in 1921 the difference between the farm 
price and the wholesale and public market price of agricul.:. 
tural produce was about £18,000,000-a sum far too large_ to 
pay for the primary process of distribution. The difference 
between the 'Yholesale and market pl'ices and retail prices 
where ascertainable indicates a still widel' margin of prices." 
A Committee of Parliament was appointed iri 1923 to 
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examine the high price of agric~lt~ral products to the con
sumer in relation to the low return to the producer, but the 
whole subject would appear to be so vast and complex as to 
require investigation on a more comprehensive scale than has 
hitherto been attempted, even allowing for the fact that the 
recently created Division of Marketing and Economics is 
engaged on the study of certain aspects of the problem. It 
was not within the power of the Commission during the time 
available to make any such complete inquiry into the above 
question as would justify us in putting forward any definite 
recommendations; but we emphasize its importance and the 
direct bearing it has upon the possibilitv of providing in
creased scope for the white population in the agricultural 
industry. 

III.-A LEGISLATIVE COLOUR BAR. 

211. Evidence was submitted to us by the representatives 
of the miners' unions to show that the abrogation of the 
colour bat regulations has been a factor in curtailing the 
employment of white men, and that one of the effects has 
been an increase in the accident rate in the gold mining 
industry. On the other hand, the Chamber of Mines and the 
representatives of the Mine Managers' Association asserted 
that the abrogation had made no difference at all in the 
mines' practice. According to the latter, while the regula
tions were still in force, their effect was small since a con
ventional colour bar, based on tradition and public opinion, 
excluded natives from a wider range of occupations than the 
colour bar prescribed. Some ambiguity existed as to the 
exact meaning of the regulations; but, bro::tdly, with minor 
exceptions, it appears to us to be the case that tbe colour 
bar regulations, when in force, had no important effect and 
that the decision of the Court that they were ultra vires 
had not made any significant difference In the actual prac
tice of the mines. Changes in the ratio of Europeans to 
natives in employment have taken place, but these have been 
due to a reorganization of work which the colour bar regula-
tions would not have prevented. · 

212. The increase in the accident rate since 1921 is a 
separate problem. We were informed by the Government 
Mining Engineer that it was impossible as yet to say what 
are its causes. The reorganization referred to above may 
have had some effect, though we cannot say that this )Was 
established. The greater depth of present workings and a 
possibly lower standard of expertness in white unaerground 
WQrkers compared with the corresponding workers before 
the war may also be influences The accident rates con
sidered alone or the rate of one year compared with another 
year or years are insufficient data on which to form any 
definite conclusions as to causes. The accident death rates 
on the Witwatersrand gold mmes for several years past, to-
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gether with a ratio of coloured to white employees in the 
same years, are given below:-

Year. 

TABLE XVI. 

Accident 
Deat.h Rat.e 

per Thousand. 

\ 
Total Employees : 1 
Ratio of Coloured 

to White. 
------------~---!---~------~·~--~----~~ 

1915 
1916 
1917 
1918 
1919 
1920 
1921 
1922* 
1923 
1924 

3·17 
3·16 
2·64 
2·55 
2·43 
2·45 
2·28 
1·91 
2·59 
2·63 

8 ·9 to 1 
9·1 to 1 
8·2 to 1 
7 ·9 to i 
7 ·4 to 1 
8·0 to I 
8 ·3 to I 

10·4 to I 
10 ·1 to l 
9 ·7 to l 

213. It will be seen from these figures that the lowest 
accident rate does not correspond with the highest tatio of 
whites to coloured. Nor is the highest accident rate to be 
found in the year where there was the smallest ratio of 
whites to coloured workers. In fact, in the last nine months 
of 1922 when there was the smallest ra.tio of JWhites to 
coloured workers, and during which time the reorganization 
of work on the gold mines was carried out, the accident deatli 
rate was the lowest (2.25 per thousand) of any of the years 
covered by the above table. But, as we have said, such 
comparisons are of limited value in determining causes. 
They cannot be held to establish any conclusion that the 
rate of accidents has been affected, either by the abrogation; 
of the colour bar regulations or by the varying ratio of 
white to coloured employees observable in the different yeats. 
Mining accidents are made the subject of official investiga
tion and inquiry. We were told by the Government }fining 
Engineer that in his opinion the number of accidents ·would 
be reduced if more inspectors were available in his Depart
.ment; and this is a suggestion to which we feel the GoV'ern
ment should give serious consideration. As causes of acci
dents are ascertained which it is possible to minimize or 
remove by regulations, such regulations should be issued; 
but there does not appear to us to be any reason why those 
regulations should take the form of a colour bar. 

214. No witness appeared before us to outline and advo
cate a definite colour bar statute; yet many witnesses were 

• The gold minj.ng industry stat.e that, omitting the .first three' months of 
1922 when a large proportion of the non-European labour was engaged on 
work other than mining, the death-tate for the last nine months was 2 ·25 per 
thouRand. 
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obviously of opinion that the scope of employment for Euro
pea~s could be increased by the legislative exclusion of 
nahves from specified occupations. The objections to such 
a course were urged upon us by other witnesses, the ground 
of whose objection was that while few natives were likely 
to secure employment in fields occupie-d at present by white 
men, to exclude them by law would create a sense of griev
ance that. would be wide<~pread; thE" small minority of reJative17 
well-paid posts open to natives acts at present as all outlet to 
ambition and a safety-valve against unrest. On general 
principles it appears to us to be unsound policy to exclude 
by legislation a class which has no representation in the 
legislature, from economic opportunities at present open to 
them, for the benefit of the politically privileged class. We 
are confirme-d in our opinion on the colour bar regulations 

- by the findings of several previous Commissions and Com
mittees of Inquiry, which have reported against such regu
lations, some of which we proceed to quote. 

The Transvaal lndigency Commission, '1906-8, in· its 
Report, said : . 

.. 52. It has been clearly proved to. us that the restriction of the native to 
the ilphere of unskilled work cannot be pe~anent. His intense desire for 
education is everywhere the subject of comment. • . . 

•• 84. On general grounds, however, and apart from the difficulties in 
the way of carrying out these proposals, we are opposed to any Government 
action which is designed to protect the white men against reasonable competi
tion from the coloured races. In the first place, we are opposed to it from 
the point of view of the native. The :regulation of industrial employment 
in either of the ways suggested would, in effect, be an attempt to protect 
the position of the white man by preventing the native from making full 
use of those qualities and powers with which he is endowed. The white 
population of. South Africa has hitherto made use of the native races as 
the basis of all productive enterprise, and has encouraged the native to leave 
his tribal lands and come out and work. As a :result, the native is now largely 
dependent upon the employment given to him by white men. Any action 
on the part of the State which would have the n-sult of suddenly throwing 
large numbers of natives out of employment in order to ea.._<>e the position 
for the white man would, in our opinion, be unjust. llloreover, no attempt 
to determine the respective positions of the two races in the indu..«trial world 
which ignores economic laws can be successful. The white and the black 
races ·have to live together in South Africa, and time and their respective 
qualities and capacities alone will determine the :relations which are to 
subsist between them • 

.. In the second place, we are opposed to these proposals because they 
would have the effect of ensuring to the white man higher wages than woul<l 
be economically jURtified. The :relations between white and bl!'.ck in South 
Africa in t·he past have been the aristocratic :relations inherited from the 
early days. These relations are now changing to suit the new conditions 
which industrial expansion ha.o; brought about. To protect the white man 
from native competition at this stage is simply to holster up the arist()(>ratic 
tradition for a few years longer, without doing anything to qualify the white 
man for the ultimate but inevitable struggle for economic superiority with 
the native. The cost of production with white labour in South Africa should 
not be artificially maintained above that which obtains in other new countries. 
South Africa cannot :really progn-ss until hf'r standards are assimilated to 
those of the leading peoples of the world . 

.. 85. We think, therefore, that Government act.ion should be designed 
ratheJ;" to as.<>ist the white man to increase his efficiency and reduce his cost 
than to c;heck the progress of the native, or diminish the pressure put upon 
the white man by coloured competition to work harder and at less cost. 
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'We are confident that the white man can, if he likes, get all the employment 
which he requires without being forced to work harder or adopt lower 
standards of living than he does in other countries. The radical alteration 
in the labour system of the country, which we have shown to be necessary 
to the future prosperity of the whole population, cannot be effected rapidly 
or by means of direct or drastic Government action. Changes of this nature 
can only be successful if they are carried out by the people themselves as 
the result of a full appreciation of the issues involved and of a determination 
to undertake the burdens and hardships which they entail." 

215. The Mining Industry Commission, 1907-8, stated: 
" 302. These witneBBes seemed to think that special occupations might 

he reserved for white men by legal enactment. Such laws may, for a time, be 
effective, and they may under special circumstances be justifiable as a 
temporary measure. But in our opinion any measure which seeks to place 
a permanent artificial barrier by legislation in the way of a coloured man 
improving his position according to his capacity is very difficult to justify 
or maintain. Further, we feel assured that no such measure could by itself 
be permanently effective in securing the ends desired so long as conditions 
are permitted to exist which cause natural laws and economic forces to be 
operating in the opposite direction." 

216. The Economic Commission, 1914, said: 
"56 ...• He (the native) is increasing in working efficiency, obtaining 

education and advancing in material wants. • • • 
"57 .... While holding the view that in the future a natural outlet for 

the talents of the skilled and educated native will be furnished by the 
development of his own people, Your Commissioners are of opinion that 
there should be no legal barriers to prevent natives, or others of the non-white 
population, from engaging in any work above the grade of unskilleJ." 

217. The Relief and Grants-in-Aid Commission of 1916 
said: · 

" 73. We also agree with the Inciigency Commission in rejecting the 
proposals that Government should assi~t to improve the white man's position 
by-

( a) the establishment of a minimum wage for all workers, white or black; 
(b) fixing the ratio between the number of white and coloured labourers 

in all employments; 
and we agree with the reasons given by that Commission for rejecting these 
proposals. Such artificial methods will do more harm than good. So far 
from remedying the evil they aggravate it ; they encourage the white man 
to rely upon artificial aids rather than upon his own resources. They also 
interfere with the operation of the economic principles on which . alone a 
true and lasting solution of the problem must depend. 

"74. We have been urged by many witnesses to recommend the 
establishment of State mines, on which only white men shall be employed .•.. 

" We are unable • • . to recommend that the State should embark upon 
an experiment entailing the risk of so much capjtal. Moreover, apart altogether 
from the principle of State industries which the proposal involves, we are 
opposed to it on the ground that it will provide the white man with an 
artificial protection against the competition of the black man, and so 
promote the evil which our whole argument endeavours to show the 
necessity of destroying. 

"We fear that this is not a matter in which the State can give much help. 
It owes a duty both t.o the white and to the black races. Repressive laws, 
aimed agairu~t the natives, would be wrong morally and politically, and 
would only serve artificially to protect the white races and would, therefore, 
in our opinion, do more harm than good in IU'tual practice." 

218. The Native Grievances Inquiry Commission, 1913-14, 
said: 

·: 280. The real grievance of the native on this point is the colour· bar, 
which blocks prB?tically all h_is opport~nities of promotion. He argues-
and I Ree no flaw m the reasomng-that 1f he can do the same work as white 
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men ~here is no reason why he should cnot receive the same remuneration. 
':fhat ~~ many instanceR he can do it and in some inRtances is actually doing 
1t adm1ts of no doubt." -

219. The Low Grade Mines Commis-sion, 1920, stated: 
"178. Wh~le D'_)t .agre_eing entirely wit_h, the reasoning advanced by our 

predecessors m this mqmry, we are of opm10n that the legal restriction now 
in force should be abolished. From the point of view of abstract justice as 
betw~en man a:nd. man there is. nothing to be said in ~heir ~avour. If, in spite 
of this, the maJonty of the wh1t.e people of South Afnca Wish to maintain the 
legal restrictions they have obviously the power of doing so, but it is doubtful 
that such is their desire. In this respect the question has a political 
complexion, with which we have nothing to do. 

" 179. It may be argued that if the larger section of the people wish to 
~dare able to enforce an effective colour bar this may as well be incorporated 
m legal enactments, since, whether it is just or not, it is the will of the people. 
It is, however, doubtful whether the majority of white South Africa support.s 
the colour bar, and even if it did it might yet hesitate to incorporate this 
feeling in a statute or other legal provision which conflicted with itA sense of 
j\lstice •••. " 

220. The Mining Industry Board of 1922 said : 
"30 ••.• There would, in our opinion, however, be no justification for 

closing to natives of the Union the door to the semi-skilled occupations which, 
as already pointed out, are the only ones in which there is any likelihood of 
their being able to ~ompete with white labour. They are already shut out 
by the colour bar regulations from certain occupations, and we cannot 
recommend that any further statutory restrictions should be placed upon 
the~. We agree with the views expressed by the Relief and Grants-in-Aid 
Commission of 1916, paragraph 73, that' such artificial methods will do more 
harm than good. So far from remedying the evil they aggravate it. They 
encourage the white man to rely upon artificial aids rather than upon his 
own resources. They also interfere with those economic principles on which 
alone a true and lasting solution of t.he problem must depend.' " 

IV.-THE UsE oF THE WAGE RATE AS A CoLouR BAR. 

221. While definite exclusion of natives from the more 
remunerative fields of employment by law was not urged 
upon us, the same ;result would follow a certain use of the 
powers of the '\Vage Board under the Wage Act of 1925, or 
of other wage-fixing legislation. The method would be to 
fix a miuimum rate for an occupation or craft so high that 
Jlo native would be likely to be employed. EYen the exceptional 
native, whose efficiency would justify his employment at the 
}ligh rate, would be excluded by the pressure of public 
opinion, which makes it difficult to retain a native in an 
employment mainly reserved for Europeans. The signifi
cance of such a policy is that it would extend still further, 
to all skilled and responsible work, the conditions we 
observed in the mining industry and some other industries 
where there is a skilled white class, receiving a relatively 
)ligh rate of pay for their work accompanied hy the payment 
of a low rate for all other work . 
. 222. The effect of such a policy would depend on the level 

of minimum rates fixed, and on the range of employments 
brought within its scope. If the rates fixed were on a level 
wjth the skilled rate fixed for builders and printers by the 
recent. ~greements enforced under the Industrial Conciliation 
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Act, the effect would certainly be to exclude all natives, but 
also to exclude many Europeans, since industry with its 
present output cannot afford to pay more than a small 
minority of its personnel rates as high as these, and it is 
unlikely that the forcing up of wage rates would lead to 
anything like a corresponding increase in efficiency. ~f, 
on the other hand, the minimum rate was fixed at a level 
which, although above the ·present level paid to natives, 
would not, owing to the greater efficiency of white labour, 
involve the employer in higher labour costs-at five shillings 
a day, for example, as compared with a native rate of three 
shillings or three and sixpence-the effect would be different. 
In cases where mere physical strength and docility are the 
determining considerations the native might be preferred 
even at the higher rate; in other cases, the European would 
be preferred, but there might be an inadequate supply of 
European labour available, especially at a rate of anything 
like 5s. a day, and the consequent contraction of the indus
try might displace more Europeans in other grades than 
were taken on in the place of natives. The special case of 
the gold mining industry is considered in a later section. 
In general, it would be difficult to fix a rate that would 
exactly ensure the employment of Europeans or even 
coloured workers owing to the overlap in economic efficiency 
of the different races in the community. The only minimum 
rate of pay for this class of labour having statutory effec.t 
of which we are aware, is the rate of 7!d. per hour (for a 
44-hour week), which is bid down by the recent building 
industry agreement as applying 'to the Cape Town area only 
" for unskilled men." Neither native nor coloured unskilled 
workers are specified, but the effect of the registration of the 
agreement by the Minister is to establish a minimum of 
7-}d. per hour for all such workers in the industry in C~,pe 
Town. 

223. 'fhe precise effect of fixing legal minimum rates jp. 
occupations at present followed by natives at a level :QI.uch 
above the present native rates is difficult to predict in detail. 
The general tendency, however, would certainly be to 
restrict the field of native employment, and so to crowd the 
natives into the already restricted fields in which they have 
a monopoly of employment. In these fields the low rates 
ruling would be still further depressed, and the gap between 
the rates for skilled work (done by Europeans) and unskilled 
work (done by natives), bet.ween rates in industry and rates 
in agriculture, would be still further widened. 

224. The injustice of this to the native will be apparent; 
less obvious is the injury to the white workers. South 
African industry is all, to a greater or less extent, dependent 
on nati>e labour; no class of industry in the Census of II!-T 
dustrial Production has a higher percentage of European 
employees than 70, and the average percentage is 36. Any 
restriction, therefore, on the employment of natives is likely 
to curtail to some extent the scale of industry, and so· to 
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curtail the employment of white men; while, in some cases, 
this curtailment will be more than counter-balanced by the 
inct·eased employment of white workers at low rates in sub
stitution for natives, in others it will not. Even if there is 
no net curtailment of white employment, there will always 
be a minority of white men whose economic efficiency is no 
greater than that of the more capable natives. These will 
be excluded by the same measure that excludes the native, 
viz., a minimum rate higher than they are worth to any em
ployer. Their only resort will be unskilled, general labour, 
the rates for which will always be set bv native rates and 
these--as we have seen-will tend to be forced still lower by 
the policy. The general tendency of the policy, therefore, 
will be to extend to new fields and at the same time to 
widen the gap between skilled and unskilled rates, which 
we noted as a chief feature of industry in the bigger urban 
centres. 

225: An attempt may be made, however, to counteract 
this general tendency by limiting the scope of such a wage
fixing policy to a narrow range of manufacturing industries. 
One industry would be taken after another, and minimum 
rates fixed at a level at which a maximum of Europeans 
would be employed and .a maximum of natives displaced. 
Again,_ the effect would depend upon the minimum rate fixed. 
If it were fixed merely at a level above the native rate that 
represented the average superiority of white labour over 
native labour it would involve employers in no greater costs 
and have no necessary_ effect upon prices. The excluded 
natives would be driven to other less favourable occupations. 
In these their work would be less productive and their re
muneration less. Their ability to purchase the products of 
industry would, therefore, be reduced. It is unlikely, how
ever, that European workers would be content with rates of 
wages only a quarter or half above those previously paid to 
.natives. Public opinion would support their demand for 
higher Iates, and employers would be forced to concede 
them by the shortage of white labour that would be revealed 
by any considerable exclusion of natives from their present 
fields of employment. Wages, therefore, would rise without 
any corresponding increase in output. Employers, finding 
their costs raised, would have to raise their prices and would 
~ertainly demand protection against foreign imports to 
enable them to do this. The increased employment of Euro
peans would, tlierefore, be secured in large part at the 
expense of the consumer. Now South African manufactures 
are not carried on for export; moreover, the natives' power 
to take manufacturing products would be curtailed by the 
same policy as raised the price of those products. The cost. 
therefore, of financing this extension of white employment 
would fall upon the white population of South Africa, and 
particularly upon those sections of it-like agriculture and 
mining~who work for export and have little or nothing to 
gain from protection against imports. Moreover, if the rise 
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in prices were considerable, it might lead to such a curtail
ment of consumption as would affect the volume of manu
facture, so that the policy, by reducing all employment, 
would defeat its own ends. . 

226. The difficulties that arise from the competition 'n 
industry of different race3 in South Africa always occur 
when classes with different standards of consumption com
pete in industry. In countries with a homogeneous popula
tion-like England" or Australia-the same difficulties arise 
over the employment of women, whose demands are, in fact 
(whether this is a desirable state of things or not) adjusted 
to the requirements of a single person, while the demands 
of a man are adjusted to the requirements of a family. 
Successful competition by the lower standard class is not 
without compensating social advantages. The lower standard 
of consumption is the reflection of a lower level of income; 
this is, in turn, usually due to the restricted field of occupa
tions into which their lower level of economic capacity 
nowds them. They secure entry into new and wider 
fields by under-cutting the higher standard workers, it is 
true; but the wage they gain is higlier than the wage they 
could have got elsewhere, and so helps to raise the general 
average standard of the class; the mere widening of the scope 
of work for the class increases its efficiency and lessens the 
crowding in the occupations to which it was previously re
stricted; in every way, therefore, the rate of wages. and 
standard of living of the class are raised. Indeed, this is 
the only way in which they can be raised. On the other 
hand, the higher-standard worker is not necessarily unem
ployed, any more than he remains permanently unemployed 
when machinery is introduced which takes over the whole or 
part of his job. Labour-saving machinery has been intro
duced in the present century capable of displacing half the 
workers engaged in industry at the beginning of the century, 
yet many more workers are employed to-day than then. The 
effect on the higher-standard worker of this competition of 
lower-standard labour is to compel him to seek an outlet for 
his hvbour in which his special qualities of skill and initiative 
will have more scope and in which the lower-standard labour 
cannot compete. It is desirable that he should be under 
constant pressure so as to make the best economic use of his 
faculties. South Africa would not be richer, but poorer, if 
a large proportion of her virile and intelligent wliite popu
lation were induced, with Government assistance, to displace 
the natives as hewers of wood and drawers of water. 

227. With no desire to. undere.stimate the inc~nvenience 
and suffering caused by. ~his competition, we think .it .neces
sary to direct attention to .this compensating aspect. •We do 
this since, in our opinion, the governing consideration in 
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any wage regulation should be to- encomage the use to its 
fullest capacity of e¥ery class of labour, and to discourage 
any wage regulation should be to encourage the use to ih 
other policy can the maximum production of wealth be 
secured, and an increase in the production of wealth per 
head is the chief need, if wages are to be raised and employ
ment extended in South .Africa. The public regulation of 
wages, therefore, should .be first directed to tho~e occupations 
in which the lowest rates are now being paid. This it 
should do, in accordance with the principles laid down in 
the last chapter, gradually, in order to prevent dislocation 
and to allow time for readjustment, and starting from the 
existing rates paid as a basis. It should aim at compelling 
~ more economical use of labour now used wnstefully, nnd 
at secUJ'ing the most effective use to its full capacity of e>ery 
grade of labour. The effect of such a policy will be, first, 
to lessen the gap between skilled rates and unskilled rates in 
industry generally, and so to soften the fall to those Euro
pean workers whom ind"!lstry is unable to employ at the 
present skilled rate. In the second place, by making po~
~ible an improvement in the physical efficiency of workers 
~tt present U:;nderfed and .badly housed, and by compelling a 
more economic use to be made of their labour, it will in
crease the demand for labour of all kinds. In the third 
place, it will improve the chances of the European :being 
employed in preference-to the native by eliminating the pos
~ibjlity of paying natives at less than the true market value 
of thei;r labour. If, as appears to he the case, the European 
is usually more efficient, man for man, than the native, he 
wiiJ always be able to command a higher wage than the 
native without costing his employer any more per unit of 
work done. It is onlv if the native's rate, after all due 
allowance is made io; his lower efficiency, still makes hi;;; 
labour cheaper than the European's, that the native will be 
preferred. 
- 228. The problem of adjusting rates of pay 1o workers of 
different capacity is very much eased where some system of 
payment by results can be instituted. On other grounds, 
payment by results has great advantages in educating a 
working population, which is new to manufacture, to the 
importance of application and industry. Wherever payment 
by results is practicable, therefore, it should be preferred to 
the time-rate system of remuneration; and all classes of 
workers should be paid at the same piece-rate for work done. 
There are, however, imoortant limits to the applicability of 
p~tyment by results. WhP;re work is of a uniform repetitive 
character and OJJtput can be Jlleasured exactly and attributed 
to jndividuals, the method is suitable. Where, on the other 
hand, work yaries from ~me week to another and from one 
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shop to another, it is difficult to com~are output at one time 
with output at another and to fix umform rates of pay. In 
such cases time-1·ates will be the suitable method of remu
neration. 'In some cases it is possible, taking time-work as 
a basis, to give a bonus for output in ~x~ess o~ a set standard 
per hour or day. The Railway Admimstratwn has succe,ss
fully worked out a. system ~escri~~d in Append.ix "E ••
to which they attnbute their ab1hty to pay higher rates 
th;m t}le outside engineering trade without higher cost. This 
system is worthy of attention by other industries .. 

V.-SuBSTITUTION OF Eu:JIOPEANS FOR NaT~VES IN GovERN-

MENT EMPLOYMENT. 

229. Evidence was placed before the Commission as to the 
results of substituting Europeans for natives in various 
branches of Government employment. This practice is bejng 
carried out on general grounds of policy, upon which we are 
not called upon to prop.ounce. In its purely econom~c aspects, 
which we are w.eH aware may be outweighed in importance by 
political aspects with which we are not concerned, the policy 
falls within the scope of our inquiry, and we have endeavoured 
to form an opinion on its results and possibilities. · · 

230. The largest and most important experiment has. been 
that of the Railways and Harbours Administration; the rele
vant portions of whose evidence on t'his head are given in 
Appendix " C." 

231. A study of these passages will show that substitutiop. 
has taken three forms-(a) substitution of white youths, who 
will subsequently be absorbed into the regular grades of the 
Service, for adult natives; (b) substitution of white labourers, 
junior and adult, for native labourers; promotion to higher 
grades is .frequent also from this class, but not possible for all; 
(c) substitution of Europeans on piece-rates for natives on 
~nstruction work. The Administration are highly satisfied 
with their experience, finding it 1he best method of recruiting 
their staff and looking on it as a valuable public service. So 
far as the first class is concerned-that of youths who are 
training for graded posts-the AdministratiOn are put to 
little or no extra expense. In the case of the other two 
classes, although the white labour is, man for man, more 
efficient than the native, its higher efficiency is not pro
portionate to its higher pay. On open lines, the adult Euro
pean may be *15 per cent. more efficient, while }j.is pay, 

*The General Manager of Railways and Harbours in his evidence before 
the Commission said : " I discussed the point recently at a meeting of all 
the senior officers, and their opinion was that on the average the European 
labourer is about 15 per cent. more efficient than the native. Unfortunately 
this 15 per cent. of additional efficiency is a. rather theoretical figure and in 
actual practice does not represent much cash value to the Administration. 
Hitherto as a general rule we have found it necessary on open lines work to 
replace natives by an equal number of Europeans. Now that the policy is 
once again a liettled feature of our working it may be possible to employ a 
smaller number of whites than natives as the European labourers ~ain more 
eJCperience." 
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including privileges, is more than double; the extra cost bein"' 
probably between £50 and £60 per annum in respect of 4,619 
men; another group of 2,670 labourers is still being paid at 
the higher rates (8s. 6d. a day instead of from 5s. 6d. to 
6s. 9d.), current before the establishment of the present scale, 
and here the additional· cost will presumably be considerably 
higher. In the case of the 2,318 European labourers on con
struction work, the piece rates were originally based on the 
cost of doing the work with native labour employed on time 
rates; the piece rates, howeYer, were subsequently" raised. The 
actual cost is considered by the General Mana<>'er to be "a 
little higher than it would be if done by native

0

labour," but 
he also stated: "The opinion of the engineers on the wliole 
is that tlieir (white labOurers on piece-work) output per man 
is much better than that of the native, but there is not nearlv 
such a large difference as the earnings would appear to 
indicate." 

232. No comparison with natiYes on a piece-work bas1S 
was available. The average net earnings of these European 
labourers are a farthing under 8s. per day. In the aggregate 
the additional cost of substituting Europeans for natives in 
the Railways and Harbours service must be considerable. 
The General Manager in his evidence before the Commission 
stated that in the month of 1uly the pay of 9,936 white 
labourers employed on open lines was £72,358, equal to an 
annual wages bill of £868,000. " How much of the £868,000 
per annum," he added, "represents expense which could be 
saved if natives were employed instead of European labourers 
it is almost impossible to say." In his Annual Report for 
the year ended 31st March, 1925, howenr, the General 
Manager states : " The cost of extending the European 
la.bour policy is estimated at approximately £300,000 per 
annum." As this figure refers only to. the cost of extending 
the policy it is clear that the total cost must be considerably 
higher;it may be as much as half-a-million a year. 

233. In previous years the Administration and the Railway 
Board have claimed that the additional cost should be borne 
by the Treasury, as a charge that wa.s not incurred for its 
own purposes by the Railways and one, therefore, that should 
not be properly be placed upon the shoulders of the railway 
users; the system of preferring white labour as a regular part 
of Railway. policy has now been accepted; but in the state
ments submitted to the Commission on behalf of the Railway 
Administration, the General Manager refers again to the 
factor of cost. " The real position, however, is," he said, 
... that the Administration has to face a considerable amount 
of extra expense on account of the employment of European 
labourers. From the point of view of the community as a 
whole I do not think it can be questioned that the expense 
is justified . . . . whether the extra expense is a proper 
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charge against the Administration is a moot point. It is 
often argued that the extra cost should be borne by the 
general revenue. This would, of course, be a great relief 
to the Administration if it were practicable . . . . It would 
certainly appear, however, to be more equitable for the 
general revenue to bear a portion of the extra burden . . f 

234. In another portion ·of his evidence the General 
Manager said : 

"The greatest danger in connection with the white 
labour policy is the application of some artificial stan
dard of wages based on theoretical rather than practical 
considerations . . . . any increase in the scales of pay 
would involve so much additional expense that it would 
be bound to limit the possibility of employment of the 
labourers. Sixpence per day increase in the pay of the 
present establishment of labourers would not benefit them 
much materially, but it would :involve a direct outlay 
of about £96,000 per annum in wages and a considerable 
additional amount in contributions to Pension Fund, 
Sick Fund and in other directions." 

235. The relevant evidence . of 'the Acting Postmaster
General (pp. 16-21) is also printed in Appendix "F.". It 
will be seen by reference to this that a marked difference is · 
discernible between the postal branches, in which there are 
many posts filled .by natives in which one man is wanted, 
and one more efficient man cannot do the work of two less 
efficient men; and the engineering branch, in which better
paid labour may repay a part of its cost by increased output 
per man. In the postal branches the replacement of twenty
five natives up to date has involved an addition to working 
expenses of £728 per annum; but t.he full programme when 
completed will provide positions for 444 civilized persons 
at an estimated annual addition to working expenses of 
£36,462. The annual cost of the native labour filling these 
444 postal department positions is £19,980 as compared with 
an estimated annual cost involved by filling the positions 
with " civilized persons " of £56,442-a difference in cost, 
as already stated, of £36,462 per annum. The Acting 
Postmaster-General, in referring to this policy of replace
ment in the postal branches, said " . . . . it is a question 
of cost .... little question of economic success is involved 
except that the wages are deflected into European pockets." 

236. In the engineering branches, the additional cost of 
European labour was at first high-150 per cent. above the 
native labour cost, but now varies from 25 per cent. to 50 
per cent. 3Jbove that level. At the commencement of the 
scheme 453 Europeans were employed to 764 natives; .on 
March 31sf the numbers were 1,150 Europeans· and 227 
natives. 
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237. The tates of pay for European labourers on this class 
of work range from 6s. 6d. to 9s, per day according to the 
value of the work performed and irrespective of the locality 
in which the men were employed. In a subsequent state
ment the Acting Postmaster-General submitted figures show
ing the relative cost of telegraph ~onstruction work performed 
by means of white labour compared with the cost when 
native labour was used, and quoted the following figures as 
representing the cost per mile of labour only for extension 
lines in the districts mentioned, viz.:-

Transvaa1: Europeans, £14 7s.; Natives, £10; 
Orange Free State : Europeans, £12 Is. ; Natives, £8 
1s.; Cape Eastern Province: Europeans, £12 8s.; 
Natives, £9 1s. 

It is always necessary to bear in mind when considering 
such comparisons of labour cost, that a proportion of higher
paid ot skilled labour is present whether the unskilled 
labour employed is white or native, and that its inclusion 
reduces the percentage of increased cost of the two labour 
forces· below what it would .be if the respective unskilled 
workers alone were contrasted as to cost with one another. 

238. The Secretary of the Public Works Department sup
plied the Commission with particulars of a number of 
building works on which alternative tenders had been invited, 
on the one hand, for the execution of the contract on the 
ordinary terms, the contractor employing native as well a~ 
white labour-'-On the other, employing white labour ex• 
elusively and paying the labourers a minimum of 1s. an 
hour. The difference between the two tenders varied on 
different contracts; but the Department's practice of allow• 
ing a 10 .per cent. increase on the contract price, where white 
labour exclusively was employed, sufficiently represented 
the normal addition to cost. It should be noted that other 
factors enter into the total cost of a building contract besides 
laboilr ;· there is the cost of material, the wages of the skilled 
artizans employed under either set of contract conditions 
and also of the labourers, the remuneration of management 
and profit. W:hen a 10 per cent. increase on the total cost 
of a building is established as the necessary inducement to 
employ white unskilled labour instead of native unskilled 
!about the true figure of the increased cost of the policy is 
not that percentage; the 10 per cent. preference offered by 
the department means an allowance of at least double the 
l:ost for white as for native unskilled labour. 

239. At a late stage of our inquiry we were furnished by 
the Director of Irri~ation with details of certain experiments 
that had been undertaken with the object o£ enabling a 
scientific comparison to be made between the output of white 
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and native labour. The trials were conducted at the Harte
beestpoort Irrigation. works and are the subject of an exact 
and detailed report by Mr. Twycross, one o:f the ·ens-ineers 
attached to the Department. The Director of. Irngation 
stated, in submitting the information to' the Commission, 
that: " I think these are the only scientific experiments that 
have been carried out in the country . . . . We hear vague 
statements that work has been carried out by Europeans 
within the estimates framed on a native basis; such state
ments are not much use, especially when (a) it is known at 
the time of framing the estimates that white labour is being 
employed and (b) when the cost of material and skilled 
labour forms considerably more than 50 per cent. of the 
estimated cost of the whole work, especially when the costs of 
materials and of skilled labour have fallen since the date the 
estimate was formed. The fundamental factor is the output 
of work, the rest is simply a matter of arithmetic applying 
the rates of pay and overhead charges to the work under the 
respective conditions of white and black labour." The Director 
emphasized that the measurements of output were carried out 
"in a very thorough and scientific way without any pre
judice whatsoever in favour of either type of labour." The 
experiments themselves are the subject of a detailed explana-· 
tion by Mr. Twycr<Oss, and the general conclusions he reaches 
are:-

(1) All things being equal, on day's pay th~ white Euro
pean labourer, that is the able-bodied European ex
perienced in manual labour, does with pick and shovel 
about one-fifth more w.ork than the native labouter
that is, the native who offers his services as a manual 
labourer. 

(2) Where the induce~nt is large the European does, on 
piece-work, about two-fifths more work than the native 
on day's pay; and 

(3) On piece-work, based on the native rate of pay, no 
matter how efficient the European labourer is, his 
earnings will not greatly exceed his present daily wage 
taken at 5s. 6d. It may be noted in respect o£ the ex• 
periments on which the above conclusions are based 
that the European labourers concerned were specially 
selected " in order to obtain a sample of European 
labour as distinct from a sample of the run of a Relief 
Works " ; there was no special selection of the natives 
chosen for the test; no attempt was made " to influence 
unduly the men's output "; and the ()bject of the tests 
was not explained, though, in the case o:f the Euro
peans, " apparently they were well aware of it.'' 

240. 1W e were anxious to get as many detaiis as possible 
from public. bodies, such as municipalities, of the cost of 
carrying out road and similar construction work as relid 
schemes or otherwise by white, as co~pared with native 
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labour; and although undertakings were given to the Com
mission in several cases that such particulars would be pre
pared, few. statements have, so far, been forthcoming. The 
Engineer &uperintendent of the Natal Provincial Adminis
tra~ion supplied information about the employment during the 
penod May, I92I-January, I923, of Europeans on subsidized 
road relief works. The men were drawn from all ranks
artizans, clerks, shop assistants and others. The piece-work 
system was not permitted. The report submitted to us was 
that "the average quantity of material shifted per man per 
day was I.87 cubic yards, or half what a native labourer 
~ould have been expected to shift under the same conditions 
..... Had the Administration let the work to contract tht• 
prices tendered on a native labour basis-including, of course, 
the cost of all plant and equipment and the contractor's profit 
-:-would, in all probability, have been not more than Is. per 
cubic yard," compared with an expenditure on wages alone
for white labour-of Is. lid. per cubic yard. 

24I. An interesting private experiment on a smaller scale 
has been referred to already-that of the Boere Saamwerk 
Beperk, who found that they could employ white labour 
exclusively at an average wage of 5s. 5d. per day, on 
handling woo] bales in their Port Elizabeth warehouse at a 
cost of Is. 4d. per bale, while in their Durban warehouse 
native labour at 3s. 4Jd. per day (including food) involved 
a cost of Is. 6d. per bale. It is not clear, however, that 
conditions are identical in Durban and Port Elizabeth, the 
system of auctioning wool, which involves more handling of 
the bales, predominating at the former centre, and private 
sale at the latter. A more direct comparison, therefore, is 
With another Port Elizabeth warehouse which, employing 
native labour at 3s. 6d. per day, finds its labour costs for 
handling wool work out at 9d. or 9fd. per bale. 

242. From these examples two conclusions emerge, first, 
that it is technically quite practicable to employ Europeans 
on unskilled work which has hitherto been done by natives 
and in· many cases to secure a larger output from them; 
second, that the substitution will be attended by a consider
able increase in cost for which the added output will not 
nearly compensate. It becomes, therefore, a question of 
political policy, which it is no part of our problem to con
sider,, how much the country is prepared to pay for a pre
ference to European workers; and how that additional cost 
shall be met. In the case -of the Public Works Department 
it is borne by the general tax revenue of the country; in 
other words, by taxpayers in the proportion in which they 
pay taxes. In the case of the Railways and Postal Servic.es, 
it is borne by the users of these services, in the proportion 
in which they contribute to the revenue of these services. • 

*The additional charge falls (a) on consumers where the users of the services 
can·pass on the cost; (b) on the general taxpayer if a deficit is caused in the 
Railway revenue, . · 
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In this case any considerable extension of the policy may 
result in a raising of costs so far that the rates and charges 
levied to cover these costs must constitute a handicap to 
the development of the agricultural and mining industries~ 
which might otherwise increase their scope for white em
ployment. 

243. These experiments call for two obse1'vations. The 
payment of wages by a public authority at a rate higher 
than would be paid by a private firm which was compelled 
to pay its way in a competitive market, and the collection 
of the means to pay this higher rate by the use either of the 
taxing power of the State or of the State's monopoly of an 
~ssential service, is a concealed subsidy to the workers paid 
this higher rate. There may be good reasons for paying 
such a subsidy; but its amount should be estimated and 
accounted for separately in all public accounts lest, being 
concealed, its nature may be ignored and its amount grow 
until it presses unfairly on other taxpayers or consumers of 
the monopolized service. In many posts the substitution of 
European for native labour, once the organization of work 
has adjusted itself to the new conditions, may. involve no 
additional cost; the ease with which native labour has been 
obtained in the past, and the tradition of using it, are the 
main reasons why native labour has been preferred. In ·such. 
cases a deliberate policy of substituting Europeans· is open 
to no economic objection, and has the great social advantage 
of habituating Europeans to kinds of work-often the natural 
entry to superior posts-which they have tended to despise 
in the past. Unless strict and continuous account of the 
results of such substitution is kept, however, the need of 
making the policy pay its own way may be overlooked, and 
an undue cost incurred in substituting Europeans in posts in 
which they cannot be as economical a$ native labour. We 
recommend, therefore, that every department be required to 
make a return to Parliament annually of the estimated addi
tional expenditure that it is put to, as a result of substitut
ing European for native labour. 

244. The second observation is that the rates of pay on 
day's pay and the average earnings on piecework of Euro
peans substituted for natives cannot be expected to approxi
mate to t:he standards of skilled pay, a pound a day and 
upwards, in the chief urban centres. The experiments 
quoted above point to rates of from 4s. 6d. a day to Bs. as 
the level at which substitutes must be paid, if the burden 
of cost imposed by the substitution is not to become so heavy 
that the policy will be checked. We recognize that such 
rates are low for white men in South Africa; but thev are 
much above the general level of unskilled Ia hour in South 
Africa, and any sense of injustice that they generate is only 
one additional inconvenience resulting from the wide gap 
between the- rates of pay of skilled and unskilled labour 
which, as we show in the next chapter, it should be the 
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:first and principal object of public wage regulation to 
diminish; 

245. There is another-more profound-reason for retain
ing such rates as these, which is put so well in the Reports 
of the Relief and Grants-in-Aid Commission of 1916 that we 
cannot do better than quote their conclusions as our own:-

Majorily Report:......."The payment for work at wages higher than tht. economic 
value of the work is only another way towards pauperizing its workmen. 
The native is in possession of the field of unskilled labour, and the only 
1Vay in which the white man can gain a footing on that field is by showing 
that he can successfully compete with the native on an economic basis. 
Any artificial aiding of the white man to exist as an unskilled labourer will 
not help. The native is here and at present holds the monopoly. Room 
can only be secured in that field by the white man if he is prepared actively 
and successfully to compete with the Kaffir. He must be satisfied with the 
market value of his services, measured by the standard of the value of the 
eervices of the native. It is no use his demanding a higher wage on the plea 
:that being a white man he is entitled to preferential treatment. Government 
and Municipal authorities alone can keep men at employment under such 
artificial and uneconomic conditions. By such means white men can be 
kept at work for a time, but that is only a temporary remedy and does more 
harm than good, as it only postpones the evil day and encourages the attitude 
of mind which looks for outside help rather than relying on self-help. There 
is n<? building up of character and self respect. This can only be done by 
making men face the hard facts. If they cannot find and keep other work 
they must be deemed to be unskilled labourers, and must be prepared to 
work for the wage which their work as such labourers can command. This 
is not a gospel of despair. The evidence already quoted shows that white 
men can and do compete successfully in unskilled labour with the Kaffir 
on farms and on the railways, but there must be numerous other classes of 
unskilled labour in which he can be equally successful. 

There is no necessity for the white workman to work for wages which satisfy 
the black man. If only he sets a higher standard of efficiency than that at
tained by the black man he will soon gain a footing in the field of unskilled labour 
and be able to hold his own. That the white ma..TJ. is able to set and maintain 
this higher standard of efficiency is shown in other walks of life. We are 
satisfied that the white man can show a highet· standard of efficiency than the 
black -man in most classes of unskilled labour and will therefore be able to 
command higher wages. There is no necessity, nor is it desirable, that the 
black man should be completely shut out from the unskilled labour market. 
There is plenty of room for all, and in all probability the position would re
adjust itself as experience would show, as it has shown in America, that 
the white man would prove his superiority in certainclasses of unskilledlabour, 
whi'.e he would not be able to compete successfully in other classes. What 
we wish to insist upon is that it is fatal for the future of the white race in 
this country thn.t the whole field of unskilled labour should be abandoned 
voluntarily to the black man. To succeed in the struggle the white man 
will require to adopt a lower standard of living than is now recognized as his 
minimum standard. But this is possible without great hardship or the loss 
of. self-respect. 
· The Economic Commission showed what a great difference there is between 
the ·earnings of the white race in this country and men employed in situilar 
labour in Europe, even after making allowance for the greater cost of living 
in this country. The white man entering the unskilled labour market will 
require to recognize that hia labour is not worth the high rate of pay received 
by the skilled workman, a-nd must learn to adapt his wants and requirements 
to the standard of his earning capacity. In so doing he will preserve his 
self-respect, and earn the respect of others, which he cannot do if he allows 
himself to sink into the class of indigents who exist on charity, doles and 
relief works." 
: ·Minority Report.-" ·we are not satisfied that the white man is able, or 
willing, to compete economically with the black man in the unskilled tmder
ground work in the mines ; but we agree with the opinion expressed by the 
majority of the Select Committee on European Employment and Labour 
Conditions ' that there is a scope for the employment of unskilled Europeans 
on econotuic terms on the surface, where a really sympathetic effort on the 
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part of the employers might produce at least as good results as similar ones 
have done on railways.' 

It is true that the earnings of unskilled labourers will be small ; but in
dustrious and steady men will earn sufficient to keep them and their families 
from want. These earnings can be supplemented by the earnings of the female 
members of the family. In all European countries, the wife and daughter 
of the poor man are important contributors to the wages of the family, but 
in the Transvaal this is seldom the case. 

The poverty which has to be considered as a social problem is only that 
which falls short of a self-respecting life, sufficiently nourished in mind and 
body. The limit or· self-respect will vary with difference in standard. But 
there are some tests of self-respect prevalent, such as the belief in the degrad~ 
ation of Kaffir's work, which call for condemnation, and in so far as the stan
dard is built up of such false theories it has to be rejected as a test of real 
poverty. That a living wage in the Transvaal is fixed in public opinion at a 
higher rate than is really necessary is unquestionable, and that this heightened 
rate produces a great deal of what is termed poverty, is likewise certain. 

246. We have urged the necessity of strict ~coounting- in all 
cases of substitution of white for other labour, not w1th the 
object of preventing such substitution, but in order to ensure 
that Parliament and the oountry shall be given the oppor
tunity of deciding from time to time what expenditure they 
are prepared to face on a policy of substitution. The need for 
more careful consideration of public eoonomy was forced upon 
our notice by incidental evidence placed before us of a remark
able growth in public expenditure. Some years ago Professor 
Lehfeldt made an estimate of the National Income· of South 
Africa for the year 1917-1918 calculated on lines similar to 
those adopted in our own calculations in Chapter I of this 
report, but excluding dividends and interest due to persons 
outside the Union. The figure was £137,200,000. We 
requested the Office of the Census to make us an estimate for 
a recent year on identical lines, so that the growth of the 
National Income should be indicated; the most recent year for 
which an estimate could be made is 1923, when the level of 
prices was about the same as in 1917, and the figure reached 
was £159,000,000--an increase of £22,000,000, or 16 per cent. 
-in five or six years. In the same period the population 
increased by about 10 per cent.; so that, for the income per 
head of population to be barely maintained, an increase of the 
National Income by 10 per cent., o_r £13,720,000 woul(l he 
required. The net increase in wealth was, therefore, a sum 
of £8,300,000. In the same period the increase in Central 
Government expenditure (excluding the expenditure ·of the 
Railways and Harbours Administration) was £7,700,000, and 
in Provincial Government expenditure, £4,250,000. The 
whole of the net increase in the country's wealth, and· four 
millions in addition, was swallowed up by the increased cost 
of Government. In the same period the net Public Debt of 
the Union (including Railways) increased by £50,000,000. 

VI.-*THE SPECIAL CASE OF THE GoLD MINING INDUSTRY. 

247. The Gold Producers' Committee of the Transvaal 
Chamber of _)',fines supplied the Commission with an ex-

*To this Section of the Report the Chairman presents a Re8ervatio:e
see page 205. 
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haustive statement on the situation in the gold mmmg 
industry. This was criticized in detail by the Council of 
Mineworkers' Unions, who also furnished additional in
formation. The South African Association of Employees' 
Organizations devoted their very full statement and evidence 
almost exclusively to the gold mining industry, to the 
neglect of all other forms of employment. S~ch attention 
is a tribute to the importance of the gold mining industry 
in the economy of South Africa; but we shall not be ex
pected to devote the same proportion of our report as a 
Commission to it. Our Terms of Reference do not refer 
specifically to the gold mining industry, but include the 
whole of the Union's economic- activity, of which the gold 
mining industry acounts for only a fifth. Many of the 
questions and problems relating to that industry which were 
argued before us had been dealt with by previous commis
sions and committees of inquiry, which, having no other 
subjects to investigate, could carry their inquiries regarding 
tha.t industry into greater detail than we were able to. 
The reports o.f these commissions and committees were at 
our disposal. With the findings of the more recent of them, 
the Low Grade Mines Commission and the Mining Industry 
Board, which were more particularly concerned with the 
problems argued before us, we found ourselves in general 
agreement. Moreover, our primary interest is wages; the 
gold mining industry shows a higher average level of wages, 
both European and native, than any other branch of eco-. 
nomic activity of comparable importance. " I only wish 
we could have as good conditions for natives elsewhere as on 
the mines," Dr. Loram, a member of the Native Affairs 
Commission, said to us. We shall confine ourselves, there
fore, to the proposals that were put before us for increasing 
the employment of Europeans in the industry. 

248. No one suggested to us the complete exclusion of 
natives from the industry, or even an immediate extensive 
substitution of . Europeans for natives. The demand made 
was rather for an increase in the ratio of Europeans to 
natives, with the object ultimately of reorganizing the in
dustry on the basis of a much larger proportion of Euro
peans and a much smaller proportion of natives. It is 
difficult to gauge the effect of such a change except on the 
basis of exact figures; and the exact number of Europeans 
who were to be employed was not made clear. The evidence 
given by the Gold Producers' Committee and the mine 
managers was that the mining industry had no prejudice 
against the employment of European labour; so that, if it 
does not employ more, it is because the managements are 
convinced that to do so would raise working costs. We 
found this to be the unanimous conviction of all representa
tives of the management and directors of the industry who 
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gave evidence before us. An estimate of the additional cost 
per shift of substituting Europeans for natives was made for 
us by the Chamber of Mines, assuming a rate for white 
workers of 7s. 6d. a shift and 3s. 6d. Phthisis Compensation · 
Fund contribution (as compared with the present white 
minimum of 12s. 6d. * and phthisis contribution of 6s. 3d.). 
It showed an additional cost per shift worked of 7s. 10d., 
or three-and-a-half times the present cost. It is doubtful 
whether the Europeans would be any more efficient man for 
man than the natives. Certainly they would not be three 
and a half times as efficient. The only way, therefore, in 
which the substitution could be made without increasing 
costs would be if savings through the better use of equip
ment and reduced expense of supervision balanced the in
creased direct cost of labour. It was on economies in these 
directions that the advocates of a policy of substituting white 
labourers mainly relied. The difference in the cost of direct 
labour seems to us to be too great to be compensated ,by any _ 
positive saving in other directions. The situation in this 
respect is different fmm that which existed when the Mining 
Industry Commission of 1907-8 made its ·inquiry. Then 
natives were employed mainly on hand-drilling; they were 
not encouraged to improve their efficiency by payment by. 
results; and their supervision was poor. It was not an u.n,
reasonable conclusion then that the employment of white 
men with machines would be as economical as that of in
efficient natives without machines. But the opportunity for 
such a change (if, contrary to the general opinion of the 
technical staffs of the industry, that opportunity really 
existed) was not taken. Natives to-day are mainly employed 
on machines, except in so far as they are engaged on the 
rough labouring work at which they are little inferior to 
white men; they are paid by results and much more ade
quately supervised. In no industry, with the exception of 
the other branches of mining, is so large a capital equip
ment per worker used in the employment of natives, or so 
high an average wage paid. 

249. We are confirmed in this view bv a consideration 
of the change in operating costs in recent years. An Ameri
can mining expert-Mr. Ross E. Browne-made an estimate 
of oosts under different labour systems in 1905 on which the 
Mining Industry Commission of 1907-8 drew largely to estab 
lish its finding that white labour could be substituted fox 
native. Some extracts from his paper, which is of import
ance as the only scientific comparison of the Rand with the 

*In quoting wage rates in the gold mining industry throughout our report 
account is not taken of the temporary increases of rates for certaiit classes 
of white workers that have been made since the date on which evidence WBS 

given before the Commission by the Chamber of Mines and representatives 
of the Employees' Organizations. · 
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gold mining areas in other countries, are given in Appendix 
" G." The conclusions are summarized in the followinO' 
table:- " 

Results are reduced to the basis of 100 stamps: 
(1) Present working costs per ton milled ... ... ... 22s. 
(2) Substituting Californian labour, wages, cost of 

supplies, economy of management, etc. (See 
Appendix No. 9) ... ... ... ... ... ..• ... ... ... ... 17s. 

(3) Under the most favourable conditions with effi
cient skilled white labour and white direction of 
coloured labour reduced costs of supplies, etc. 
(See Appendix N"o. 11) ... ... ... ... ... ... ... ... 15s. 

(4) With efficient labour, exclusively white, present 
white wages, present cost of supplies, etc. (See 
Appendix No. 10) .. . .. . .. . .. . .. . .. . .. . ... . . . 26s. 

(5) ·with present white labour, and substitution of 
available white for the present coloured labour 
maintaining present average white wage, cost of 
supplies, etc., a reliable estimate cannot be 
made as the figure would probably exceed ... ... 35s. 

250. It will be seen that the lowest estimate Mr. Ross E. 
Browne makes "under the most favourable conditions," 
which include a 50 per cent. reduction in railway rates and 
import duties and a curtailment of Government regulation, 
·is 15s. per ton milled. Actually, l·ailway rates have been 
materially raised, the tariff has been raised, phthisis con
tribution of 6s. 3d, per white underground shift imposed, 
and the stringency of Government regulations generally in
C!eased ; yet the cost per ton milled in the first half of 192i) 
was 19s. 3d. Now prices in 1925 were 48 per cent. higher 
than in 1910, when prices were probably about the same 
level as in 1905*, which is the same thing as saying that the 
purchasing power o.f money had fallen 33 per cent. In other 
words," 148 ounces of gold would purchase only as many 
stores and other things as 100 ounces in 1905. The figure 
of 19s .. 3d. in 1925, therefore, is the equivalent of 13s. in 
1905; a11.d Yr. Ross Browne's extreme estimate of possible 
improvement in efficiency has been considerably exceeded 
and this is so, notwithstanding that his estimate (of 15s. 
per ton) was based on an assumed set of conditions more 
favourable than those which now exist. 

251. In view of these facts there does not seem to be any 
great possibility of further reducing costs, unless new tech
nical processes are discovered. In the present technical con
ditions of the industry white labour could not utilize a 
materially increased equipment of machinery. The possible 
saving in supervision could not affect costs much, since the 

*1910 is the ea.rliest yea.r for which a South African wholesale price index 
number is available. Wholesale prices in America (Federal Department 
of LaboUI' Index No.) in 1905 were 14 per cent. below the level of 1910; 
retail food prices in South Africa, for which an index number is available , 
were 5.6 higher in 1905 than in 1910. 
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total cost of supervision is not a large proportion of total 
costs. There is certainly no possibility of enabling, each 
white labourer to do three and a half times as much work 
as each native. Substitution, therefore, on any considerable 
scale would raise costs per ton milled; and, since the grade 
of ore worked is outside human control, any increase in costs 
per ton milled reduces the amount of ore which can . ~be 
worked without loss. · 

252. Any considerable substitution of Europeans, there-. 
fore, would redure the output of the industry, the greater the 
substitution the greater the curtailment of output. Some 
measure of the effect of cost upon output is given by a com
parison of output in 1921, when costs were 25s. 8d. and output 
in 1925 when costs were 19s. a ton, which is made in the 
Chamber of Mines' statement, viz.:- , 

" The effect of an increase in working costs on the gold 
mining industry is simply to render it unprofitable to 
work ore of a value which could be worked at a lower 
rate of cost. As an example, at the 1921 rate of working 
costs (25s. 8d. per ton) the total tonnage that could have 
been worked on the mines which were working at tlie end 
of 1921, if that rate of costs had prevailed until the 
present time, was 225 million tons. At a oost of 19s. per 
ton the payable tonnage in those mines at the present 
time is approximately 360 million tons. In other words, 
there has been an increase of 60 per cent. in the tonnage 
that can be worked in those mines alone. Translating 
this into a figure of total expenditure in the working of 
the available tonnage (ignoring the very important factor 
of increased profits and the re-investment of these profits 
in the expansion of tlie industry), we find that 225 
million tons at 2'5s. sa. per ton working oosts would have 
entailed a working exl?enditure of £288,750,000, and 360 
million tons at a workmg expenditure of 19s. per ton and 
expenditure of £342,000,000-an increase of no less than 
£53,250,000 in total expenditure, almost all of which 
will be spent in South Africa. 

Expressing the change in terms of the potentia\ Euro. 
pean employment before and after the strike, it is found 
that before the strike the treatment of 1,000 tons of ore 
meant the employment of .88 Europeans for one year (see 
Government Mining Engineer's Report for 1923, page 9), 
The tonnage available before the strike would, there
fore, have provided potential employment for 19,800 
Europeans for 10 years. On present conditions to treat 
1,000 tons of ore requires .65 Europeans for one year• 
and the tonnage now available is, therefore, equivalent 
to the employment of 19,800 Europeans for nearly 12 
years-an mcrease of 18 per cent. 

These calculations do not take into account the large 
additiona~ tonnage of ore which is available outside of 
the existing mines, particularly in the unopened areas on 
the Far East Rand. The reduction of working costs that 
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has been effected since 1921 has,-of course, had a similar 
effect on the payability of those other areas to that above 
indicated." 

253. The advocates of a policy of substituting white labour, 
however, might admit that their policy would raise operating 
costs, and insist that on general social grounds the additional 
cost would be worth bearmg. It is quite possible that tlie in
dustry might afford employment to more white workers, even 
if its output were curtailed; or that the ·volume of output 
might be maintained, and the loss on working ore that was 
unpayable at the new higher level of costs be met from some 
source other than the gold yield of the ore itself. It is neces
sary, therefore, to consider where the burden of meeting this 
would lie; and alternatively, what would be the general 
economic effect of raising costs without providing for the 
resulting loss on much ore which at present is payable. 

. 254. The suggestion put before us on the first point was 
that the industry could bear the cost of the higher wage labour 
without any curtailment of output, if it were treated as an 
integral unit for financial purposes, or short of that, if con
tiguous mines were grouped into new units, and the ex
penses and proceeds of each group pooled.* There may be 
economic reasons for such a reorganization; on this we 
express no opinion. We desire only to comment on tlie pro
posal to use such a reorganization for working the sam~ 
amount of ore as is being worked to-day at a higher cost per 
ton; in other words, for basing wages and other expenditure 
not on the yield of gold from the lowest grade of ore worked, 
but on the average yield of all the ore worked. 

255. The difficulty in the way of giving effect to this 
policy is that the proposed organization of the industry 
would not (apart from the possible economics in layouts and 
on such operations as winding which the management have 
every incentive to make at present) increase by a shilling the 
available funds :for the payment of wages. Five pennyweight 
ore would still yield five pennyweights of gold per ton 
worked, and if the cost of working a ton was more than five 
pennyweights of gold (say, a sovereign) there would be a 
loss on that particular ore. If, therefore, the higher co:st of 
working that ore was due to the employment of more expen
sive labour, the additional cost would be merely a subsidy 
to· that labour. That subsidy, as we understand the argu
ment before us, is to be borne by the differential profits due 
to the higher grade of the ore and the better facilities for 
working on the more profitable mines; in other words, the 
:fecipients of these profits are to pay a subsidy to enable 
white labour to displace natives. The recipients of these 

*If the first of these two proposals were put int<> operation under com
pulsion it would amount to confiscation. There are low grade farms as well 
as low grade mines, and if the farmers possessing high grade farms were 
compelled to pool their revenues with those who possess low grade farms a 
somewhat higher average rate of wage could be paid, but the fact that such 
action amounts to confiscation would probably become more obvious. 
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profits fall ·into two classes-private shareholders . and the 
public treasury-which, in direct taxation and share of 
profits, takes rather more than one pound in f~ur of the 
revenue of the industry after stores have been pa1d lor and 
wages and salaries provided. 

256. Such a policy appears to us to confuse objects whic~, 
in the interests of intelligible and sound finance, are better 
kept separate. It may be desirable to impo~e _spe~ial dif
ferential taxation on the profits of the gold mmmg mdustry 
a.5 distinct from other profits and earnings, but such a policy 
should be considered by itself. · 

257. Already the Government takes a large share of the 
profits of the newer mines under an arra_ngement by which 
the private investor bears the whole of the risks involved in 
opening up a new area and the Government incurs no ex
penditure at all. In addition, gold mining profits are sub
ject-like other forms of income-to taxation. 

258. Unless the private investor is left either an assured 
rate of profit comparable with the yield of a gilt-edged 
security, or the possibility of a bigger profit in return for 
taking the risks of the industry, he has no inducement to 
put his capital into the industry. The average return that 
the investor secures does not appear to be excessive; it does 
not seem so large as to constitute a case for differential taxa
tion. It is not without significance that at the present time 
there are no gold mines on the Witwatersrand that are in 
the non-producing stage so as to come forward as producing 
mines gradually drop out. In any case the question of the 
taxing of the gold mining industry is better kept apart from 
the question of employing white labour, at a loss, in the 
industry. On general grounds it would appear to us sounder 
policy, in view of the special character of the industry as a 
wasting asset, to employ a proportion of the funds taken by 
taxation and share of profits by the Gove~·nment from the 
gold mining industry in developing other forms of produJ!
tion in the country, rather than in inducing- a larger number 
of the white population to make their livelihood depend 
upon it. · · 

259. The e.:ffect of this policv would be in no respect dif
ferent if, instead of requiring all mines to employ a larger 
proportion of white labour, the requirement is imposed only 
upon the richer mines, the low grade mines being permitted 
to employ their present-or even an increased-proportion 
of native labour. Not only would there be practical diffi
culties in employing simultaneously on neigh'houring mines 
different classes of labour on identical work at widelv dif
ferent rates of pay; the fundamental objection would remain, 
that the higher paid white labour would be producinP." no 
more, or little more, than the lower paid native labour for 
which it was substituted, so that the higher wages which it 
received would repTesent no increased economic service per
formed by it, but merely a subsidy to it at the expense (jf 
profits. It may or may not be necessary and legitimate to 
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impose additional differential taxation on these particular 
profits; that is a question to be considered on its own merits· 
but, if the question be answered ·in the affirmatiYe, it is ~; 
clear waste of the public revenue to utilize the proceeds in 
paying at a higher rate for work that could be done-without 
injustice to anyone-at a lower rate of wages. 

260. Similarly, the question of the encouragement of the 
employment of white labour should be considered on its 
merits. From the figures of applications for employment 
put before us it does not appear that there is any marked 
desire on the part of more white people, who can satisfy the 
requirements of physique which the law Yery properlY 
imposes, to secure employment in the industry underground, 
than are being taken at present. For surface work, as dis
tinct from mining proper, there is a greater potential supply 
of labour; but surface work of all kinds is subsidiary to 
mining, and additional posts cannot be created except bv 
increasing tle output of ore which depends on a reduction of 
mining costs. If it is the policy of the country actiYely to 
promote new openings for white employment, as we un"der
stand it is, and if it should be decided to apply the GoYern
ment's share of mining profits to this purpose, it appears to 
us that there are other fields, more suitable than gold mining, 
in which the policy might be carried out. 

261. Before leaving this part of our subject, it may be well 
to ofier certain comments on the fallacious analogy frequently 
drawn between the gold mining industry and the railways. 
The argument put forward is that wages in the railway m
dustry are not based on the capacity of the lowest grade traffic 
or the poorest branch line to pay; why, then, should wages be 
based on the capacity of the lowest grade mine to pay in the 
gold industry? Unified administration makes possible the 
payment of wages on a higher level in the one case, and 
11nified administration would make a high level of payment 
possible in the other. The analogy is fallacious, because it 
ignores the essential difierences between the two industries. 

262. ·It is not the low grade mine that limits the amount 
that can be paid in wages, but the low grade ore. There is a 
margin below which it is unprofitable to work in enry mine; 
the so-called low grade mine is merely one in which low grade 
ore predominates. In rich mines, therefore, as weU as in poor 
ones, it would be uneconomical to pay a rate of wages which 
would involve a cost per ton of ore in excess of the yield per 
ton; only by restriction of produc.tion to high~r gr~de ore can 
higher wages for the same efficiency be pa1d without loss. 
There is a margin below which it is uneconomical to work in 
the railway industry also, and as in the mining ind:ustry this 
JDargin is set by the valu~ of, or return from, the m~ustry's 
product-viz., transportation. If the cost _of _perfornu~g any 
service is greater than the return, a loss 1s mcurred m per
forming it, and that particular service is below the margin of 
payability. It may be what may be called "low grade 
traffic.'' on which tli.e sender could not afford to pay transport 
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charges which would cover the cost to the railway administra
tion; or a ''low grade branch," the return on which in any 
accounting period is less than the cost of maintaining it. In 
such case, if the commodity is carried, or the branch is main
tained, that particular form of traffic or t'hat branch is being 
subsidized to cover this loss by other forms o£ traffic and by 
other districts which are charged higher rates than otherwi~e 
would have been necessary. 

263. In the case of a railway, however, the loss involved 
in accepting traffic or maintaining a branch, the return from · 
which is less than the cost, may be recovered. For a rail
way can often, by reducing rates, or extending its organiza
tion, attract additional traffic; since a large part of the costs 
of a railway are fixed and are not increased when additional 
traffic is carried, this additional traffic can be taken at a 
lower rate and still pay; a point will be reached, therefore, 
at which the additional traffic at the low rate not only covers 
the direct cost but makes a fair contribution to the indirect 
costs of the railway, in other words, is carried at a yrofit. 
A gold mine, on the other hand, cannot attract add1tional 
ore by producing it for a time at a loss. Even in the mining 
industry it is necessary to undertake development work, the 
immediate product of which does not pay for working, in 
order to open out new reserves of ore; but wages. are not 
kept down to the level set by the yield of the ore got in pro
cess of development, just as railway wages are not kept down 
to the level set by the yield of traffi.o carried at rates 
designed not to pay but to attract and develop new traffic. 
The difference is that it will pay a railway to carry traffic 
at a loss for a time; it cannot pay a gold mine to produce 
gold at a loss even for a time. · 

264. There is a second and more important difference. A 
railway is a monopoly, able to exercise considerable control 
over the price it receives for its product. It can pass addi. 
tional costs on to the shoulders of its customers; it can dif~ 
ferentiate between different classes of traffic, and recover 
from one class a loss it has incurred on another. The gold 
mining industry has no control whatever over the price of 
the product. It can pass no increase in costs on to its cus
tomers, since the price of the product is fixed; and it cannot 
make up for a loss on one part of its output by exacting 
a higher price for another part. So long as its revenue as 
a whole covers its large fixed charges, a railway will increase 
its net returns bv accepting anv traffic, the return on which 
amounts to anything more than the direct additional cost of 
stores and wages involved in handling it. A gold mine, on 
the other hand, reduces its net returns by every ton of ore 
which it extracts and works at a cost higher than the gold 
yield of the ore will cover. Complaints were made to us 
that railway rates for certain kinds of traffic had risen much 
more since 1914 than the average rise in prices, with the 
result of checking the development of the industries that 
had to pay these rates; for example, the rates on bunker coal 
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to the ports from 'Vitbank and the Natal collieries and on 
coal from Witbank to the Rand. The gold mining industry 
now gets exactly the same amount per ounce of gold as it 
did in 1914. 

265. It is necessary to refer to only one other difference. 
Railway transportation is a public utility, which a com
munity may deliberately supply at a ioss, because the 
indirect returns in an accelerated development of unde
veloped areas will more than repay the community for the 
loss, even if the Railway Administration is not repaid. 
There is no similar compensating advantage to be hoped for 
from supplying the world with gold at less than its cost of 
production. It would be possible, however, to compel the 
employment of a larger proportion of white workers without 
making any provision for the loss that would thereby be 
incurred on much of the ore at present worked. The effect 
of such a policy would be to curtail production to that grade 
of ore, the gold yield per ton of which just covered the work
ing costs per ton, and ore of superior grade to this. We 
were informed, for example, that with costs at 25s. 8d. per 
ton milled, the figure of 1921, the total tonnage that could 
have been worked in the mines that were then working was 
225 million tons; in the same mines with costs at 19s. a ton, 
the figure of 1925, the payable ore amounted to 360 million 
tons. A reduction in costs by a quarter resulted in an increase 
in payable production of more than a half; so that an increase 
in costs again by only a third would lead to a restriction in 
output of three-eighths. The grade of ore must always vary; 
and output must always vary inversely with working costs 
per ton whatever the geographical extent of the industry's 
operation. If no provision, therefore, was made for working 
ore at a loss, the increase in costs, consequent on employment 
of a considerably higher proportion of white labo~r, would 
curtail the operations of the industry and lessen the contri
bution it made to the wealth of the country. 

266. Before considering the effect on the scope for employ
ment and the level of wages in the Union of such a curtail
ment, it will be well to consider the ways in which the em
ployment of a higher proportion of white labour could be 
enforced. Three methods would be open : the imposition of 
a legal colour bar; the imposition by the Wage Board, or other 
legal authority, of a minimum rate of wages so high that few 
natives would be employed; and the cutting off of the impor
tant part of the industry's native labour supply wh~ch is 
drawn from Portuguese East Africa. We snail not discuss, 
beyond what we have already said, the suggestions that have 
sometimes been made that an arbitrary ratio of Europeans to 
non-Europeans should be established, or that such a system 
having been compulsorily introduced there might, or should 
be, differentiation as to the ratio between the richer and 
poorer mines, as no such system wo_uld in our ~pinion be de
fensible. We have already emphasized that It IS not the low 
grade mine, as such, but the low grade ore which is present 
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in all mines that is the determining factor in considering any 
policy that would increase working costs. The effect would 
be the same whatever method was adopted, viz., the curtail
ment of the industry. We have considered the first two 
methods in the prevwus section of this chapter; there is no 
circumstance peculiar to the mining industry that would 
lead us to qualify our recommendations against them. Tlie 
third was the subject of much evidence placed before us and 
calls for treatment here. 

267. The exclusion of East (J()ast natives was urged on the 
ground that their admission artificially depressed the Union 
labour market and thereby lowered wages for· whites and 
natives alike; their exclusion, therefore, would, it was 
claimed, raise wages and also provide openings for additional 
employment of Union natives and white workers. The 
Chamber of Mines, on the other hand, argued that this im
ported labour was essential to the maintenance of the industry 
on its present scale and coula not be substituted by Union 
native labour supplies. 

268. It appears to us that it is a natural political aspira
tion to desire that the Union should conduct its industries 
exclusively with Union labour; but we are satisfied that the 
cost to the community of excluding East Coast natives wouia 
be very heavy, and, further, that the sacrifice is unnecessary. 
It was not strongly urged that the natives belonging to the · 
Protectorates of Basutoland, Swaziland and Bechuanaland 
should be prevented or discouraged from seeking ·empl.oyment 
in Union industries, but the representative of one important 
body of employees' organizations advocated a policy of pro- \ 
hibiting the importation of natives from any area outside the 
Union, including Rhodesia and the native Protectorates. It 
is not certain that wages would rise as a result of the exclu
sion of the imported labour. Whatever its effect on tli.e min
ing industry it would reduce the resources engaged in pro
duction in the Union by approximately 80,000 adult male 
workers-taking the case of the Mozambique. natives alone. 
Some branch of industry would be bound to ·suffer by this 
curtailment in laoour supplies,. and it might well be that the 
reduction of the am<>unt of production would, in the aggre
gate, affect wages as adversely as the reduction in the inten
sity of competition for employ~nt would benefit them. There 
is little doubt that South Africa is under-populated, in the 
sense that an increase in population w<>uld lead to a more 
effective exploitation of her great natural resources and to an 
increase in wealth production per head; if this be so, the 
utilization of imported labour will have tli.e same effect as 
the utilizati<>n of imported capital, and increase the funds 
aYailable per head of the occupied population for tlie payment 
of wages. 

269. In the second place, while the exclusion of these 
natives would create a serious shortage of native labour and 
tend to raise native wages, it would not necessarily increase 
the scope of white employment. White labour is employed 
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at present in much larger proportions on the surface than 
underground; and the number of workers who can be em
ployed on the surface is limited by the output of the under
gro~nd staff. Unless, therefore, the places of the excluded 
n~bves who w?rk undergrou~d are effectively filled there 
w1ll be a curta1lment of openmgs for whites on the surface. 
No~ it w~s established before us that there is no possibility 
of mcreasmg the number of Union natives recruited in the 
Ciskei and Transkei, the main source of the present Union 
~ativ~ labour s:upply in. the. min~s; the ~ecruiting organiza-. 
bon 1s so effective that 1t brmgs m practically the maximum 
number available in tlie present state of the economy of the 
~atives in those areas. Nor is there much prospect of draw
mg native labour from other Union areas. In every district 
your Commission visited, with the exception of Cape Town, 
and in every industry from which we heard evidence, we 
were met with a complaint of a shortage of native labour. 
Even the sugar industry of Natal told us that "notwith· 
standing the large native population of Natal it is doubtful 
whether the Province provides as much as a quarter of the 
labour requirements of the sugar industry. With the steady 
disappearance of Indian labour following the repeal of the 
immigration laws, recruiting for natives had to be extended 
to other Provinces." And we were also informed that the 
cotton industry was apprehensive about the shortage of 
native labour and that one proposal had been made to apply 
for permission to import East Coast natives. The mining 
industry might, with its better organization and greater 

1 1·esources, draw natives from agriculture and other industries 
to the detriment of the latter. But even this resource would 
have only a limited field; for it was made plain to us that 
the native shows only a partial and imperfect response to 
pecuniary incentives; his choice of employment is affected 
less by the rate of wages offered than by the nature of the 
employment and the custom of his tribe and district; so that 
only a minority would be attracted away from their customary 
occupations to the mines. On the other hand, many of those 
who at present seek employment on the mines would prob
ably contract for shM'ter terms of service and return to their 
locations soo~r than they do at present, if they were enabled 
to ·earn the s~ which at present they take back with them 
in a shorter time. 

. 2i0. The effect,. therefore, of the exclusion of East Coast 
natives, even if spread over a period of three or five years, 
would be both to reduce the labour force available for under
ground work in the mines and to raise its cost. Both in
fluences would compel a curtailment of production which 
would inevitably carrv with it a curtailment of the staff 
employed above ground simultaneously with the expansion in 
the employment at low wages of white men u!lderground. 
It is impossible to predict whether the expanswn of t~tal 
white employment would . counterba.l~nc~ the . contr!lchon. 
The curtailment of production would, m Itself, mtenslfy the 
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problem of the mines with a small margin of payability, 
and would render their continuance impossible. 

271. We have said that we can appreciate the ideal of 
maintaining Union industries exclusively with Union labour. 
It is clear, however, that this ideal could be immediate!~ 
attained only at great economic sacrifice; and we have sugo. 
gested and are convinced that the sacrifice is unnecessary~ 
The Union is not the only competitor for the labour supply 
of Portuguese East Africa. There is a growing demand for 
it in its own territory, due to the economic development of 
that territory. There is also a growing demand for native 
la hour in Rhodesia, in other British possessions further 
North, and in Belgian territory. In these tropical and sub
tropical areas there can be no question of using white labour 
for unskilled work; any development there of industry or 
agriculture under European direction, therefore, will in
crease the demands made upon a limited native labour 
supply. At the same time the Union's dependence on: this 
imported labour is likely to diminish for the purpose for 
which it is mainly used at present. The gold mining in
dustry, although there appears to be no reason to fear either 
an early or a rapid decline, is an industry steadily exhaust
ing the material on which it depends, and therefore destined 
at some time to disappear. From an exclusively Union 
point of view it would appear, therefore, to be expedient to 
work it in part by imported labour, which will hot remain 
as a liability when the industry declines, rather than en
courage an even larger proportion than at present of the 
Union's own population to come to depend upon it. Nor is 
there, in view of the growing demand for their labour else
where, and of the eagerness which they themselves show to 
continue in their present employment, any injustice to the 
Portuguese natives in using them in the development of 
South Africa's economy. When we say that this imported 
labour will not remain a liability .when the industry declines, 
we feel that the question that will arise in course of time is, 
apart from any policy of statutory restriction of its recruit
ment or engagement, whether Union industries will be able 
to obtain this supplementary native labour supply at all, 
since it is likely, to an increasing extent, to be sought and 
attracted by the opportunities of employment that will be 
afforded by the development outside the Union of industries 
that impose no restriction upon its economic utilization. 

272. The primary consideration, however, in all schemes 
which may result in curtailing the operations or raising 
the working costs of the gold mining industry, is the 
economic sacrifice that would be imposed upon the country 
by any reduction in the volume of its production. An in
crease in costs, however caused, would, as we have shown, 
bring about such a reduction. All mines, rich and poor, 
would be compelled to leave unworked low grade ores which 
at present contribute largely to the industry's revenue, 
and to confine their operations to the better grade ore, 
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the gold yield of which would cover the cost of working. 
The low grade mines, however, would, in many cases, be 
unable to work even such better grade ore as they possessed. 
A. mine must get a certain tonnage of ore to cover its es· 
tablishment charges to make it possible to work, without 
loss, stamps, mills an·a other plant, and to pay the costs of 
pumping an~ winding. If the proportion of better grade 
tc Io-weT-graoe ore was too low in any mine to supply this 
minimum tonnage in any accounting period at a working 
cost per ton less than the average yield of gold per ton, 
it would be economically impossible to work the mine, and 
even its better grad'e ore would be lost. Some indication of 
the possible loss is given by the calculations of the Chamber 
of Mines, which we quote :-

· An increase of 20 per cent. in salaries and wages 
would increase costs by 1s. lOd. per ton, throwing out 
of the payable zone fifty million tons of ore, while a 
decrease of the same percentage would render paY.able 
seventy million tons of ore, which at present costs will 
be lost. 

A 20 per cent. increase in the pay of all employees 
in the mining industry would entail a direct cost of 
£2,620,000 per annum. If .the increase were res!ricted 
to Europeans employees, the direct cost would be 
£1,420,000 per annum. The following mines, employ
ing 4,082 Europeans, ann spending over £5,150,000 per 
annum in wages and stores, do not make a profit 
sufficient to proviae the additional direct cost of the 
last-mentioned increase :-

Modderfontein East, Ltd. 
New Kleinfontein Co., Ltd. 
Durban Roodepoort Deep, Ltd . 

. Geldenhuis Deep, Ltd. · 
Luipaardsvlei Estate and G.M. Co., Ltd. 
Nourse Mines, Ltd. 
W olhuter Gold :Mines, Ltd. 
East Rand Proprietary Mines, Ltd. 

No less tlian seven mines, employing 3,684 Europeans 
and spending nearly £4,750,000 per annum in working 
costs, are making little or no profit, whilst thirteen 
mines, employing 5,5~4 Eu~opeans and. spend~ng
£7 250;000 Eer annum m workmg costs, pa.1d no dlVl
de~ds. In fills connection the following extract from 
the Departmental Report is interes~ing.• 

" 37. The great importance to the country of encour
aging large low grade mines to operate is illustrated 

*The Departmental Report referred to was submitted t? the Minister of 
Mines and Industries in January, 1925, and signed by S•r Robert Kotze, 
Government Mining Engineer, Dr. W. A. Calde~ott, Tec_hnical Adviser. to 
the Mines Department, and Mr. A. L. Hall, AssiBtant Duector, Geolog.cal 
Survey. 
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by the ease of the Simmer Deep, which distributed hi 
twelve years about £8,500,000 in capital and operating 
costs, without the shareholders receiving any divi
dends at all. It may be noted, incidentally, that the 
annual production of a single large low grade mine
the East Rand Proprietary Mine-is greater than that 
of the wealthy agricultural Division of Malmesbu~. 
If the East Rand Proprietary Mine closed down, this 
event would, therefore, be comparable to the turning 
of the Division of Malmesbury into a desert and the 
cutting adrift of all its inhabitants." 

273. The gold mining industry is a wasting asset; but its 
absolute importance in the country's economy is still great, 
and the quotation given above from the Departmental Coni.: 
mittee's report illustrates the danger of accelerating its 
decline. Not only does mining-and all branches of mining 
are dependent at present on cheap native labQur-contribute 
a fifth of the national income, but this part of the national 
income plays an exceptionally important part in the economy 
or the country. Over and above the contributions to 
ordinary direct and indirect tax revenue, which the Gov
ernment derives from its operations, the Government shares 
in its profits to the extent of 2! million pounds a year; any 
reduction in either of these contributions would involve 
either a curtailment of Government services or an increase 
of taxation on other industries. The Railway Administra
tion finds in the transport of coal and other stores to the 
Witwatersrand a profitable source of revenue; were this to 
diminish it would be impossible to carry agricultural produce 
and other traffic at rates as low as at present. The Low 
Grade Mines Commission estimated that at least a quarter 
of a million whites and one million natives are directly an(l 
indirectly dependent for their livelihood on the Witwaters
rand mines. :?!fore important is the fact that the gold 
mining industry is historically the origin of the high rate of 
white skilled wages in South Africa and is still the chief 
support of these rates. By the scale of its· operations the 
demand for skilled and responsible workers is maintained. 
By the employment of native labour, which is both cheap 
and efficient, a low grade of ore can be worked and a large 
revenue created. This revenue is the source at once of the 
wages of white workers employed in the mining· industry 
and of the demand for the products of other industries, which 
depend on the Witwatersrand for their market. As the 
table that follows indicates, although it is impossible to 
include in it the low rates of agriculture and rural industries, 
a wage map of South Africa before the War would have 
shown that white wages were hig-hest in the two great mining 
centres of Johannesburg and Kimberley, declining as the. 
influence of these centres became more and more. remote .. 
Since then there has been a steady process of levelling up 
of other urban centres towards the level of Johannesburg 
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and Kimberley, but their influence, though more diffused, 
Is still apparent. 

·AVERAGE WEEKLY WAGE RATES OF EUROPEAN ADULT MALE WoRKERS. 

Wit-
Year. waters- Kim- Pre- Bloem- Durban. Cape. Eliza- EBSt 

1910 
1924 

rand. berley. to ria. fontein. beth. London. 

B. d. B. d. B. d. B. d. B. d. B. d. B. d. B. .. Ill 10 107 5 106 7 88 5 79 11 74 4 77 2 71 .. IU 10 128 10 141 4 129 2 130 7 115 7 114 8 113 

*VII.-EcoNoMrc FuTuRE OF THE NATIVE. 

274. It is impossible to come to any useful decision upon 
the whole problem of the relations of native labour and white 
industry without forming some theory of the economic future 
of the native. Contact with European economic civilization 
has affected the course of native development, and inevitably 
-if steps are not taken to prevent it--will affect it more as 
time goes on. Either, therefore, it is necessary to contemplate 
the ultimate absorption of the native in European industry 
and agriculture and his assimilation in European economic in
stitutions; or our conclusions must be based on a belief that it 
is both possible and desirable to keep the native out of Euro
pean ·industry and leave him to develop an independent 
·economy of his own. The recommendations we have put 
forward in this respect are based on the first of these two 
ass~ptions. t 

275. Our reasons for making this assumption must be sum
marized briefly. The. contact of native and European has 
lasted too long, and their e~;onomic co-operation is too inti
mate and well-established, for the native to be excluded from 
European areas _and European industries. The provision of 
adequate native reserves has been delayed too long for it to be 
possible now to provide reserves within which it would be 
possible for the present native population of the Union to 
live without dependence on outside employment; and it was 
for too long the policy ofthe Union to drive the native, by 

•To this ·Section of the Report, the Chairman presents an Addendum. 
See page 209 .. 

. tDr. Loram, of the Native Affairs Commission when he appeared before 
the Commission stated that the following extracts from his book, " The 
Education of the South Mrican Native" (1917), represented his present 

· opinion, viz. :-- . · . . . . 
· ·" The problem of race adJustment resolves 1tseH mto econom1c and 
political problems of great magnitude . • . on the economic side 
O\U' problem is two~sided ; how to secure the supply of constant unskilled 
labour which South Mrica needs, and how to employ the remainder 
of the natives to the advantage of themselves and of the country at 
large, • . • It is too late in the day to expect the natives to build 
up a civilization of their own, now that the European Government and 
the European missionaries have to a great extent destroyed their primi
tive customs and beliefs. If segregated would these people evolve 
a civilization of their own f It is more than doubtful." · 

d. 
1 
2 
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taxation and other devices, to work for Europeans for it to 
be possible now to exclude him from the .field' of. employ
ment he is occupying. · 

276. The natives, even those who· norma.liy reside in the 
reserves such as the Transkei, are to a great extent depende;nt 
for their livelihood on work for Europeans which they, per
form outside the reserves; Dr. Lorain, of the Native Affairs 
Commission, and Mr. Welsh, the Chief Magistrate of the 
Transkei, alike impressed this upon us. Still more .complete 
is the dependence of the urban natives, compl~tely detri
balized and possessing no rights in the reserves, whose num
ber was estimated by Professor Radcliffe ·Brown at 300,000. 
If the natives are thus dependent on European inaustry for 
employment, equally European industry is dependent on the 
nat.ive population for a large part of its labour supply. And 
not only industry, mining, transport, and agriculture; 
domestic house-keeping has. ~ome to be org!lnized on a basis 
of native ·labour. We have seen in our analysis of .South 
African wages that the relatively high wages of white arti
zans are due to and dependent on the employment ·of large 
numbers of unskilled native labourers; and in this the arti
zan is typical of the wliole white community' who are_ en
abled to maintain a standard of life approximating· rather 
to· that of America than to that of Europe, in a country that 
is poorer than most of the countries of Western Europe, solely 
because they have at their disposal these masses of. c;l<_>cile, 
low-paid native labourers. · 

277. We make this assumption again, because we are. con
vinced that the native can and should· increase his economic 
usefulness by widening the range of his occupations and 
raising the level of his sKill. It appeared to us that tlie in
nate capacity and potential industrial development of the 
native were under-'esti:mJated by most witnesses who maRe in
sufficient allowance for tlie handicaps the native has to' over
come; and, although we hesitate to differ from witnesses with 
an intimate personal experience of native labour, the high 
degree of development among the natives on the mines and 
elsewhere, the opinion of ·the only scientific anthropologist 
who appeared before us, Professor Radcliffe Brown, and the 
reports we received of the work which natives are successfully 
undertaking in N yasaland and the Belgian Congo, appeared 
to justify us in looking for a progressive development in 
native capacity, which wiU probably be slow, but to which 
no limit can be set. · · · · 

278. Finally, the contact with European economic civiliza
tion has undermined the traditional native economy; so that 
the alternative of developing an independent economy is 
hardly open any longer. . . 
· 279. Professor Radcliffe Brown, in his evidence, sum

marized for us the changes from the · natives' indigenous 
[U.G. 14-'26.] . 
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system of life that have followed from his contact with Euro
pean civilization. 

"Now that system has been undergoing a steady 
stream of changes of which it has been difficult to define 
the direction but the result has been to produce differen
tiation amongst the natives themselves. The characteris
tic d:_ifference between the primitive and advanced people 
is this-amongst primitive people there is absence of 
differentiation, there are no poo_r and no rich. Every
body does the same class of wor.K as everyboay else. In 
advanced society people differentiate, there are rich and 
poor; some people do one thing and some another. That 
process of differentiation has been a marked change in 
the life of tlle native. It has been brought about partly 
by his introduction to the European economic system, 
partly by the fact of some of them being cut off from 

· their land and therefore being compelled to taKe up 
other occu.Pations than those o£ irioal natives, and partly 
by education which. now differentiates between one man 
and anotli.er in the way of skill and so on, in the way of 
work he can ana does do. The most important factor is 
the detachment of a considerable number of natives from 
their land. It is very ·difficult to estimate exac:fly how 
many of those there are but it is quite clear that that 
number has increased during the last decade very largely 
indeed owing to the influence apparently of the Land 
Act and its effects on the Transvaal and in Natal and 
owing to the development in connection with the selling 
o:f Crown Lands and the selling of farms. It has gone 
on. much more slowly in the Cape Province than in the 
Trnsvaal or Natal. Consequently there has occurred a 
series of imtportant changes in the economic motives of 
the native--that is to say, he is now learning something 
of tlie white man's economic motives and these are modi
fying his att1tuQe towards life but . this change itself is 
one which is differentiating the natives still further be
cause it is hardly affecting . some of the natives; it is 
affecting otli.ers to a slight extent and it is affecting others 
to a v_ery great extent. Thirdly, th:_e combined effects of 
the white influence upon the native has been to gradually 
weaken his :family system on wli.ich his life is organized 
and the tribal system wh1ch is tii.e outgrowth of the 
family system. This change lias ~aken place aiffere~tly 
in different parts. In some parts 1t has gone on rap1dly 
and in otliers it has gone on to a slight extent. In other 
words, the differentiation which I pointed out in the first 
place has now diviaed the natives into a whole range !lO 

that anything vou might say about the native indivi
dually could not apply generally because there are so 
many different kinds of natives; some are living like the 
natives did hundre3s of years ago and some have changed 
very materially indeed and they approximate to the 
European both in the mode of life, economic occupations, 



155 

their outlook on life generally and in . their ~ndivi
dualism." 

280. For these reasons we assume that the ultimate destiny 
of, at any rate, a majority of the native population of South 
Africa is to be absorbed in and assimilated to the economic 
system .which Europeans have ~ntroduced. But we aa lnot 
believe that this destiny will be realized except gradually 
and over a long period of years. Not for many years will the 
native be able to dispense with European guidance and direc
tion in economic as in political matters. The change ,will 
come as a result of a progressive differentiation of indi
viduals, of the growth of new w~nts and therefore new in
centives to labour, of the increase of population driving more 
and more to seek their livelihood outside the limited native 
reserves. The form, therefore, in which the. problem of 
native policy presents itself to us is broadly this:· is the pro
cess of assimilation of the native to European economic 
ways to be reserved or not, and, if not, iS it 'to ta~e the 
form of an unregulated drift or to take place unde~ the con
trol of a systematic policy? To· our mind only one answer is 
possible; the process cannot be reversed, and it must be con
trolled in the interests of the native. Equally clear is it 
that the policy of control must be that which underlies the 
recommendations of the Native Affairs Commission of 1903-6, 
the Native Land Act of 1913, and the pronouncement of 
the Prime Minister of the Union while the Commission 
was sitting; the policy, in a word, of reserving adequate 
territory for the exclusive ownership of natives. · 

281. The provision of additional reserves, which in our 
opinion should considerably increase the inade.quate areas 
reserved at present, is the first essential towards a reasonable 
soluti()n of the problems raised by the contact· of the native 
with European civilization. Reserves, if adequate, serve 
two purposes; they provide the most apt safeguard against 
unjust economic exploitation of the native, and they pr()vide 
the best means of maintaining his morale in the difficult 
transition from primitive simplicity to· the complexity of 
modern economic civilization. Adequate reserves protec1; the 
native against exploitation, because they . give him an 
alternative to accepting employment on unjust terms. While 
it is untrue to say that the native, who leaves, for example, 
the 'l'ranskei to work on the mines, seeks employment there 
as a subsidiary source of income merely~ it is the case that 
the rights he possesses in the land of his tribe enable him to 
resist an unjust contract and to exact something like the 
full economic value of his services. The reserve thus meets 
the same need in the life of the native in European employ
ment ~s the strong trade union meets in the life of . the 
European wage-earner, and meets it in ~ manner that is 
ronsonant ·with his traditions. and is, in a way, automatic. 
In arlrlition, it fulfils the purposes which a reserve of capital 
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fills .in th~ European's life, helping to tide him over inter
r~pbons 1n employment, whethe.r .due to trade depression, 
s1ekness or other cause, and provtdmg a support in infancy 
and old age. 

. 282. We recognize that there is a limit to the amount of 
land that can be reserved, even in a large country like 
South Africa, . to a section of the community-even the 
largest section. . But the reservation to natives of the right 
to purchase land in reserves is the correlative of the reserva
tion to Europeans of the right to purchase land in the rest 

·of the Union, ten times as extensive. This method of 
reservation costs the Government nothing since it is not 
asked to purchase land fo:t; the natives, but merely to allow 
them ~o purchase it for themselves. It has been objected that 
the growth of the native population will make necessary 
the allocation of additional reserves in the near future. 
This objection does not appear to us to be decisive; first, 
because it is no excuse for refraining to-day from remedying 

. a crying evil, because next year you will not have the means 
of remedying a similar evil; secondly, because there is little 
experience yet of the effects of western civilization and the 
,filling up of the reserves upon the native birth rate, which 
·may decline as has happened in similar circumstances in 
other . countries; and, thirdly, because the need for reserves 
will become less and less urgent as time advances and the 
native becomes more and more assimilated economically to 
the European; More and more natives will be permanently 
absorbed in European industry and live in urban areas with 
a growing approach to European standards; while improve
ment in the methods of utilizing the land, the need of which 
was strongly impressed upon us, will enabJe a given area to 

·support a larger population. This third point is considered 
in the next paragraph in another· connection. We consider 
therefore, that. an area equivalent to that recommended by 
the Beaumont Commission is probably the minimum area. 
that ·should be allocated permanently to native reserves. 
' 283.· In the second place, reserves safeguard the morale of 
the native population. It is not necessary to accept the 
doctrine that_ !'!Conomic institutions are the sole explanation 
of moral systems, ·to recogniz_e that a man's way of living 
is intimately related to his way of livelihood.· -In the oase- " 
o:f a primitive people the customary morality, which sustains 
the individual's morale, is far more dependent on the 
·external support which ·a particular economic system lends 
\it than is the case with the slightly more rational and 
reflective morality of · the civilized man. Any sudden dis
turbance; therefore; of the established economic system 
deprives the morality of a primitive people of an essential 
·support; and tends to demoralize. them. European morality 
may be on a higher plane than native morality; but the 
native cannot move on to· a different plane at a single .bound. 
It is necessary, therefore, to preserve his traditional morality 
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until he has grown accustomed to his new way of life. and 
the new code of · morals that will make a self-respecting 
existence in European industry possible for him. To ~re
serve the traditional morality it is necessary to preserve the, 
traditional economic and social system; ·which can. be done 
only in purely native communities in reserves~ 

1 
• 

284. The transition from primitive to civilized economic· 
conditions will be a trying and hazardous experience for the 
native population under the most favourable circumstances. 
It will be eased, and its tendency to demoralization will be 
checked, if it is made gradually by limiting the contact as 
much as possible to intermittent periods of employtm:lnt under 
sheltered conditions while the greater part of the native's 
life is still passed in the nursery of his own tribal eommunity, 
The efforts of white employers to- secure native labour, and the 
efforts of white traders to induce the native to buy the pro
ducts of European industry offer sufficient assurance. that the
Europeanization of the native in his superficial economic habits 
will not be unduly retarded. Moreover, with every decade 
he will require the support of his tribal community less; and 
his community will becom'e less unlike the European com
munities in which, in the end, it is likely to merge. The 
function of the reserve is to ease the transition, a temporary 
function for, perhaps, a majority of the native population; and. 
to provide a shelter for that slowly diminishing minority who 
cannot, or will not, be assimilated to the economic sys~em of 
western civilization. . . : . : 

285. For reasons consonant with those which we have urged 
in favour of extending the reserves, we consider that the sys
tem of living in compounds and the allied incidents o:f large
scale native employment, recruiting and lengthy contracts of 
service, must be maintained. We are alive to the moral 
dangers that attend the segregation of large numbers o:f men 
from their families for months at a time; but it is· impossible 
to employ large numbers of natives in industries situated out
side the reserves if we also wish the natives to look upon the 
reserves as their home, exeept by providing facilities for tem
porary residence in the industrial districts. Similarly, if the 
natives are to be encouraged to return to reserves,, and the 
chief openings for employment ·are elsewhere, a system! o:f 
recruiting is inevitable; and short contracts of employment 
(for example, less than six months), will be uneconomical 
since they increase the burden of travelling expenses and 
diminish the. opportunities o:f aequi.ring techn~cal ~XJ?erience. 
The alternahves are two;· to sacnfice the mdustnes that 
depend on the labour of natives drawn from districts outside 
the area in which they a}'e carried on;_ or to permit the natives 
to bring th~ir families with- them and settle permanently in 
th~ district~ where theirlabour is needed. Neither alternative 
can, in our opinion, be recommended. · 

286. Even_if, however, the practical exigencies of the situa..: 
tion did not compel a system of intermittent working away 
from the native's home, such a system would still be desirable 
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as the only means of maintaining contact between the native 
in industry and his sheltered tribal community. The in
sulation of the natives employed in large industrial and 
mining centres from the demoralizing influences of an urban 
community alien to his ways of life, which the system of com
pounds effects, seems to us to be the best compromise possible 
in the difficulties of this transitional stage in the native's 
economic development: · 

287 .. We are unable, therefore, to recommend the abolition 
of the compound system, the prohibition of organized re
recruiting, ·or the making of contracts of six months or more 
illegal. These proposals were not explicitly urged upon us, 
but much of the evidence tendered was unintelligible if these 
were not the objects aimed at. Charges were made against 
compound managers and the larger recruiting organizations, 
which were completely refuted by representatives of the per-

. sons charged. Similar charges were made against the Depart
ment of the Director of Native Labour, which were shown to 
be equally without justification; on the contrary, our in
vestigation of them led us to form a high opinion of the sym
pathetic care and efficiency with which that Department per
formed its functions. 

288. The provisions and administration of the Native Labour 
Regulation Act appear to us to give the necessary security that 
~ompounds will be conducted on good lines;. that the abuses 
which used to attend recruiting will be eradicated or greatly 
diminished, and that the native's interests will be safeguarded 
in the framing and execution of contracts. :We have re
comended elsewhere that these provisions should be applied, 
wherev~r large numbers of natives are employed by Euro-
peans. . . . . 
· 289. There remams for cons1deratwn the class of natives 
employed in European centres, who are detribalized and 
wholly dependent on the wages they can secure. Their num
bers are already considerable, and will grow as population 
grows and industry develops. These have no t·eserve to fall 
back on, and require, therefore, the same legislative pro
tection as is needed by the weaker members of the European 
and coloured wage-earning class. Any wage regulation im
posed on manufacturing industry and commerce by law should 
include _these detribalized natives, wherever they are employed 
in any numbers. Minimum wage orders and awards should 
be directed to raising the loWI wages they receive at present as 
far as is consistent with retaining them in employment. They 
have be~n absorbed by tJie European economic syste~ and in 
their own interests Europeans should endeavour to raise them 
nearer to the European standard of life. · 

*VTTL-THF. FosTF.R.TNr. OF 'M ANTIFACTTIJ!.TNr. TNnnsTR.V. 

290. The Federated Chamber of Industries, in the valuable 
memorandum from which we have ·already quoted, laid down 

*'l'o .this section of the Report the Chairman presents a Reservation. 
See page 213. 
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the conditions on which an expansion of manufacturing 
jndustry to provide employment at a civilized wage was, in its 
£,pinion, alone possible. ' 

" . . . . . . skilled wages are higher in South Africa 
than in Europe. It would be obviously impossible t9 
1lXpect manufacturers to continue to pay those wages with
out some compensating advantage' through the tariff, · 
which would secure in the South African market the con
sumption of the products of that labour. . . ' 

It has been a cardinal point of the new industrial policy 
()f the Government that protection by means of the tariff 
shall connote protection in regard to wages and conditions 
of labour. This is admitted, but it is equally clear that 
the principle must act the reverse way. There cannot be 
protection for labour, and free trade, or virtual free trade 
(due to inadequate tariffs) for industries. · 

In other words, it is a principle which must be accepted 
that sufficient protection must be granted to enable i~
dustries to employ increasing numbers of white w:orkers.. 

The problem is not an easy one to solve satisfactorily, 
but it will have t.o be considered in such a manner that 
whilst the exploitation of the white · worker will be 
eliminated neither the coloured worker will be withdrawn 
from industry, nor the native eliminated where he is 
found necessary. It must not be forgotten that the 
employment of these people in the low,er ends of industry, 
because of their low wage, has made it possible to pay to 
white workers a high wage based as m'llch on colour as on 
efficiency." · 

291. In putting forward this opinion the Federated Cham
ber was re-stating a principle which had already been urged 
upon the Commission by the separate district Chambers of 
Industries. Since it was made clear to us that a large section 
of the population look to an expansion of manufacturing in~· 
dustry to provide additional openings for white employment, 
it is necessary to examine the effects of such a policy. 

292. The obstacles to a rapid development of manu,fac
turing industry in South Africa are mainly two-a relatively 
high labour cost for work of a given level of efficiency, and 
a very restricted home market. The former makes export 
difficult, if not impossible, in the face of the competition of 
older manufacturing countries with more efficient industries 
and lower labour costs; the latter is more serious, since it 
restricts the scale of production, and economical production 
in modern manufacturing industry is possible only with a 
large and constant output. Important manufactures have 
been established, where the mining industry provides a 
large and regular market, as in the case of explosives and 
wire rope; in industries that cater for the agricultural pro
'ducer, such as fertiliser production;· and in certain indus
tries, such as soap and tobacco in which large overseas com
panies have established subsidiaries to supply the · South 
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African market. In general, howe~er, South African manu
facturers cannot produce at as low. a price as the producers 
in older and larger manufacturing countries, even when
as in the case of clothing and confectionery firms which gave 
evidence before us-the rates of wages they pay are no higher 
than those paid by their English competitors. The handi
cap of the smalle-r volume of output IS insuperable even by 
highly efficient management. South Africa has a total 
white population less than that of many of the capital cities 
of Europe; while the larger native population, although its 
wants are growing, has not the consumptive importance of 
a half that number of Europeans. . 

293. The recent development of manufacturing- industry 
in the Union. is due to the exclusion of foreign Imports by 
the war, the difficulty of obtaining manufactures and the re
sulting . high price for them in the years immediately fol
lowing the war, and a policy of protective tariffs and 
prohibition since the post-war trade .boom came to an end. 
Its present ·position and future development are, as was 
explained to us, dependent on protection . 

. 294: Now protection in its early stages, whatever its ulti
mate. effects, does nothing to increase the resources or total 
wealth of a nation. , It may lead to the development of 
new industries, but it cannot create these out of nothing, 
and, in fact, creates them by diverting to them labour, 
capital and enterprise, that, but for the protective policy, 
would have been applied elsewhere.* 

At any moment a country has a limited amount of labour, 
capital and managerial ability available for production; if 
the Government, by a policy of discriminating protection, 
directs them into certain manufacturing industries, it 

* Extract from a survey of the powers and functions of the Board of 
Trade and Industries in relation to the economic development of the Union. 
The survey was prepared by a. sub-committee and formally endorsed by 
the Board in September, 1921 :-

" The Board starts from the position that agriculture is not only the 
greatest of our industries but the essential foundation on which alone 
other permanent industries can be built up. Nor is any other industry 
except agriculture more important to the economic and industrial 
expansion of the country than mining. There follow naturally secondary 

. industries which may be called indigenous. On the basis of the develop
ment of these the rest will, in due course, be constructed. The Board 
conceives of the economic life of the country as that of an organism, 
having its own immutable laws of growth and order of development, 
which we may indeed in some degree modify, but which we cannot 
disregard without endangering or at least delaying growth. There is 

.. perhaps nothing now made in the world which we should not aim at 
making some day in South Africa. But if we endeavour to make now 
things which the country is not ripe for making we not only divert energy 

· from more to less profitable uses, but may gravely impede industries 
which· but for our interference, would thrive and which are the essential 
forerunners of more advanced industries, giving them the large popu· 
lations necessary to their existence and training great numbers of work· 

· men for high achievement, so that by our own ill-timed attempt to get 
advanced industries going, we are actually delaying their establish· 
ment. • • . " 

I 
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thereby diverts them :from mmmg, agriculture, transporta
tion and commerce, which also are capable of expansion. 
Since the protected industries need protection to establish 
themselves, it is evident that they are UD:ab~e .to produce 
goods at the price at which the country has hitherto been 
obtaining these goods. On the other hand, the other indus
tries which receive no protection have been able to establish 
and maintain themselves in open competition and to develop 
an export trade.· The effect of a protective policy is thus to 
divert labour and capital :from industries which have proved 
their efficiency in the face of world competition, into indus
tries which produce a smaller quantity of wealth for ·a given 
expenditure of labour and capital, and for that reason need 
protection. Its tendency, therefore; is, as far as it is effec
tive, to alter the distribution between different fields of 
activity of the country's economic resources, and in so doing 
to reduce the volume of wealth produced. · 

295. Now, protection is a policy that can be applied to 
fostering development of only a limited range of branches of 
employment. It can help only those industries that supply 
the home market and have to face the competition of foreign 
imports. Industries working for export stand to lose. by 
protection, while industries and services-like buil"ding and 
railway transport,· which have to compete with no foreign 
imports-stand to gain nothing. We have seen already 
that a large proportion of the country's productive activity, 
including nearly all mining and much agriculture, is carried 
on for export; while a further large share, consisting of indus
tries like building and printing, services like transportation 
and Government and all professional and personal services, 
have no competition from imports to fear. The whole of 
manufacturing industry contributes only 16.6 · per ·cent. of 
the national income, and only a part of :inanufacturing in-

. dustry is protected. The scope· of. the policy, considered 
as a policy for promoting". employment, is therefore very 
limited. ' · · ' 

296. It is necessary to examine the method by ~~ich a 
protective policy helps an industry. It does. this }>y en
abling it to charge a higher price than othe;rwise it. would 
be able to do, and secures to it a larger share of the. home 
market. The Federated Chamber of Industries stated that 
the preference given to South African manufactures in 
Government contracts, of, 10 per cent. where. the materials 
were South African and 5 per ~ent. where they were imported, 
though useful, was not sufficient to secure all the Govern.:. 
ment contracts that. the South .African manufactu~er could 
undertake. The addition to prices due to protection, if the 
present tariff· is adjusted accurately to secure tne South 
African market for South African manufactures, must. be 
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about 30 per cent. on most protected articles. The help, 
therefore, which a protective Jl<>licy gives to an industry is 
given at the expense of the South African consumer of its 
produce. Agriculture, mining, the professions, and the un
protected industries are "{laying from 5 to 30 per cent. more 
than is necessary to obtam such products in order to develop 
manufacturing industry. · 

297. 'fwo justifications are offered for this policy. The 
first is that South African connitions are favourable to the 

, development of certain industries which nre not developed 
. only because they cannot come through the difficult initial 
stage .of establishment owing to the competition of imports 
from old-~stablished industrie.'l in other countries. . The 
second i~ that manufacturing industry o:ffers an exceptional 
field for the employment of white labour, and should there
fore be. encouraged at the expense of other fields- of activity. 
- 298. It should be noticed that these · two grounds are 

distinct and to a large extent inoompatible. The suitability 
. of a country for a particular industry is largely a question of 
:its labour supply. Durban is suited for certain industries, 
be.cause, among other reasons, it possesses in its Indian 

·population a cheap supply of Indian labour capable of a 
high degree. of ~anipulative skill. Again, the admirable 
dqcility of the Bantu might se~e aa the basis of the manx 
modern industries in which the work is oi a routine character 
calling fo~ powers of physical endurance but no ·special 
degree of skill. Industries, attracted by the suitability of 
South Africa 'in these respects, would not greatly increase 
the openings for white labour: The chief ground of suit
ability put before us, however, was the production by the 
.country of raw materials, which local manufacturing indus
tries; once established, would work up. But protection is 
J\Ot confined by · the present tariff to industries using local 
.~a:w materials. It extends to many industries using imported 
raw materials .. Moreover, industry does not tend to establish· 
its~lf ·generally where its raw materials are found. Even 
South African manufacturing industry uses more imported 
raw ~aterial tb.an local (£20,457,000 of imported as com
pared with £16,683,000 of South African raw materials in 
the year of· the last Census of Industrial Production); while 
:the great man'\lfacturing districts of the world all draw the 
bulk of their raw material from a distance. The common 
view expressed before .us, that industries are "natural " 
that work up local materials and " unnatural " ~hat do 
not, is due ~erely to ignorance of the facts of mdu.stry 
in . the world as a whole.. Markets, not matenals, 
provide the foundation on which manufacturing. industril;)s 
are established, as the development of South Afncan man~
}il,~turing industry clearly shows • 

. 299. Where some natural· supply, such as a mineral 
deposit, is awaiting exploitation, it is sometimes necessary 
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to protect, or assist by a bounty, the establishment o:f ari 
industry to exploit it. The chief cases of this kind in South 
Africa, however,-gold and coal-have nothing to gain by 
protection and rather find their interests neglected by · the 
framers of protectionist policy. 

300. Attention may be concentrated, therefore, on the use 
of the policy as a method of employing white labour. So 
far as the policy merely diverts labour and capital from 
other industries employing an equal amount of white labour 
the policy will have no effect. If it handicaps other indus
tries by the additional cost it imposes on them it may effect 
a net reduction in the openings for white employment. I£1 
for example, the policy led to such an increase in cost of 
stores and in wages as affected by the cost of living as to 
make it impossible for a low-grade mine like the East Rand 
Proprietary Mine to continue, it would extinguish almost 
as . many openings for white men as were afforded by the 
whole of the furniture industry or the stone and clay 
industry at the last Census. Or the decrease in agricultural 
employment, caused by a policy that forced up agricultural 
costs while reducing agricultural prices, might again result 
in a net decrease o:f employment :for a time. 

301. Manufacturing industry, as we have seen, has grown 
rapidly since the outbreak of the last war. It does .not, 
however, show any tendency to employ a larger proportion 
of Europeans. The ratio of Europeans to · total nuni.ber of 
employees in the years in which a census has been taken is 
shown in the following table:-

RATIO oF EuRoPEANS To ToTAL FAcTORY EMPLOYEES, MALE 

AND FEMALE ToGETHER. 

Year. Per cent. Year. Per cent. 

1915-16 . . . . 38.84 1919-20 .. 35.6 
1916-17 .. . . 37.3 1920-21 35.0 
1917-18 .. . . 36.5 1921-22 35.1 
1918-19 . . .. 37.7 1922-23 35.6 

On the whole there has been a slight fall and the ratio was 
lowest when manufacturing industry was most prosperous; 
but the relative constancy of the ratio suggests that it corres
ponds with fundamental economic conditions, which it will 
be difficult for any Government action to Il).odify. The 
slight fall h3:s coincided with a growth in the scale of 
enterprise; its tendency is corroborated by a comparison of 
esta~lishments of different sizes, wh~ch ~hows that the pro
portiOn of Europeans employed vanes mversely with the 
size of the establishment. 

3_02. There are practical difficulties in utilizing a protective 
tanff as a · means of increasing the ratio o:f Europeans to 
other workers. It would be impossiole, for example to give 
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pro~ection to one firm in ~n indlli!try which employs a high 
ratio of Europeans, and w1thhold 1t from another firm in the 
~ame ii?-dustry with . a. low ratio. It would be equall! 
1mprachcable, after giVmg a protective duty to the products 
of an industry, all the firms in which employed a hio-h 
ratio of European labour, to withdraw it because another fi~m 
took advant~ge o~ the t~riff to . start manufacturing the 
protected article w1th a h1gh raho of coloured or native 
labour. _ 

303. There need be no fears for the development of South 
African manufacturing industry as the South African 
~arket grows. It has the permanent advantage of proximity 
to .the consumer ·and a sympathetic understanding of his 
needs, and the natural protection given by the cost of 
transport in competitive imports; in addition it has the 
more temporary ailvantage of the high level to which the 
prices of manufactured products have risen as compared 
with agricultural products since 1914. This divergence in 
the movement of manufactured and agricultural prices is of 
the utmost significance to agriculture, and will be examine!~ 
later. 

304. So far we have considered the use of a protective 
policy to develop manufacturing industry as a method of 
promoting white employment. We have left out of account 
the aspect of wages, and considered the question as if the 
diversion of labour from other fields into manufacturing 
industry would not affect the distribution of the National 
Income among different occupations, although it would 
reduce its total amount. Wages in manufacturing industry 
are, however, much nigher than in agriculture; the average 
in 1923 was £111, whereas the average income in agricul
ture was only £60. Even more striking is the comparison 
between . the average wage in manufacturing industry of 
adult European male workers--viz., £248, with the average 
income,: calculated in Chapter III above, by allowing a very 
small amount for the payment of natives and coloured, of 
the Europeans in agriculture, most of whom are farmers on 
their own account-viz., £192. This disparity is one of the 
reasons which leads to a desire to accelerate the development 
of manufacturing industry. 

305. It ·is necessary, therefore, to consider where this higher 
"wage comes from. i:t is not, we have seen, derived from an 
increase in the national production; it can only come, there
fore, from the pockets of the consumers of the products of 
manufacturing industry-in other words, from the farmers, 
miners, railway employees, civil servants, professional men 
and natives who buy the product of manufacturing industry. 
The representatives of the different chambers of industry, with 
equal candour and justification, declared their willingness to 
pay any level of wages that the Wage Board might a~ard, on 
condition that the Government raised the tariff on then goods 
sufficiently to enable them to collect the additional revenue 
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needed to pay the higher wages in the form of higher prices 
from the oonsumer, and their inability to pay any higher wages 
than they were doing unless they were enabled to secure higher 
prices. The method of protection, therefore, is the simplest 
of the methods of restricting competition, which was th~ 
general explanation we found in Chapter Ill of variations in 

. wage levels in different industries, and- the clearest example 
of the possibility of raising the wages of one se<:tion of the 
community at the expense of the rest of the community. 

306. It is necessary at this point to allude to an argument 
frequently urged before us, which sought to show that th~ 
additional cost of manufactured goods to the farmer, due to 
the raising of wages in manufacturing industry, would be 
oompensated by the better market that the manufacturing 
centres would provide for farm products. We assume that, 
for the purposes of this argument, a net raising of wages is 
meant, since, if the rise in wages is accompanied by a corres~ 
ponding increase in labour efficiency, it will not be necessary 
to raise the prices of manufactured products to the farmer; 
and that the better market for farm products means a market 
which will pay higher prices for tne same quantity,· since the 
farmer would obviously not be com!pensated for the increased 
prices he paid for manufctured goods if he mereli received 
more money for more farm products, sold at a leve of prices 
that was not enhanced. What the argument would seem to 
amount to, therefore, is, that the industrial wage-earner, 
having higher money wages, could now pay more for the same 
quantity of food; and the farmer, paymg more for his pur
chases of manufactured products, would have more with which 
to make the payment. We are unable to see how either party 
would benefit by the change. To put it in another form, the 
industrial wage-earner is to receive higher money wages., but 
to find the increase neutralized by higher cost of living, while 
the farmer is to receive higher prices for his products, but to 
find his gain cancelled by higher oosts of production. The 
truth is, that an increase in real wages or real incomes can 
come about if one section's gain is not to be at the expense of 
another section's loss, only if there is an increase in the volume 
of wealth production. This policy of discriminating pro
tection tends to hamper rather than to a.ssist. 

307. Reference has been made to the divergent movement 
of manufacturing and agricult\].ral prices since 1914. The 
prices that the farmer receives on the whole are far lower com
pared with the prices he has to pay than they were before the 
War; and this in spite of the enhancement in value of wool, 
cotton and certain other agricultural raw materials of in
dustry. This divergence is a world movement, which South 
Africa cannot control; in view, however, of the large pro
portion of South African production which is for overseas 
markets, it is necessary to scrutinize the effect of any polic_y of 
regulating overseas trade upon agricultural and other prices. 

308. The object and tendency of fostering manufactures is 
to lessen South Africa's dependence upon imported manu
factures from oversea manufacturing countries. ·These ooun
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tries are the chief markets of South African agricultural ex
ports. So far as the policy is successful in excluding their 
ma~ufactures, it lessens t~eir ca:(>acity to pay for South 
Afr1ean exports; by excludmg foreign imports a country ex
cludes the foreign buyer, since it is only by selling the imports 
th~t ~e can acquire credits to pay for the ~ountry's exports. A 
prmc1pal result, thereiore, of any success m excluding foreign 
manufactures is to reduce the funds available for the purchase 

· of South African agricultural products. 
309. To some extent, the loss of foreign markets may be 

made up by an expansion of the home market, but not to any 
considerable extent. The South African market cannot, to 
take the figures of 1923 exports for example, consume, in addi
tion to what it is taking already, 12! million pounds' worth of 
wool, 3 million pounds' worth of mealies, one million pounds' 
worth of wattle bark, another million pounds' worth of mohair. 
three-quarters of a million :(>Ounds' worth of fruit and £700,000 
worth of sugar. South Afncans, on the whole, get an adequate 
amount of food already, so that no great great expansion of 
the home market for food is possible; and it wiU take genera
tions to build up the industries that could absorb South 
African industrial raw materials, and, even then, markets 
would have to be found abroad. The home market, further, 
is reduced by the increased prices that have to be paid for 
manufactured products, which leave less to be spent on agri
cultural products. The agriculturist, therefore, must either 
reduce his production or accept lower prices for it; he has 
taken the latter course. The divergent movement of agricul
tural prices and manufactured prices throughout the world 
since 1914 is due to the refusal of the predominantly agricul· 
tural countries to admit the manufactures with which the pre
dominantly industrial countries seek to buy their agricultural 
products, coupled with the inability of the agricultural 
countries to reduce their output. The effect on the indus
trialized countries is extensive unemployment, a high level of 
prices for the manufactures that are produced, and a low 
level of food prices; the effect on the agricultural countries 
is a slight growth in manufactures, a low level of agricultural 
prices, agricultural depression, and a check to the reduction 
of the cost of living. South Africa, with a limited number 
of staple products, which sh(l has to find markets for abroad 
at any price, and a high degree of dependence on imported 
manufacturers in spite of protection, has suffered more than 
other countries from the policy that has led to this divergent 
movement of prices. · 

310. A market for South African manufactures from 
which much is hoped is to be found in the growing demands 
of the native population. Any growth here will, however, 

.be checked by a policy that restricts the native's opportu
njties of employment and so keP-ps •iown his wages. To raise 
the price of manufactures consumed by natives by a system 
of protection. and simultaneously to endeavour to exclude 
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natives from employment in manufacturing industry, would 
be to impose a special tax on natives in o1·der to subsidize 
an uneconomic employment of Europeans. 

311. Reference should be made to the view that artificially 
fostered manufacturing industry will cure the evil . of un
employment and provide employment for " Poor Whites," 
'Ve have shown in an earlier section that. the recent 
unemployment, which has been less severe in South Africa 
than in other countries, was caused by a world-wide depres
sion in trade, a8sisted probably by the deflation in cre~it 
necessary if the world were to get back to the gold standard. 
The cause was common to South Africa and other countries, 
and the recent recovery was due similarlv to the world-wide 

' improvement . in trade", which South African fiscal policy · 
could only hamper. Trade fluctuations affect alike countries 
with all kinds of fiscal policies, and are not to be cured by 
fiscal devices. Similarly we saw that the Poor White 
problem was due to deep-rooted causes, which the develop
ment of manufacturing industry was not likely to a:ffect. 
So far as the protective tariff has affected agriculture ad
versely it will have strengthened· the influence tending to 
drive the poorer agriculturist off the land; and by widening 
the gap between the level of earnings in agriculture and. in 
urban industry, it has tended to attract more people o:li the 
land into the towns. But the Poor 'Vhite driven o:li the 
land is not suitable material out of which to buila up an 
efficient industrial labour force; and we showed reason to 
llelieve that policy should be directed rather to keeping him 
on the land. 

IX.--CoNcLuSION. 
312. In discussing the regulation of wages by law in the 

last chapter we found it necessary to draw a fundamental 
distinction between policies that raise the wages of one 
section at the expense of another section of the community, 
and policies that raise wages by promoting :mch an increase 
in the output of work as makes it possible to pay the wage
earner more without taking from anyone else. A similar 
distinction has to be drawn between policies which seek . to 
widen the scope of employment for one section of the popu
lation by restricting the scope of another section, and policies 
which aim at increasing the scope of employment by . in
r·reasing the funds available for employment as a whole. · 

!H3. :Most of the policies which we have had to consider 
in the present chapter belong to the first of th~e two classes, 
Thev are actuated bv a belief that onlv a limited number 
of j~bs are available in the community, ;nd that an increased 
scope for the employment of white men can be given only 
by the excl}.lsion of these competitors from the more de
sirable fields, or by the manufacture by Government action 
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of additional jobs. When we rome to examine the a(·tual 
facts, however, we find that tht>re has been a steady growth 
of the occupit>d population in South .Africa throughout it.s 
history independently of Gowrnment &{'tion; white employ
ment has grown pari passu with native employm£-nt and 
more rapidly than .A~>iatic and ooloured employmt>nt. 

The development of agriculture and industry in South 
Africa has been more rapid and has received a smaller St>t
hack from the War and the post-war depression, than in any 
European country. Fears to the rontrary are to he attri
buted to the abnormal trade d£-pression from whi(·h South 
Africa, like every other civiliud oountry, has sufiert>d since 

. 1920. This has intensified the unemployment, whi(·h is an , 
unavoidable incident of any complex economic organization, 
and so prevented the absorption in employment of the whole 
population of working age. Another influence tending al~ 
to check the increase in the number of the unemployed popu
lation is the much larger proportion of young persons who a~ 
k_ept at school after tht> age of fourteen. 

314. The problem of unemployment is, however, oompli
cated in South Africa by the presence of an unl-:nown hut 
considerable number of •.• Poor Whites." This class, as we 
have already shown, is the creation of the transition from 
pastoral to more settled agricultural oonditions, and of the 
succession of calamities that have o¥ertaken the South 
African counpyside. They oonstitute a special problem, the 
remedy for which is to l1e found in opportunities for engaging 
'in agriculture, or where necessary, oompuL.;;ory remedial 
treatment in labour colonies for those who are nt, and main
tenance at the public e:xj,ense for the old and the unfit. .A 
second special element in the South African problem is the 
lack of co-ordination between elementary and vocational t?"du
cation, and a defective adaptation of education as a whole to 
the needs and interests of agriculture, which not only offt>rs 
the largest present opening for employment, hut is also the 
least developed of the country's potentialities. . . 
·· T_he hck of co-ordination is a topic on which we are not 

· qualined to pass judgment, but we would express our general 
concurrence with the practical and valuable recommendations 
'of the Education Administration Commission, whose main 
report was completed in February, 1925, and among whose 
recommendations were the followmg:-

The foregoing analysis of the present situation and th~ 
· · recoinmendations which so far ha¥e been set forth all 

tend overwhelmingly in one din-ction, that of the urgent 
need for the creation of machinen- to co-ordinate the 
diverse and often conflicting efforts ~hich are now being 
made by mutally independent authorities to pro¥ide for 
edueation in the Union. 
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The (Education Administration) Commission wishes 
here to record its strong conviction that no solution of 
the difficulties it has discussed can be effective which 
does not surmount the obstacles which at present stand 
in the way of a co-ordinating educational activity on a 
Union basis so as to secure a maximum of effect with dv.e 
economy of effort and expenditure. 1 · 

The Commission recommended-
That the· Provincial Administrations shall assume 

immediate control of all educational work being carried 
on in State-provided or State-aided institutions within 
their respective areas with the exception of Agricul
tural Colleges and institutions of University rank. 

That a Union Board of Education be constituted with 
authority to co-ordinate the educational activities of the 
four Provincial Administrations both with one another 
and with those of the Universities and Agricultural 
Colleges, the Secretariat of the Board to be the Union 
Department of Education_. . 

315. The imperfect adaptation of educatio.n as a whole to 
the needs and interests of agriculture may, we suggest, be 
remedied by giving an agricultural bias to elementary and 
secondary education in general. The Administrator of· the 
T~ansvaal Province said to us on this subject that in his · 
VIeW-

" There is a very prevalent fallacy that the introduc
tion of a vocational bias into education will solve the 
unemployment problem. The number of people who make 
proposals which imply the belief that the training of 
boys for jobs will create jobs is very considerable .•.. 
Subject to one important reservation I do not consider 
that it is the function of the ordinary school to provide 
training for speci:ffc industrial occupations . : . . The 
. . . . reservation . . . ·: is that of agriculture, The 
school can do more in the way of agricultural training 
than of any branch of industrial training-but it cannot 
do anything like as much as enthusiasts expect of it . 
.AgTiculture has not the facilities of organized industry 
for training by apprenticeship. There is room, therefore, 
for post-primary, agricultural schools of a specifically 
vocational type." 

316. In criticizing policies falling into the first of the two 
r·lasses we have distinguished, we are not to be understood 
as denying that it is sometimes possible to improve the posi
t ion of one section of the population by restricting the oppor
hmities of another. But these policies have the effect, not 
of increasing the numoer of employed in the aggregate even 
iu the favoured section, but of increasing ·the wages and 
profits of those persons in the favoured section, who are so 
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· fortunate as to monopolize the occupations from which the 
competition of other sections is excluded. Their monopoly 
enables the favoured class to increase the charge they can 
extract from the communitv for their services without increas
ing their output; on the other hand the excluded workers, by 
being forced into fields that offer them less scope and are 
already crowded, have their productive capacity reduced and 
remuneration reduced still more. 'l'hus the total product of 
the country's industry is less than it would have been but for 
the restrictions, and the growth of the funds available for the 
employment and payment of labour as a whole is checked. 

317. The policies we found ourselves compelled to criticize 
all had this feature in common, that they sought to extend the 
scope of employment by diverting, and in the process of diver
sion, reducing the funds created by production, which con
stitute the source of all employment. The industries of the 
country are one another's customers; and anything ,that 
damages one will react upon the others. By curtailing the 
activities of the mining industry, the interference with its 
present labour supply would curtail the power of the industry 
to buy sto1·es from other industries and reduce the funds which 
the workers and capitalists in it expend in the South African 

. market. By increasing the cost of Government, a preference 
for white labour ·on an uneconomical basis--where it can be 
employed economically we think that the preference should be 
extended-reduces the spendable income of the taxpayer and 
makes it impossible for him to buy as much, or pay as much, 
as otherwise he would have done. By restricting and reducing 
the native's opportunities of earning a livelihood, the policy 
of excluding the native from industrial occupations reduces 
his ability to pay, and therefore his value as a market for the 
manufactures in which European labour is engaged. Thus 
the policy that sets out to provide additional openings for 
white employment may so check the growth of wealth as a 
whole· that it defeats its own end. 

318. The expansion of employment to absorb the increase 
in popula.tion may take either of two forms. It may take the 
form of the artificial stimulation of certain occupations or 
industries by putting them in a position to raise the price 
they exact for their services or products without increasing 
their output. Since it is only in the home market that this 
advantage can be conferred upon them, their gain is at the 
expense of the consumei'S of their products. It follows that 
the real income of wm·kers in other industries, who have to 
pay tlte enhanced prices for the favoured industries' products, 
is reduced; and the development of these other industries is 
checked by the diversion from them of labour and capital. 
The level of prices is raised, the '\"'olume of production re
duced, and real wages as a whole reduced. 
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319. It rloes not follow, if this artificial stimulation of 
certain industries in preference to others is not adopted, that 
the necessarv expansion of employment will not take place. 
Ther~ is a se.cond way open. If enterprise, lab_pur and capital 
are left to choose for themselves the fields in which they can 
employ themselves to the best advantage, in view of the 
natural resources and the needs of the country, they are likely 
to produce more work rather than le!!s, and so to' provide 
larger funds for.employment rather than less. If, again, the 
great bulk of the industry and agriculture of the country is . 
relieved of additional charges, placed upon it by the favoured 
industries in the form of higher prices than would otherwise 
be necessary, the cost of living would be reduced, the ex
penses of production would be lessened, the influences at 
present operating to check the development of agriculture and 
new branches of mining would be removed, and an increased 
demand for labour, particularly for competent and resourceful 
labour of the type which the South African : of European 
extraction offers, would expand throughout the economic field. 

320. There is no need to fear that manufactures will not 
develop in South Africa. They show a continuous develop
ment in the past on the basis of the growing South African 
market. Just as soon as the volume of his turnover makes it 
economical, the importer will find it advantageous to produce 
on the spot, to save freights and to secure a better adaptati()n 
of his product to the needs of the local market. The basic 
forms of production, agriculture and mining, will continue to 
attract manufacturers to meet their productive needs. On tbe 
other hand, anything that puts up the costs, or reduces the 
purchasing power, of these great basic occupations will check 
their development and therefore check the growth o:f the 
manufactures for which they offer the only considerable 
market. 

321. In the special circumstances of South Africa the policy 
of restricting the opportunities of low-paid non-European 
workers is particularly dangerous. Already, we have seen., 
the disparity between the pay of the skilled man and the 
unskilled is greater than in any other country. This disparity 
constitutes a premium on the organization of industry on the 
basis of the minimum employment of skilled and the· maxi
mum employment of unskilled labour. If the disparity is 
increased, and at the same time the increase of wealth is 
checked, so that the demand for the products of industry at 
the present level of prices does not expand as population 
grows, the organizers of industry will be compelled either to 
force wages down generally, or to reduce the proportion of 
skilled labour still further and cheapen production by taking 
advantage of the cheapening of unskilled labour. Now un
~killed labour is largely, but not wholly, native. An increas
mg proportion of white workers is beinO' forced to take up 
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unskilled labour-a proportion that will be increased by any
thing that raises the cost of skilled relatively to unskilled 
labour; their rates of pay are determined by the rates at which 
native labour of a given level of efficiency can be got. The 
native can contrive to live if the rates for unskilled labour 
are reduced, or do not rise as cost of living is forced up; 
what will be the position of the white man who is not worth 
a skilled man's wage and is forced to accept the native rate, 
increased only in proportion to his slightly greater efficiency? 
Yet nothing is more certain than that the restriction of the 
native's opportunities of using his capacities to the best 
advantage will force down, or at least, keep down the level 
of pay for native labour and therefore for all unskilled labour; 
and that in the long run the unskilled white will be paid at 
the same rate per piece of work done as the unskilled native. 

322. The same conclusion emerges from our analysis of the 
problem of_· unemployment as emerged from our study of 
wages; .that the disparity between skilled white and unskilled 
native rates is so great as to constitute a danger to the white. 
In the interest of the white, it is necessary to raise the 
economic level of the native. . Minimum wage legislation 
cal.. do something for this; but the chief agency must be the 
widening of the scope of employment open to him, which a 
misuse of the Wage Act would prevent. · 

. 323,. The' white man has less to fear from an improvement. 
than from a deterioration in the economic status of the native, 
while both· stand to gain from any increase, and stand to lose 
from 'any decrease in the volume of wealth production as a 
whole .. Just as in distinguishing wage policies, therefore, 
employment policies should be judged primarily by the 
criterion : do they tend to increase or to decrease the propor
tion of wealth in the aggregate? They will tend to increase 
it if they help towards the full utilization of all the capacities 
of the limited population available for the exploitation of the 
great natural resources of. South Africa. They will tend to 
reduce. it if they restrict the opportunities of any section of, 
the population to utilize its capacities, and divert enterprise 
and capital from the. fields of production in which South 
Africa, has the greatest comparative advantages to fields where 
he!'. industry is at a disadvantage compared with other 
countries,· · 

CHAPTER V. 
*PRINCIPLES OF WAGE REGULA.TION. 

324~ ID. establishing a Wage Board with powers of recom
mending legally binding rates of wages, South Africa is 
following the precedent of · other countries in the present 
ce~tury in seeking to subject the settlement of wages to law. 

_*To t:Ws section of the Report the Chairman presents a Reservation~ 
See page 215. · · 
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This legislation has had two objects, to eliminate what is 
commonly called " sweating," and to lessen, if it cannot 
eliminate, the losses and suffering caused by strikes and lock
outs. It will throw light on the problems with which the 
Wage Board is faced if we examine briefly the causes that 
lead to strikes and lock-outs. \ 

325. An industrial dispute arises from a conflict of 'in
terests; as a rule, a conflict over the distribution between 
t'mployers and employed of the products of the industry· in 
which they are both engaged. This conflict, however, while 
immediately hetween the employer and employee, goes beyond 
them. The employer has no interest in opposing an advance 
in wages, which he can charge on to prices, so long as his 
tradt is not curtailed, or its expansion checked, by the 
advance; and in times of trade depression if wages are re
duced, although the reduction may save the employer from 
being· forced out of business, the proceeds of the reduction 
do not go into his pockets, but into those of the consumer who 
gets his g-oods at lower prices as a result of the employer'_s 
action. 'l'he employer secures his profits as an intermediary 
between wage-earner and consumer,. and the ultimate ·conflict 
of interests is between these two, though the consumer cal). 
never act except indirectly, This is brought out by th~ ·case 
of those industries and services where the private employer 
has been eliminated and either a direct organization of con
sumers in a co-operative society or the State has taken· place. 
Strikes occur in the co-operative movement and in public em
ployment; and if they are relatively less frequent that is to be 
attributed to the influence which the wage-earners_ are able 
to bring to bear, either as co-opemtors themselves, or as voters·, 
on the committees and ministries, which take the place of 
their employers. A representative of the National Union· o:£ 
Railway and Harbour Servants, who appeared before the Com::. 
mission, sta.ted that the first cost of living advance awarded 
to the railway employees d:uring the War was paid for by an 
advance in the railway rates on coal, and that the post-war 
reduction in the rates on coal was made possible by a reduc
tion in railway wages. Here the conflict between the interests 
of railway workers on the one hand and of the producers and 
·~onsumers of coal on the other, is clear. 

326. The cost and inconvenience to the community entailed 
by strikes and lock-outs is a sufficient justification for any 
uperiment that offers .a promise of making them less. likely. 
The device of compelling resort to· a Court of Arbitration as 
a substitute for a stoppage. is naturally suggested hy 'th~' 
parallel of judicial procedure in settling other disputes, But 
the parallel is incomplete. ··The essence of judicial proc~i'lure 
is the application of an accepted rule to a part~c1lla1i .case; 
industrial disputes arise and lead to the obstinate and incon•· 
venient trial of strength that we call the· strike ·or.lock-out;~· 
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~llst because there is no rule or-principle accepted by both 
parties that can be applied in judgment of their differences. 
It is jt1st because each side is convinced of the right of its 
claim and of the necessity of asserting its right, that it inflicts 
on itself the loss of a stoppage ; were there a common st.andard 
of right in the matter, which both parties accept as binding, 
a judicial settlement would be easy. It follows that the 
Board's function is different from, though its for~ and pro
cedure may bear some resemblance to, those of a Court of Law. 
A (Jourt of Arbitration has no body of Common and Statute 
Law to apply, no definite principles which no one calls in 
question; and the mere legal prohibition of strikes and the 
establishment of machinery for arbitration do nothing what-. 
ever to provide it with principles. 

327. One exception must be made to this generalization. 
The motive of modern wage legislation is not only to pre
vent strikes (in which it has failed), but much more to pre
vent work at " sweated wages" (in which it has had some 
notable successes). The demoCI·atic communities of England, 
Australia, New Zealand and North America are agreed at 
any rate on the pl'inciple that " sweating " is wrong; this 
agreement provides a basis for legislation, and the quasi
judicial authorities set up by this legislation have in it a 
principle that they can apply. We have used the expression. 
" sweating " because it corresponds more closely than any 
less popular term with the vague conception in the public 
mind of the state of things that the legislation is intended to 
prevent. In more precise terms the principle upon which 
agreement exists may be formulated thus: the community is 
agreed that employment should be prohibited at any wage so 
much below. the average wage of the community, and con
trasting so strongly with the obvious wealth in the community, 
that the public conscience is shocked. 

328. Even .this statement does not succeed in putting ex
plicitly in terms of pounds, shillings and pence what a 
" sweated wage " is; but at any rate it escapes the circle in 
definition that attaches to the various attempts to formulat~ 
this principle of wage regulation in positive terms. 

329. The absence of any agreed, still less any objective, 
standard of what a minimum wage should be is illustrated 
by an examination of a few of those attempts to formulate a 
standard at different times and in different countries:~ 

(1) COJiliiONW.EALTR ARBITB.ATION Cou.&T.-Mr Justice Higgins in "Law· 
and Ord~r " states : " The basic or living wage is computed and awarded 
on the principle that a normal man has a family and must earn sufficient 
to s11ppor~ it. Nor is th9 basic wage confined to the money necessary for the 
main req11isites of life • • • it allows something to 'come and go on.' 
The waga is based on civilized conditions-the normal needs of the average 
employae reg~rded as a h11 nan being living in a civilized community.'' 

{2) Wl!l~r&a!f AusraA.Lu.-" The minimum rate of wages, or other re· 
m11neration, sb!lll ba s111Ibien~ to enable the average worker to whom it applies 
to live in reasonable comfort, having regard to any domestic obligatioDB to 
which s11ch an average worker would be ordinarily subject.'' 
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(3) VICTORIA.-There is no actual definition, but Wages Boa_rds" are ~
quired " not to fix the very lowest amount reasonably consiStent w1th 
existence, but to take the current wage and ascertain what evil exists under 
that wage considering the various surrounding circumstances," and then 
fix a fair amount. 

(4) SouTH AusTRALIA.-A living wage "means a sum sufficient for the 
normal and reasonable needs of the average employee living irl the locality 
where the work under consideration is done or is to be done." o . 

(5) NoRTH AMERICA.-In the declaration of the war labour policy of the 
Dominion of Canada one reads that " all workers, including common labourers 
shall be entitled to a wage ample to enable them with thrift to maintain 
themselves and families in decency and comfort, and to make reasonable 
provision for old age." And con:tained among the principles laid down for 
the guidance of the United States War Labour Board was the following: 
" In fixing wages, minimum rates of pay shall be established which will 
ensure the subsistence of the worker and his family in health and comfort." 

330. " Decency," " Comfort," « Reasonable Comfort," 
" Subsistence," " Domestic obligations," to which an 
" average worker " would be "ordinarily " subject; " normal 
and reasonable needs of the average employee "; a " fair ·~ 
amount taking into consideration the current wage and the 
" evil· existing under that wage " ; phrases such as these are 
so many confessions that it is impossible to say in general 
terms what a " fair wage " or a " reasonable wage " is. 
Every one of them is capable of, and in discussions on wages 
receives, a variety of interpretations; as soon as the attempt 
is made to reduce them to pounds, shillings and pence, .it is 
found that the controversy over what constitutes a " fair " 
wage has simply been transformed into a ·controversy over 
what constitutes " decency " or " comfort " or " reasonable 
needs." 'fhree conceptions, perhaps, can be distinguished 
which call for comment; the conception represented by the 
term " subsistence " ; that represented by the term " reason
able or living wage," and that r~presented by the term 
" civilized standard." 

a31. Bare subsistence cannot be taken as a basis of wage 
regulation, since the human organism can subsist on amounts 
that no public authority could countenance .. 'fhis is brought 
out in South Africa by the contrast between the native, who 
not only subsists, but puts on weight, at the gold mines on a 
dietary costing his employers only 5d. ·or 6d. per day (it costs 
the Kimberley native on the diamond mine only ll!d. per 
day to feed himself), and the white man, whose minimum 
regimen, if he is to maintain a family, is estimated by the 
Cost of Living Committee at from £90 to £110 per annum in 
the nine principal towns. Attempts have been made, mainly 
in countries with relatively h.igh incomes such as England and 
the United ~tates of America, to establish objective standards 
of: food reqUirements; but these result generally in indicating 
the need of an income much greater than that of the vast 
majority of people in most of the countries of the world. Sub-. 
sistence again is difficult to define, because it is relative to 
the amount of effort that is expected or required from the 
person subsiJSting. A wage of 5s. per day may be a subsistence 
wage in the sense that it is Ru:ffi.cient to enable the recipient 
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to do as much work as will create wealth to the ,-alue of 5s. 
per day; but a wage of 7s.6d. per day may be needed to make 
him capable of producing 7s. 6d. worth of wealth in a day, 
and a wage of lOs. per day to create that amount of wealth. · 
Subsistence, therefore, cannot be expressed by a single figure, 
but only by a series of figures corresponding with a series of 
outputs; and the most economical subsistence wage will be 
represented by the last advance in wages which brings with 
it a corresponding increase in output. No responsible 
authority could, however, discuss European wages in terms of 
subsistence alone. The connotation of the epithet " Living," 
or " Reasonable," as applied to wages is even harder to 
express in quantitative terms. Different Australian courts 
awarded different amounts in endeavouring to give effect to 
the same principle. In England the minima fixed by Trade 
Boards are about half the corresponding minima in Australia; 
while in· America the minima, calculated by experts or 
imposed by minimum wage authorities, are higher than in 
Australia. In South Africa the most recent and careful in
vestigators of the subject (Cost of Living Committee*) sum up 
t.heir difficulties and C'ondusions in the following pa~sa~e :-

To obtain authentic and reliable information relative 
to a minimum regimen which could be regarded as applic:
able throughout the Union an intensiw enquiry would 

·require to be conducted in a number of typical districts. 
To carry out such an inquiry it would be necessary to 
enlist the assistance of local organizations . . . . . 
£12 lOs. per mensem was at one time accepted by the 
Johannesburg magistracy as the income below which civil 
imprisonment orders were not worth issuing, whereas 
such an income in· a rural area would be regarded as 
savouring of affiuence. In this connection the following 
extracts from Bowley's "The Measurement of Social 
Phenomena" should not be overlooked. 

(a) . 
. (b) If we seek to establish a minimum standard of 

. food we ought also to make one for other necessary 
expenditures. These are house room, fuel, those house
hold utensils and materials without which the food can-

. not· be cooked, or the house used, and clothes. There 
if!_ again . the confusion between the house which 
medical authority would consider adequate for perfect 
health, the cheapest house which can be obtained, and 
the minimum of shelter which will preserve life; 
though the first is a ma.rimuan rather than a minimum, 

•Report of the Cost of Living Committee, 1925. The members of the Com
mittee, whose report was a unanimous one, were: Messrs. James Collie, 
O.B.E~ (Chairman), A. W. Carruthers; Assistant Director of Census, H. C. 
Ji'owler, Chief Inspector of Factories, H. J. Lyddon, Chief Railway Store, 
keeper, Ivan L. Walker, Chief Inspector of Labour, and Dr. F. E. Geldenhuys, 
Chief of the Division of Agricultural Economics, with Mr. ll. G. Epstein 
as ~.retary. 
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not obtainable at present by the majority 4?£ any g~eat 
nation, and in the last people are not permitted to hve. 

,; I~ b~dg.ets.of 'th~se on the border line of poverty it 
not inirequentlv happens that shelter and food amount 
to no less than.90 per cent. of the expenditure. What 
really happens is that when times are good and ~ork ~s 
plentiful the poor. are able to s.pend somethmg on 
clothing and sundnes, and when ti~es are not· ~o good 
all their ·earnings are absorbed 1ll bare existence. 
Accurate results can only be obtained, as we have 
already said, by an extensive and intensive invest~ga
tion, but on the evidence available at the present time 
and taking all the circumstan~e~ into con.sideration, 
we think that the cost of a mm1mum reg1men on a 
civilized standard of living in the nine principal towns 
might be taken as ranging from £90 to £110 per 
annum."*· 

It is clear that no objective and absolute meaning can be 
assigned to these terms. The wage awarded and the demands 
made in the light of this standard are always. relative to the 
particular time and country, and even the particular district 
in which they are made, high in rich countries, low in poor 
countries. This is so because they are only a reflection ·o~ the 
customary standard of expenditure of the class concerned; and 
these in turn are determined by the wealth of the· country and 
the yield o£ its industry. There is always an implicit recog
nition of i;he need of limiting the wage to the capacity of the 
industry to pay the wage, which will vary from one industry 
to another, from one country to another, and from one time 
to another. To ignore this limit would result in a serious 
dislocation of employment by which those, whom the raising 
of the wage is designed to benefit, would . be the first and 
the principal sufferers. It is significant that this conclusion is 
confirmed in Australia, the country where the experiment of 
fixing wag>es by law was made earliest and has been .carried on 
farthest, by the report of the Economic Commission on the 
Queensland Basic Wage, t the latest official inquiry in this 

•It will be noted that this estimate of t.he Cost of Living Committee refers 
to a minimum regimen. In another portion of their Report they say: "We 
have been asked to state what the cost of living on an average regimen is. 
The definition of what may be looked upon as an average regimen is a matter 
of some difficulty, but taking all the facts into consideration, we are of opinion 
that the fi~re £27 16s. 9d. given in Table IV. in respect of all areas combined 
in Group 2, i.e., incomes exceeding £20 but not exceeding £30 per month 
may be accepted as approximating closely the monthly expenditure necessary 
to maintain in South Africa a family of five consisting of man, wife and three 
children on an average regimen on a civilized standard of living." This 
Table together with a Table showing expenditure in respect of incomes not 
exceeding £20 per month is given in Appendix " H ." . 

tThe Commission was appointed on 30th December, 1924, by the·Court 
of Industrial Arbitration of Queensland. The members were: Mr. J. T 
Sutcliffe (Chairman), Professor R. C. Mills, LL.M., D.Sc., Dean of the ;Faculty 
of Economics, _University of Sydney, and Professor J. B. Brigden, B.A •• 
Professor of Economics, University of Tasmania, and the Commission sub· 
mitW a unanimous Report on 21st February, 1925. 

(U.G. 1.4-'26.] 
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field, whose report states as its principal conclusions:-

The chief guide to be followed by the Court in declar
ing a standard basic wage for industries of "average 
prosperity " should be the capacity of industry to pay 
wages. Cost of living should only be taken into account 
after capacity to pay has been ascertained. Capacity to 
pay should be determined from figures showing changes 
in income per head past production per head, and future 
production per head of Queensland. 

An index of capacity to pay so determined should be 
the principal guide, but reference should also be made 
to such matters as productive efficiency, unemployment, 
and 1·ates of wages in neighbouring States. 

332. The term " civilized " would appear to be a variant 
of " living " or " reasonable " as applied to a European in 
South Africa. So far as we were able to follow the witnesses 
who used the term they meant by it the standard represented 
by the highest wag~ earned by a skilled artizan in one of the 
higher wage centres of the country. If this be its meaning, 
it is obviously a misnomer; for the level of real wages in such 
civilized countries as Belgium, Germany, and Italy is only 
half, nr less than half, that of the white artizan in South 
Africa. Attention is drawn by the Cost of Living Committee 
to the number of servants included in the budgets that they 
examined. The report of the Committee states:-

In ·the budgets submitted £566 was shown as expended 
in wages to 393 servants, which works out at an average 
of nearly 29s. per month. The number returned as 
employed works out at 89 per cent. of the number of 
budgets. As 23 per cent. of the budgets showed no expen
diture under servants' wages it follows that in a number 
of the families more than one servant was employed. It 
is probable that in no other country would an investiga
tion into the expenditure of the same classes as those from 
whom.. we obtained these budgets reveal such an extensive 
practice in th~ employment of servants. This appears to 
be the opinion of everyone who has ever bestowed any 
attention on the subject. The fact that native wages are 
relatively low doubtless accounts for the appearance of 
the native servant in many families in which in other· 
countries the work would be performed by the various 
members of the family. 'l'he figures quoted do 
not altogether prove, but they do go far towards justify
ing the remarks that the working man's wages in South 
Africa must keep, not only his family, but support a 
native family as well. Opinions will be found to differ 
regarding the cost of a. native servant, but after making 
allowance for his wages, the food consumed by him, his 
house-room, etc., it will be found that generally tho'3e 
with experience will place the cost at from £3 to £5 per 
mensem. In our opinion it would be unwise to accept 
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any figure less t~an £50 as the ~verage annual cost of 
employing a nat1ve servant. Th1s works out at nearly 
14 per cent. of the total expenditure shown in group 2. 
(Group 2 shows that the averag~ expenditure under t_he 
headings, foodstuffs, fuel and light, rent and sundnes 
for a category of incomes exceeding £20 but not exceed-
ing £30 per month was £27 16s. 9d. per month.) \ 

333. Is a native servant essential to civilized existence? 
Even the " minimum regimen " of from £90 to £ll0 a year 
on a civilized standard which the same Committee estimated, 
is equivalent to the average income per occupied person in 
the country and much above the average wage; It is not 
intended of course to apply the conception to native wages; 
but, if these are left out of account, few white male adults 
iu the urban districts from which the material for the 
<·alculation was mainly drawn are not well above the 
standard of the " minimum regimen." 

334. We conclude, therefore, that the pseudo-scientific 
Pstimates of the amounts on which a worker can maintain 
himself and a family have no absolute authority or universal 
validity. They are merely rationalized and systematized 
budgets of typical wage-earning households, which, in the 
circumstances of the time and country in which they are 
made, would be regarded as just lifted above the level of 
want. It is impossible to define and express in figures any · 
"just ", " fair ", or " civilized " wage and apply it to 
particular disputes.111 What is possible is by a constant 
successsion of adjustments, with due regard to all the 
influences that affect wages, and in the light of the con
ventional needs and standards of consumption in the country 
or district at the time, to level up the lower rates, lessen 
inequality and correct anomalies in wages. Each trade and 
industry must be dealt with separately, but by a common 
authority, or by a set of authorities whose action is, in some 
way, co-ordinated. 

335. A hard and fast quantitative definition of the· Living 
·wage, if it were possible, would not be an advantage to the 
wage-earning class. In those industries or occupations 
which could not afford, in view of the price of their products, 
to pay the living wage, the employees would gain nothing 
which they would not gain equally from a policy of raising 
wages gradually, if circumstances justified, without aiming 
at any particular figure; while all the industries and 
occupations, in wliich rates above the defined living wage 
.. 

*U.S.A. W AB LABOUR BoABD.-Feis quotes B. M. Squires, Monthly Review 
of the U.S. Department of Labour, 1918: "In arbitrary wage adjustments 
the absence of well defined and acceptable standards to be used in wages 
determination as well as the difficulty in enforcing awards ·that did not 
conform closely to the law of supply and demand has forced arbitration to 
resort to the expediency of splitting the difference. Cost of living, propor
tionate expense of labour, and net profits, when taken into account, have 
been more often evoked in defence of claims made than as a means of deter
mininll: what claims were just under the circumstances." 

[U.G. 14-'26.] 
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were already operati-ve, would be excluded from the benefit~ 
of. the wage-fixing authority. A purely empirical policy of 
usmg the powers given by legifllation to raise the lowest 
rat~s. of wages, as and when the industries employing the 
J;eci.J>Ients of them could afford to pay higher wages, will 
achieve far more than the doctrinaire application of any 
formula.• 

336. In the light of the discussion contained in the 
preceding section it is possible to indicate the hnes on which 
a public wage board, with powers of fixing or 'recommendin(J' 
compulsory · rates, should proceed in fixing minima~ 
Experience alone can determine in any country what are 
the limits within which such compulsory powers can be 
exercised i no two countries present precisely the same con
ditions or the same problems. But the examinations we 
have made, in earlier chapters, of existing wages and the 
influences that have determined them in South Africa point 
to certain general rules which should be observed. These 
are set out briefly, since the reasons for them are contained 
in these earlier chapters_:-

(1) Every industry should be dealt with by itself, or on 
the basis of the special industrial and commercial 
conditions affecting it and of the wages at present 

. being paid. The minimum rates fixed on this basis 
may have the effect of raising the wages of the 

-· workers at present employed; care should be taken 
. not to· -fix ·rates which would have the effect of ex
cluding them from employment and substituting 
others .. - The :function of a 'Vage Board is to fix 

' - wages;· if the State desires to effect the substitution 
of one class of 'labour for another it can pass legisla
tion to· effect this ·directly. - Any sudden departure 
from existing rates is certain to cause. dislocation; 
even· if a >large advance is considered necessary, it 
can •he ·given· without causing· dislocation by being 
spread over _two or three years. 

*In the eviden~e offered on behaH of the Railways and Harbours Adminis
tration Sir William Hoy, K.C.B., stated : " It appears to me that any change 
in the biiBis of .wages should come about liB the result of experience and nego
tiation and the ordinary processes of evolution and adjustment to conditions. 
I do not think that any quasi-scientific method of assessing wages on a hypo
thetical cost of living biiBis would help matters under our conditions." Sir 
William Hoy also said : " . . . While it may be to the benefit of a country 
and the inhabitants of a country that there should be a public regulation of 

·wages, in so far as such regulation limits itself to the application of a minimum 
wage with the object of eliminating sweated labour, it would be an impossible 
task 'for any separate body to regulate all wages in such a m~~er ~hat the 

·public weHare would not suffer. . • • Under modem cond1t10ns 1t seems 
to me that the machinery of negotiation, discussion and conciliation, and 
the· practice of close interchange of views between employers and employees, 
seems likely in the end to secure more equitable and practicable results and 
to give more lasting contentment than any conceivable form of official 
machinery." 
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The lowest paid classes of workers, irrespective of 
colour, have the first claim on the consideration of 
the Board. This is so, not because their needs are 
greatest; it may well be that they exist comfortably 
according to their own ideas on their present wages; 
but because their wages set the market rate for un
skilled labour, and it is only by raising that r~te 
that the wages of the increasing number ·of white 
unskilled workers can be permanently improved. 

The first ~tep in dealing with the wages of . an un
organized or ill-paid trade is to level up ·the -lowe<~t 
paid individuals towards the average. When this 
has been done, and the industry has accommodated 

· itself to something in the nature of standardization 
of wages, it will be time enough to begin to improve 
the standard. As a rough. indication of the amount 
of levelling up that should be possible when a mini
mum is first imposed, it may ·be ·suggested that a 

. rate that r~resents the 'Lo~er .Quartile o~ existing 
rates may usually· be imposed ·without caus~ng any 
dislocation. . · 

( 4) ·where a general ailvance in wages is, under' the ex
isting circumstances of an industry, impract~cable a 
considerable improvement may often be effected in 
the conditions of the wage-earner by stand~rdizing 
tlie terms of the wage contract. in the industry. The 
introduction of intelligible,· and if possible, . uniform 

· methods of remuneration; the cutting off of fines and 
deductions; the settlement of terms of overtime pay
ment; payment for waiting time and similar inci-

·dents; will often check the· unscrupulous employer, 
without imposing any additional burden '.ari the em
ployer who is honestly trying to pay the. best wages 
he can. · 

In deciding what rate an- industry· can afford to 
pay, allowance should be. made for any increase in 
efficiency of workers, as judged by reference to ·the 
output of better-paid workers on similar work at 
present, and for any increase in the efficiency of 
managerial organizations that · the · practice of firms 
above the average shows to be immediately practic
able. Hypothetical gains .from some proposed but 
untried scheme of wholesale reorganization of an in
dustry are not a _proper basis for an advance in wages. 

(!)) While each ~rade must be C<_msidered. by 'itself in re
lation to its own conditions, . it is equally important 

. that .wages should be considered together as ·an inter
dependent system. A change in the rate of' payment 

(U.G. 14-'26.] 
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of one class of worker will im·ariably excite hopes 
and claims for a corresponding advance among allied 
and neighbouring workers. At the same time the 
function of a minimum wage authority in relation 
to the low-paid occupations is at. first to alter the ex
isting ratio and relations between the wage rates of. 
difierent classes of workers by levelling up the lowest 
rates and so lessening inequality. This it will not be 
able to do if it assists simultaneously the higher-rateJ 
workers to secure advances; the latter can look after 

.their own interests; the Wage Board is to protect the 
interests of workers who have not been able to or
ganize and protect themselves. 

It is necessary for a wage authority to frame some 
conception of the dividing line between workers who 
have a primary claim on its attention and others who 
can dispense with it. As a. rule, the average wage of 
the country, including agriculture, is a sufficient 
guide; in the peculiar circumstanees of South Africa, 
with its widely divergent standards, a higher dividing 
line should, however, be taken by the wage authority 
in deciding upon the classes of civilized workers to 
whom the Board- should devote attention and the 
workers who can dispense with it. The estimate of 
the Cost of J,iving Committee of the cost of living for 
a family on a " minimum regimen " of £90 to £110 
a. year would seem to be a suitable basis for settling 
the necessary dividing line. Those wages figures for 
a man and two-thirds for a woman might fairly be 
taken as a standard, the Wage Board confining its 
attention to wage rates below that standard and 
leaving workers above the standard to settle their wage 
conditions by collective negotiation under the Indus
h'ial Conciliation Act or by direct bargaining. 

(6)- In wage fixing there must, as we have already em
phasized, be an implicit recognition of adjusting the 
wage to the capacity of the industry to pay the wage. 
If this, the chief guide, is not followed serious dis
location of employment is certain to the detriment of 
those whom a wage in excess of the capaeity to pay 
is designed to benefit. When cost of living is taken 
into account, once this primary condition has been 
fulfilled, wages should be adjusted to changes in the 
cost of living, as measured by the Census Office index 
number based on food, fuel, light and rent. Fre
quent adjustment is undPsirable; in the more stable 
monetary conditions now established, once a year 
should be sufficient.- It should be made clear that 
this adjustml'nt is independent of any variation in 
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wages called for on grounds of trade conditions or 
absolute lowness of some wages. 

· 337. The adjustment of wage 1·ates to local variations ·in. 
the cost of living is a more difficult problem. If, as we have 
1·ecommended, minimum rates are related to pre-existing 
rates, some adjustment will have been made already; sin~e 
there is a rough correlation of rates of wages and costs of 
living in different parts of the country. This differentiation 
it seems desirable to pre-serve, since the establishment of uni
form rates will tend to force industries into the largest 
centres of population. The high cost of living i;ri . these 
centres, and the high rates of pay that go with it, correspond 
with exceptional conveniences for producing and marketing 
goods. These are absent or are less in the smaller towns and 
country districts; and to require employers in the latter to 
pay the same mtes as employers in the larger centres will 
make it impossible for them to carry on their businesses. 
It is only the lower cost of living, making it possible for 
their work-people to accept without hardship lower rates of 
wages, that enables them to face the competition of the 
larger centres. There is no evidence that the employers in 
the smaller centres secure a higher rate of profit as a result 
of their lower rates of wages. · · 

338. The chief factor making for the high cost of living 
in South Africa is the high level of rents. These are, in 
part, due to the higher standard of requirement among white 
artizans than in other countries; but is part also to the short-· 
age of houses. · · 

'339. The Secretary of the Department of Public ·works in 
a statement to the Commission said: " The c0st of providing 
houses in this country is very high. A number of factors 
t:ont.ribute to this. state of affairs which is not due solely to 
the rates of wages paid t() white skilled artizans. These are 
high, certainly, but the artizans are themselves in the grip 
of our economic conditions and cannot be expected to accept 
less at present. The standard of expenditure--of money patd 
out for living expenses-is altogether too high in this 
eountry, I submit. Building land is absurdly high. The 
cost of materials mostly imported is very high and it may 
be in some cases unduly swelled by profits. 'fhe heavy cost 
or Government-Union, provincial, local and municipal-all 
~llld f() the tale. All these factors assist to increase the cost 
of providing houses for the people; the remedy has still to 
be suggested." 

340. The Official Report on the 1921 Census states: " Un
doubtedly the chief factor in perpetuating the high cost of 
iiving is that of housing accommodation. A large part of 
the materials for building has been imported. Much ()I the 
rest is produced at high rates of wages. Building is there-: 
fore costly; land values are also high; loan money is expen
sive; and rents are thus extravagantly in excess of thos~· 
recorded in other British Dominions." 

[U.G. 14-'26.] • ' :. 
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· ~41. It is. in our opinion an entireh· futile proceeding to
raise _wages In order to ease the burden of high rents so long 
&i this shortage of houses continues. A high official of the 
Railway Administration stated before us :-

" I have l!een cases where there were five individual 
increases in rents of lOs. per montli almost exactly syn
chronizing with the cost of living allowance. I saw 
hundreds of cases when I went round the country . . . 
as Superintendent I came in touch with these cases and 
I know for a fact that the rents of small houses were 
increased almost automatically with the increases in the 

"' cost of living allowances .... " 

Q .. " Was that a fairly general occurrence throughout 
the ·country P " . 

A .. " It was practically general without exception. At 
that time there was a shortage in houses. The rise 
in rents almost synchronized with the rise in the cost 
of living allowance. I have had many members of 
the staff saying that an increase in the cost of living 
allowance was lunacy because we were simply help
ing the landlord to squeeze it out of our employees." 

342. The Coloured Juvenile Advisory Board asserted that 
the average rent per month per room in Cape Town worked 
out at £1 2s. ld., and gave instances where the rentals per 
room were very much higher, ranging " in hundreds of cases 
from .:£1 15s. to £2 for one room." The representative of 
the Board who appeared before the Commission thought that 
1\nder the present system, even if the wages of coloure~ 
people were increased, there was a liability that the increase 
would be absorbed by still higher rents. 

· 343. 'A comparison of rents with wages in the -principal 
towns suggests that a rise in wages would simply lead to a 
further rise in rents. A direct attack on the shortage of 
houses would seem to be the only remedy for this unfortunate 
state of things, and for this to be successful the cost of build
ing must be reduced. The rent boards have within the limit:. 
o£ their jurisdiction exercised an influence in maintaining 
moderate·.rentals, ·but we were told at Cape Town that the 
coloured people, living under what were described as slum 
conditions, showed reluctance in appealing to the board 
owing to their not understanding its functions and procedure 
and being often apprehensive of the result of submitting a 
case. It seems to us that a useful purpose would be served 
if the rent boards in the different centres where thev a1·e in 
operation were ~ii·ected to conduct a special inquiry 'into th.e 
rentals charged m slum areas and the general housmg condi
tions existing there with the object of obtaining such a body 
of information as would enable the authorities to estimate the 
extent of the evils which, it was represented to us b:v several 
witnesses, exist, and to decide upon the measure it would be 
practicable and appropriate- to adopt to alleviate the
situat;i)n. 
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344. The problem of rents is too large a one to be taken 
up here in any detail; and our object in drawinoo attention 
to the position is to emphasize the influence of high rents in 
contributing to the high cost of living and the importance of 
seeking a remedy for this unsatisfactory condition of affairs. 
'V e print in Appendix " I " and invite attention to some 
extracts from the Report of the Cost of Living Committee 
(1925), which deals with the subject. 

345. In the previous section of this chapter we· dealt with 
the function of the Wage Board (or any other· wage-:6.xing 
authority) as the authority charged with the policy of elimi
nating sweating and levelling up the lowest paid classes of 
labour. The Board is not, however, restricted to dealing with 
this class of labour. It is also the supreme court of industrial! 
arbitration, charged also, if our recommendations are 
accepted, with the functions of co-ordinating wages in all 
branches of industry, in Government and private employ
ment alike. It remains to consider its functions in this 
_capacity. 

346. The principle (No. 5), which we merely noted as 
requiring consideration in the case of. low-paid industries
the principle of treating wages as an inte1·dependent system 
and dealing with no wage rate as au isolated thing-is of 
great importance in dealing with the better-paid occupations. 
In these, wage questions are approached more deliberately 
and consciously, and any divergence from traditional and 
accepted relationships between rates in different occupations 
will cause discontent and unrest. Such divergences it is not 
in the power of an arbitrator when he is called upon to act 
(for reasons which we shall discuss in the next paragraph) to 
prevent, but his persuasive influence should be. used to mini
mize them, to make the· workers who find th·emselves, per
haps, in an advantageous bargaining position realize .that it 
may not be in their own permanent interests, or i£ in their 
own, in their fellow workers' interests, to exploit it to the 
full, and to impress upon employers who find themse~ves in 
a position to force a reduction in wages the expediency of 
making the reduction the lowest they can accept, not . the 
highest they can impose. 

347. An arbitrator's powers of acting on uniform and 
definite principles are, however, strictly circumscribed by the 
nature of his office. It is unfortunate that the term "Court " 
is so often applied to an Arbitration Board, since the function 
of the latter is entirely alien from that of a Court of Law. A 
Court of I.aw, as we have pointed out, applies known and 
accepted rules to the settlement of disputes; in disputes about 
the distribution of the proceeds of industry there are, with 
the exception indicatea in the first section of this chapter, no 
rules or principles accepted by both sides or by society 
generally. That is why disvutes occur, and why patriotic 
and reasonable men, like the best type of trade union leaders 
and the best employers, Rometimes inflict upon the community 
the inconvenience and losses of a strike or a lock-out, t:ather 
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!han g~ve way to the demands of the other side. The stoppage 
IS a trial of strength rendered necessary by the failure of the 
parties to the dispute to rt>ach a workable compromise betwt.>en 
their conflicting claims. The function of the arbitrator, 
therefore, qua arbitrator, is to provide a substitute for this 
trial of strength. His business is to find a settlement that, if 
it does not reconcile the conflicting claims, which is usually 
impossible, will, at any rate, stand, and so prevent a re
currence of the conflict in the near future. This settlement L~ 
is most likely to find if he divests his mind of doctrinaire 
notions of a just wage or living wage, and concentrates his 
attention on ascertaining the actual forces in conflict; the 
strength of the employees' organizations and the amount they 
a~e in a position, not only ·to exact, but to hold : and the 
circumstances of the employers' trade and the amount they 
can afford to concede. Exereising his function in this way he 
should be able to find, in one dispute after another, a settle
ment which exactly represents the balance of the interests in 
conflict, and which the parties will come to recognize as 
representing just what they could expect to extract or concede. 
If the leaders and wm·kers in industry are satisfied that these 
are the principles upon which he wiil act and which he will 
apply they will be the more likely to entrust the settlement of 
their disputes to him, and disputes, which would otherwise 
have been forced to an issue, even against the law, will be 
remitted to him with confidence. 

348. It may appear that there is an inconsistency in 
recommending that the Wage Board should use its powers 
to improve wages in the low-paid unorganized industries, 
only moderating the rate of the process sufficiently to allow 
the employers to adjust their businesses to higher wage rates; 
and at ~he same time to base its awards, when arbitrating 
on a -dispute in a well-organized, well-paid industry, on the 
bargaining strength of the parties, and the other considera
tions we have outlined. The explanation is that in the 
former function the Board is the exponent of the general 
will, which is made up on the necessity of raising these 
lowest ·rates ; while there is no general will for the Board to 
give effect to on the question whether carpenters should be 
paid 3s. 4d. or 3s. 2d. per hour. 

349. What we have said throughout this section is not 
to be taken to imply that in our opinion the higher levels of 
wages should necessarily be reduced. The higher paid 
classes have a claim to continue to receive the rates of pay 
to which they have been accustomed-consistently with the 
capacity of industry to pay the wages-just as the low-paid 
c·lasses have a claim to have their wages raised. On the 
other hand, it is not possible or necessary, nor should it be 
expected, that the wages of the highly-paid classes should 
still further increase as the wages of the low-paid classes 
may increase. The gap is too wide already; and the chief 
reason for the interference of the state in the fixing of wagt>s 
in South Afric.a arises from the need of reducing it. The 
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worker who is already on the higher l~vel is none the worse off 
because the workers on the lower level are brought a little 
nearer to him. On the· other hand, the latter's wages can 
be raised, without taking anything away from the wages of 
the higher-paid workers, by diverting to them a part of the 
increase m wealth which is normally to be expected in a 
civilized society; an increase to which the more efficient 
organization of these lower grade employments, and the 
enhanced personal efficiency of the low-paid workers them
selves, may make an important contribution. 

CONCLUSIONS AND RECOMMENDATIONS. 
We give below an outline of our main conclusions and 

recommendations. This is not, however, intended to represent 
a summary or a digest of the report. On the subjects dealt 
with in the following paragraphs, therefore, reference should, 
in all cases, be made to the relevant sections of the report 
itself. 

Recommendations or suggestions in the .. nature of recom
mendations are marked with the letter " R." 

R.(1) The Government should undertake a complete survey 
of the economic position of the native people. (Para .. 5 
of report.) · 

(2) The chief feature that distinguishes wage rates and 
earnings in South Africa is the wide disparity of rates 
between different industries,. between different grades 
of workers in the same industry, and between different 
districts. (llara. 18.) 

(3) The variations in average standat•d rates of male Euro
pean wm·kers from town to town correspond roughly 
but only very roughly with variations in the cost ol 
living. (Para. 21.) 

{4) If cost of living is calculated on the basis of food,. fuel, 
light and rent alone, real wages in South Africa have 
more than kept pace since 1910; if " Sundries" also are 
taken into account there was a slight regression in 
real wages. In estimating the cost of living for the 
purpose of comparing the movement of wages the safer 
and more correct basis and the one, the acceptance and 
observance of which is most likely to avo:\.d confused 
and inaccurate comparisons, is that of food, fuel; light 
and rent. (Paras. 24, 25.) ·. 

(5) South African rates of money wages are much higher 
than rates in any European country. They are con~ 
siderably higher in most cases than in the· 'largest 
Australian cities. They are higher in Pretoria and the 
Witwatersrand than in Ottawa. Only in Phila.delphia 
in representative occupations is the general levet t'f 
wage mtes higher than in South Africa. There is one 
exception: The wages of the South African labourer, 
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who is usually non-European, are invariably lower than 
wages in other countries approximating, however, in the 
higher South African wage centres to those of a white 
labourer in Milan, Brussels or Berlin. (Paras. 28, 29.) 

(6) The cost of living in South Africa is still high com
pared with most countries, but not so high as to 

, neutralize the advantage of the high money wages. 
Real wages as distinct from money wages are high 
compared with other countries. (Para. 40.) 

(7) Deducting the native element in the National Income, 
and taking the value of the product of modern indus
try (of that part of the country's economic activity 
which is directed by Europeans) tlie total for 1923 is 
estimated at £178,500,000. This gives a figure for each 
occupied person (all races) of £96 per head. (Paras. 
43, 44.) 

(8) Taken in connection with the capacity to pay of indus
try in the different countries, the rates of wages for 
skilled work in South Africa are far higher relatively 
than in any other country. The explanation is to be 
found in the wide disparity between skilled and un-
skilled rates. (Paras. 45, 46.) · 

(9) The settlement of wages by voluntary contract between 
employer and worker is still the usual procedure-in 

'South Africa and some other countries. The terms of 
the 'contract may be settled by individual bargaining 

·or by collective bargaining. · (Para. 50.) 
(10) The danger of individual bargaining from the wage

.· '· .. earner's point of view is that, having no reserve, he 
may be induced to accept a rate of wages lower than 

, the circumstances of the industry make necessary. 
(Para. 51.) 

; (11) The native who comes from a native reserve to work 
:. for a European employer is not in the same condition 
of complete dependence on his wages that is the normal 
condition of the white wage-earner. Security against 
exploitation is mainly a question of the adequacy of 
the native reserves and locations. The urbanized native 
on the other hand is in the same position as the white 

:,·wage-earner. (Para 53.) 
. R.(l2): Conditions of native employment to which exception 

was taken were the penal clause for breach of contract, 
the. long contract of service, and the recruiting and 
compound system. We are of the opinion, however, 
that the regulations serve a useful purpose; and would 
recommend that any area where any large number of 
natives is employed should as far as it may be practic
able to do so be proclaimed as a Labour district; and 
brought under the scope of th.e Native Labour Regu
lation Act. (Para. 59.) 
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(l!l) In eourse of time the need for such measures as the 
Masters and. Servants Acts may disappear, but some 
differential treatment is inevitable when dealing with 
labour that is mainlv illiterate and of inferior race. 
The clauses that pen~lize the labourer also operate to 
protect him. Quite possibly those who administer the 
Acts could suggest improvements in detail and make 
proposals for what would appear to be a desirable co
ordination of the different Statutes in the various 
Provinces. (Para. 64.) 

R.(14) Any conditions it is necessary in the public interest 
to impose upon trade unions, such as insistence on th~ 
taking of a secret ballot, should be included among 
the requirements to be fulfilled before registration of 
a trade union under the Industrial Conciliation Act 
is effected by the Registrar. (Para. 69.) ·· 

R.(15) The. status of the non-registered trade union requires 
definition, and the Industrial Conciliation Act should 
be amended so as to make it necessary that any strike 
ballot should be secret and conducted in a manner 
satisfactory to the Registrar. (Para. 70.) 

R. (16) The gold mining industry requires some permanent _ 
organization which can consider claims. and disputes 
that arise in the industry. The arrangement under 
which employees may b1·ing complaints before the 
management for discussion is ·fair and sufficiently 
elastic. Under the Industrial Conciliation 'Act it 
should be possible, as we recommend, that a standing 
organization be set up 1·epreseutative of the mine 
owners and the unions £or the purpose of dealing .with 
general disputes involving matters of principle. (Para. 
73.) 

(17) An active policy of utilizing the Regulation of 
Wages Act, 1918, would have remedied the evils.·of 
excessively low wages for women, and the excessive 
employment of juvenile workers which were com
plained of. The Act met the objections, raised on 
the grounds of practicability, to legal minimum 
wages and met the special difficulties of piecework 
industries. Ignorance of the Act was shown by wit
nesses who complained of evils and difficulties that it 
was designed to remedy. (Para. 77.) 

(18) The rates established ·by different apprenticeship 
committees show remarkable divergencies; the respec
tive chairmen should meet at intervals and endeavour 
to ensure a measure o£ co-ordination. The chairman 
or another permanent member of the Wage Board 
should attend such conferences. (Para. 81.) 

R(l9) It is highly undesirable that it should be possible 
for parties to a dispute to appeal, as it were, even 
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with the consent of the Minister, from the 
machinery of the Industrial Conciliation Aet, 1924, 
to the Wage Board to be set up under the Wage Act. 
Such a possibility will inevitably on occasions encour
age parties to refuse to agree to a compromiRe whidt 
otherwise they would have accepted. (Para. 84.) 

. (20) U~der. the Industrial Conciliation Act arbitration ill 
· binding; but resort to arbitration is poss~ble only by 

agreement. The Minister may also appoint a 
mediator, whose report is not_ binding. Thi11 is a 
useful provision; but to treat a mediator's report a~t 
equivalent to an arbitrator's award is to discourage re-
110rt to mediation; while to attempt, by special legis
lation, 'to • impose a mediator's recommendation on a 
body that has exercised its right in dedining to 
accept the terms of that recommendation is to under
.mine confidence in the Act a.'! a whole.· {Para. 85.) 

R.(%1) The Minister before registering and still more befol'e 
·extending an agreement under the Industrial Con
ciliation Act should ·review the terms and require them 
to bs re-drafted if necessary in a form that satisfies 
his law advisers.· (Para. 86.) 

.· (22) Insufficient car~ has .apparently been exercised to see 
that due representation was enjoyed by every interest 
affected by the Building Trades Agreement. A much 
greater differentiation of rates than is set down in the 
agreement seems to .be necessary. (Para. 89.) 

·• :, (23) The a:.:bitrary ,imposition, under the Building Agree
... :, , . ment, of urban . wage standards on rural areas 

jeopardizes the position of the rural al'tizan and in
creases costs in the rural areas. (Para. 90.) 

R~(24) It is desirable that before being registered or ex-
•, • . tended all agreements under the Industrial Concilia-
.• · · tion Act should be submitted to the Wage Board as 

·.the chief co-ordinating authority on wage questions 
for their comments. (Para. 94.) 

(25). U~ed as· a supplement to the Conciliation Act the 
· · Wage Act formally completes the provision for the 
' detet·mination and enforcement of wage standards 

throughout the grades and branches of industrial em
ployment. Used on the other hand as an alternative 
to and competitor of the Industrial Conciliation Act 
it is likely to undermine the effectiveness of that Aet 
·and to lead to the further neglect of the lower-paid 
workers whom the Conciliation Act left out of itR 
purview. (Para. 95.) 

(26) The safeguards in the Wage Act designed to prevent 
the Wage Board being· uged as a Court of Appeal 
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from the wage-fixing bodies set up under the indU&
trial Conciliation Act do not appear to be ·sufficient. 
(Para. 97.) 

R.(27) We I'ecommend that reference to the Wage Board of 
a dispute in an industry that is sufficiently organized 
to be capable of utilizing the procedure of the Col).
ciliation Act be assimilated to the provision made 
in sec. 7 (1) of that Act, so that reference to outside 
arbitration be permitted only if demanded both by a 
majority of employers' representatives: and by a 
majority of employees' representatives. (Para. 97.) 

(28) A clear line of demarcation exists between the occu
pations suitable for the procedure of the Conciliation 
Act and those more suitable for the Wage Act; and 
this line should be maintained. The line between or
ganized industries, able to adjust their own differ
ences, and unorganized occupations in which the 
workers require the s~pport of the State, corresponds 
roughly with the line of demarcation between high 
wage and low wage occupations. (Paras. 98, 99.) 

(29) Employers' organizations and trade unions generally 
agreed that the operation of the Wage_ 4-.ct should be 
restricted first to low wage and sweated labour,· but 
there appears to be a widespread uncertainty as to 
its scope. (Para. 99.) 

(30) The first and chief object of public wage regulation 
in the Union should be, not the raising of the. higher 
rates of wages still higher, but the raising of the 
lowest level of wages. We are of opinion that the 
Wage Board should concentrate on the lower-wage 
and unorganized occupations. Reference to it of a 
dispute in an organized industry should be permitted 
only with the consent of both parties. (Para. ·101.) 

R.(31) The Minister should make a public declaration that 
he intends freely to use his power to direct the Board 
to make a recommendation in the case of the lower 
wage and unorganized occupations. (Para. '101.) 

(32) The Wage Board has too little independence; too 
much is left to the discretion of the Minister. Minis
terial action may deprive the Board of the power of 
determination which it should possess and expose dis
putants to the risk that their affairs will be settled 
on the grounds of political advantage rather than 
economic necessity. (Para. 102.) . 

(33) The absence of any provision for reviewing and exer
cising a harmonizing influence over the wide variations 
of rates of pay is a serious gap in the existing wage
fixing machinery, .the· inconveniences of which are 
likely to he felt more as time goes on. The Wage 
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Board is the only possible authority that can exercise 
a co-ordinating influence. (Para. 105.) 

R.(!34) We accept the reasons for the exclusion of agricul
ture from the 'Vage Act, but recommend that the 
members of the Wage Board should be required to 
familiarize· themselves with the rates of pay and con
ditions of employment in agriculture and in rural 
areas generally, and to take these into consideration as 
well as the other factors specified in the Act in any 
and every I'eport they make on the subject of wagee 
in other indushie~. (Para. 105.) . 

U.(35) In order to secure co-ordination the Public Service 
Commissione1·s should be required to consult the Chair
man of the 'Vage Board before making any important 
wage change in the terms and conditions of the Public 
Service: . The Chairman of the Wage Board, or his 
alternate, should be invited to attend the meetings of 
the Railway Conciliation Board. These arrangements, 
coupled with a provision that all agreements and 

·awards under the Industrial Conciliation .Act should 
be submitted to the Wage Board for comment before 
registration, will ensure that wage questions are no 
longer considere4 in isolation, and a custom will be 
established of ·regarding wages as a whole. · (Para. 
105.) 

(36) The use of temporary tra.de members of the Wage 
Board under the Chairmanship of a permanent mem

; her will ensure the combination of particular trade 
experience with an outlook over the problem of wages 

·as a whole that w~ believe to be necessary. (Para. 
107.) 

· (37) Wages, like all other forms of income, depend on the 
· wealth of the countrv or, in more precise terms, on 
. the volume of the :National Income. To say that the 

National Income of South Africa in 1923 was 
£186,000,000 gives a sufficiently definite and useful 
idea of the country's wealth. (Para. 110.) 

(38} The chief determinant of wage levels is the volume of 
·production. in a country-i.e., the National Income. 
_Wage regulation cannot increase this fund by any 
direct action. Indirectly, by the reaction it may have 
on the efficiency of labour and on the management of 
industry, wage regulation may increase the volume of 
production; and, by dislocating relations between the 
di..ft'erent industries and by crushing firms out of exist
ence, it may reduce the volume of production. (Para. 
118.) 

(39) The influence of trade unions has tended to increase 
the bargaining power of the wage-earner by providing 

· him with a collective reserve and bv substituting col
lective ba1·gaining for individual b~rgaininl!'. (Para. 
123.) 
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(tO) Trade union action by itself tends to increase the 
advantages of the stronger sections of the wage-earn
in~ class. Legislative action if applied with discri
mmation should be able to correct inequality of bar
gaining power and give the most depressed workers 
the same l'lort of support as a union gives better-o~ 
wage-earners. (Para. 124.) I 

(41) South Africa's commercial relations with other coun
tries exercise an exceptionally important in:B.uence 
upon the amount of the country's income. The terms 
upon which its exports are exchanged for imports 
are of material importance in determining the econo
mic welfare of the country. (Para. 132.) 

(42) The volume of wealth production per head in South 
Africa, though higher than in most of the more 
crowded countries of Europe, is low by comparison 
with the United States, Canada and Australia.. Wages 
for a few classes of highly skilled or res.ronsible· white 
workers in urban centres are as high as m these latter 
c<?untries; but this is possible only because they are a 
small minority of the whole wage-earning classes. 
(Para. 132a.) 

(43) Manufacturing industry has' had protection from 
world competition. Agriculture can generally enjoy 
no such protection. The restriction on competition in 
manufacturing has enabled the workers in that field, 
without any cost to their employers, materially to in
crease their share of the National Income. (Para, 
134.) 

(44) The substitution of Europeans at rates of wages only 
a third or a quarter of the urban rates for European 
skilled artizans usually means an increase in expense 
for a given amount of work. (Para. 136.) · · -

(45) The present level of European wages is due to and 
dependent on the present level of native and other 
wages; and neither can be increased except at the ex
pense of the other unless there is an increase in pro-
duction per head. (Para. 142.) . 

(46) 'fhe restriction of skilled and responsible employment 
to persons capable of earning £1 a day tends to per
petuate the condition of a limited class of skilled and 
responsible workers which gave rise to the rate. Other 
workers, for whom industry has no opening at this 
level of wages, are crowded into the ranks of unskilled 
labour. (Para. 145.) 

(47) If wage regulation is applied to force up higher the 
rates of the more highly paid classes, their number5 
are likely to be still more restricted, or else their ad
vance will be at the expense of other workers; and, 
in either case, the rates of pay of the excluded mass 
of unskilled workers are likely to be still further 
depressed. (Para. 149.) 
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( 48) If, by a gradual process, the rates at which it is pos
sile to get unskilled labour are raised, employers will 
be compelled to devise ways and means of economizing 
that labour. If agricultural and industrial employer11 
had to pay the same rates and provide the same con
ditions as the gold mining industry for their native 
labour they would be compelled to improve their 
organization and use the labour more economically. 
'fhe condition that any advance must be gradual is "of 
the utmost importance in South African conditionR. 
(Para. 150.) · 

( 49) wage regulation should be ina de district by district, 
and it should deal first with the lowest paid classes of 
labour, irrespective of colour. The best hope for the 
poorer white workers is the establishment of standard-; 
of pay for unskilled labour which will encourage a re-

... organization of industry on the basis of utilizing all 
la hour to its maximum capacity without depriving of 
employment any of the workers now employed. (Para. 
154.) . . 

(50) Uniformity of pay is best achieved by a system of 
piece rates, but is possible only with operations of a 
uniform repetitive character. Under the other condi
tion standardization must take the form of a series of 
time rates differentiated according to the relative 
effidency of the different workers. (Para. 158.) 

(51) Essential to the enforcement of a minimum wage rate 
is an adequate inspectorate; and it is desirable to res
trict wage regulation to a small number of minima, 
evasions of which can be easily checked.· (Para. 160.) 

(52) As revenue per head in agriculture is much lower than 
in any branch of industry, and as it is the fundamental 
industry of the country, the greatest care should be 
.taken to ~sure tha~ a gain to another section is not 
made· at ·the expense of agriculture. In fixing a 
minimum wage in any occupation regard must be paid 
to the normal earnings in agriculture ; otherwise the 
. advance in wages in the industry regulated may have 
to be 'paid' by the already lower-paid agriculturalists. 
(Paras. 161, 162.) 

{53) Fears were expressed by many witnesses that a large 
proportion of the white youth of the country on leaving 
school would have no openings for employment. It is 
not to be expected that in any year the number of 
vacancies created in industry by death and retirement 
would equal the number of youths leaving school and 
seeking employment in industry; that would occur only 
in a country with a stationary population. The 
difference between the number of vacancies in industry 
and the number of school leavers entering industry 
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simply represents th~ natural increase in the popula
tion. (Paras. 164, 1• 0.) 

(54) We met frequently. the notion that t~ere was. only a 
· fixed amount of employment, so that If a native or a 

woman or a juvenile secured a job ~her_e w~s on~ job 
less for white men. The fallacy of this v1ew IS obvious, 

I 
(Para. 174.) 1 

(55) There was general agreement that employment was 
better thanin 1921. In that year the census enumera
tion gave the total number of European males and 
females in the nine industrial areas unemployed as 
8,157 out of an occupied European pop:ulation of 
513 503; and 1,398 coloured out of an occupied popula
tio~ of 220,000. If the number be even trebled it 
would still represent a smaller percentage of unemploy
ment, probably, than any industrial country in the 
world showed at that date. (Para. 176.) 

(56) The first essential of any policy designed to help the 
poor white class is to determine the causes that lead to 
failure in agriculture and to stop at the source the drift 
to the towns. The underlying condition would seem to 
be the unusual circumstances of agricultural tenure 
in South Africa. (Paras. 180, 181.) 

(5i) 'l'he apprehension as to the future of the white worker 
in competition with the native worker over which the 
Indigency Commission were concerned in 1906-8 is 
paralleled by a similar apprehension at the present 
time. Yet the fears and misgivings of the Commission 
have not been justified, just as present pessimistic 
anticipations in regard to the same problem will be 
falsified if South Africa continues to develop her 
natural resources on economic principles. (Para. 185.) 

(58) Little has been done by legislation to remove the evils 
to which the lndigency Commission drew attention in 
regard to the tenure of land in undivided shares. This 
is certainly a matter which calls for a remedy. (Paras. 
184, 189.) 

(.)9) The first requisite of an effective policy is to give the 
bijwoner greater security. Even more important than 
schemes for training men in order to place them on the 
land is the provision of opportunities for bijwoners and 
others who are in danger of being forced out of agricul
ture but have not left the land. (Paras. 194-196.) 

(60) We w~re i~presse~ by the po~sibilities of agricultural 
expanswn If the nsks of agnculture can be lessened 
and e~c~ency- increa~ed. The report of the Drought 
Commisswn IS deservmg of careful consideration when 
matters. of agricultural policy are being determined. 
There . IS great scope for expansion in agriculture. 
(Para. 197.) 
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(61) Farming efficiency will be increased by more complete 
educational facilities and specialized training in farm 
schools. Elementary education in the past has been 
related rather to the needs of urban occupations; an 
agricultural bias could be given to elementary and high 
school education without lessening its educational 
value. (Para. 207.) 

(62) Agricultural training for juveniles is in our view a 
matter of ·pre-eminent importance, and demands a 
thorough investigation. We associate ourselves with 
the recommendations of the Education Administration 
Commission on this subject. (Para. 209.) 

(63) The problem of improving and cheapening the means 
of distribution of farming products has a close bearing 
on the provision of increased scope in agriculture for 
the white population; the whole subject is so vast and 
complex as to require investigation on a more compre
hensin scale than has hitherto beeu attempted. (Para. 
210.) 

(64) It appears to us that the colour bar regulations, when 
in force, had no important effect, and that the decision 
of the Court that they were ultra 1:ires has not made 
any significant difference to the actual practice of the 
mines. (Para. 211.) 

(65) Many witnesses were of opinion that the scope of 
employment for Europeans could be increased by the 
legislative exclusion of natives from specified occupa
tions.· On general principles it appears to us to be 
u~sound policy to exclude by lE-gislation a class 
which has no representation in the legislature, from 
economic opportunities at present open to them, for 
the benefit of the politically privileged class. (Para. 
214.) 

(66) The governing consideration in wage 1·egulation should 
: be to encourage the use to its fullest capacity of every 

class of labour, and to discourage any waste of capacity. 
By no other policy can the maximum production of 
wealth be secured ; and an increase in the production of 
wealth per head is. the chief need, if wages are to be 
raised and employment extended in South Africa. 
(Para. 227.) . 

(67) Although it is technically quite practicable to employ 
Europeans on unskilled work which has hitherto been 

. done by natives and, in many cases, to secure a larger 
output from them, the substitution will be attended by 
a considerable increase in cost for which the added out
put will not nearly compensate. (Para. 242.) 

R.(68) The payment of wages ~y a publi? authority a~ a rate 
higher than would. be paid. by a pnva~e _firm which was 
wmpelled to pay Its way m a compet~hv~ market, and 
the collection of the means to pay this higher rate h,-
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the use either of the taxing power of the State or of the 
State's monopoly of an essential service, is a ooncealed 
subsidv to the workers paid this higher rate. Its 
amouu't should be estimated and accounted for in all 
public accounts lest, being oonceal~d,_its nature rna~ be 
i"'nored and the amount grow. until 1t presses unfauly 
o~ other taxpayers or on the consumers of the mono
polized se1·vice. We recommend that every Department 
be required to make a return to Parliament annually 
of the e;;timated additional expenditure that it is 1mt 
to as a result of substituting European for native 
labour. (Para. 243.) · . 

(69) 'fhe need for careful i:·onsideration of public economy 
was impressed on us by incidental evidence of a remark-
able growth in public expenditure. (Para. 246.) · 

(70) The gold mining industry shows a higher average level 
of wages, both European and native, than any other 
branch of economic aetivity of comparable importance. 
(Para. 247.) . . . · · · 

(71) Substitution on any considerable. scale of white for 
. , native labour on the mines would raise costs per ton 

milled; and, since the· grade of ore wm·ked ·is outside 
human control, any. increase 'in oosts per ton milled 
would reduce the amount of ore that can be worked 
without a loss. Any considerable substitution of Eum
peans therefore would reduce· the output of the in
dustry; the greater the substitution the greater the 
curtailment of the output. (Paras. 251, 25:?.) 

(72) On general, grounds it would appear. to us sounder 
policy in view of the special character of the gold 
mining industry as a wasting asset to employ a pro
portion of the funds taken by the Government in taxa
tion and share of profits from the industry in develop
ing other forms of production. in the country; rather 
than in inducing a large number of the. white popula
tion to make their livelihood depend upon it. (Para. 
258.) . . .. 

(73) It is not the low. grade mine that limits the amount 
that can be paid in wages, but· the low grade ore. In 
rich mines as well as in poor ories it would be 1m
eoonomical to pay a rate of wages which· would involve 
a cost per ton of ore in excess of the yield per ton. 
(Para. 262.) 

(74) The cost to the community of excluding East Coast 
natives would be very heavy; and we are oonvinced 
that the sacrifice is unnecessary. (Para. 268.) 

(75) 'J'he utilization of imported labour has the same effect 
as the utilization of imported capital, and increases the 
funds available per head of the occupied population f{lr 
the payment of wages. While the exclusion of these 
natives would create a serious shortage of native labour 
and tend to raise native wages it would not necessarily 
increase the scope of white employment. (Para. 268.) 

[U.G. 14-'26.] 



198 

(76) 'l'h~re is !1-o possibility of- increasing the number of 
Un!on natives recruited in the Ciskei and Transkei, the 
~am soll!ce of the ~resent Union native labour supply 
lll the mmes. Nor Is there much prospec-t of drawin(J' 
native labour from other Union areas. Everv im~ 
portant industry complained of a shortage of iiative 
labour. (Para. 269.) 

(77) The primary consideration in all schemes which may 
resul~ in ·curtailing the operations or raising the 
workmg costs of the gold mining industry is the 
economic sacrifice that would be imposed upon the 
country by any reduction in the volume of its pro
duction. An increase of costs, liowever caused, would 
bring about such a reduction. (Para. 272.) 

(78) Either it i~ necessary to contemplate the ultimate 
absorption of the native in European industrv and 
agriculture and his assimilation to European eco'i-iomic 
institutions; or it must be believed that it is both 
possible and desirable to keep the native out of 
European industry and leave him to develop an 
independent economy of his own. Our recommenda
tions are based on the first of these two assumptions. 
(Para. 274.) 

(79) The contact of .native and European has lasted too 
. long, ana their economic co-operation is too intimate 

and well-established, for the· native to be excluded 
from European areas and European industries. The 
provision of adequate native reserve~ hJs been delaye<l 
too long for it to be possible now to provide reserves 
within which it would be possible for the present 
native population of the Union to live without 
dependence on outside employment; and it was far 
too long the policy of the Union to drive the native, 
by taxation and other devices, to work for Europeans 
for it to be possible now to exclude him from the field 
of employment he is occupying. (Para. 275.) 

(80) The native can and should increase his economic· 
· - usefulness by widening the range of his occupation" 

and raising the level of his skill. (Para. 277.) 
(81) A considerable addition to the inadequate areas 

· reserved at present is the first essential towards a 
reasonable solution of the problems raised by the 
contact of the native with European civilization. 
(Para. 281.) _ 

(82) We consider that the system of living in. compounds 
and the allied incidents of large-scale nahve empl_oy
ment, recruiting and lengthy eontracts of serVIce, 

-must be maintained. (Paras. 285, 287.) 
(83) The detribalized natives, whose numbers are alreadv 

eonsidt'rable, have no reserve to fall back on, and 
reouire tl1e same le!!islative p•·otection as is needed 
bv the weaker members of the European wage-earninl! 
elass. (Para. 289.) 
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. (84) The obstacles to a rapid development of manufac
. turing industry in South Africa are mainly two; a 

relatively high labour cost for work of a given level 
of efficiency, and a very restricted home market. 
(Para. 292.) 

(85) The present position and future development of man"!l
facturing industry are dependent on protection. (Parp.. 
293.) . 

(86) The effect of a protection policy is to <l:ive~f labour 
and capital £tom industries which have. P.roved their 
efficiency in the face of world competition into indus
tries which produce a smaller. quantity of. wealth for 
a given expenditure of labour and capital and for that 
reason need protection. Industries working · for ex
port stand to lose by protection,. whi~e indust1;:ies and 
services like building and railway transport, i which 
have fo compete with no foreign imports, stand to 
gain nothing. (Para. 294.) 

. (87) The policy of developing manufactur~ng in.dustry by 
means of protection will have no effect on the_ employ
ment of white labour so far as it merely diverts labour 
and capital from other industries. If it handicaps 
other industries by the additional cost it imposes on 
them it may effect a net reduction in the openings for 
white employment. (Para. 300.) ' 'J 

(88) . There need be no fear for the development of South 
African manufacturing industry as the South African 
market grows. It has the permanent advantage of 
proximity to the consumer and sympathy' with his 
needs, and the natural protection given by the cost 
of transport of competitive imports. ·· (Para. 303.) 

(89) The object of fostering manufacturing industry is to 
lessen South Africa's dependence upon imported manu
factures from oversea countries. These countries are 
the chief markets for South African agricultural ex
ports. So far as the policy is successful in excluding 
their manufactures it lessens their capacity to pay for 
South African exports, and a principal result is to 
reduce the funds available fo~ the purchase of South 
African agricultural products. (Para. 308.) 

(90) So far as the protective tariff has affected agriculture 
adversely it will have strengthened the influence 
tending to drive the poorer agriculturist off the land. 
(Para. 311.) · 

(91) The market for South African man~iactures from 
which much is hoped is to be found in the growing 
dema.Iids of the native population, but any growth will 
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be checked by a policy that restricts the native's op
portunities for employment and so keeps down his 
wages. (Para. 310.) 

(92) In the special circumstances of South Africa the policy 
of restricting the opportunities of low-paid non-Euro
pean workers is particularly dangerous. Nothing is 
more certain than that the restriction of the native's 
opportunities of using his capacity to the best advantage 
will force down, or at least, keep down the level of 
pay lor native laJbt>ur; and, therefore, fot all unskilled 
laliout. Th~ white man has iess to fear from an im
provement than from a deterioration in the economic 
status of the native. (Para. 321.) 

(93) Employment policies should be judged primarily by; 
the criterion: do they tend to increase or decrease 
the proportion of wealth in the aggregate? They will 
tend to increase it if they help towards the full 
utilization of all the capacities of the limited popu
lation available for the full exploitation of the great 
natural resources of South Africa. (Para. 323.) 

(94) Bar~ subsistence cannot be taken as a basis of wage 
~ ,: regulation,. since· the human organism can subsist on 

amounts that no public authority could countenance. 
(Para. 331.) 

.· (95) There is always an implicit recognition of the need 
· of limiting the wage to the capacity of the industry 

to pay the wage. To ignore this limit would result 
in a serious dislocation of employment by which 
those, whom the raising of the wage is designed to 
benefit, would be the first and the principal suffere-rs. 
(Para. 331.) 

(96) The pseudo-scientific estimates of the amounts on 
. . which a worker can maintain himself and a family 

have no absolute authority or universal validity. 
They are merely rationalized and systematized ,budgets 
of typical wage-earning households which, in the cir
cumstances of the time and CQuntry in which they 
are made, would be regarded as just lifted above the 
level of want. It is impossible to define and express 
in figures any "just," " fair " or "civilized " wage 
and apply it to particular disputes. (Para. 334.) 

(97) Experienc~ alone can determine in any country what 
are the limits within which compulsory powers can be 
exercised by. a public Wage Board; no two countries 
present precisely the same problems. But the exam
inations we have made o,p. existing wages and the 
1n:fluences that have determined them in South Africa 
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point to cel'tain general rules which should be ob
served. These are set out in the report: (Para. 336.) 
336.) 

(98) The chief factor making for the high cost of living 
in South Africa is the high level of t·ents. It is 
in our opinion an entirely futile proceeding to ra~se 
wages in order to ease the burden of hig-h rents· 'so: 
long as the shortage of houses continues. A direct 
attack on th~ shortage of houses would seem to be 
the only remedy for this unfortunate state of --things, 
and for this to be successful the cost of building must 
be reduced. (Para. 338.) . . 

(99) A useful purpose would be served if the Rent Boards 
in the different centres where they are in operation 
were directed to conduct a special inquiry into the 
rentals charged in slum areas and the general housing 
conditions existing there. (Para. 343.) 

. ' 
(100) It is not possible or necessary, not should it be 

expected; that the wages of the highly-paid. classes 
should still further increase as the wages of the low 

. paid classes may increase. The gap is too wide 
already; and the chief reason for the interference of. 
the State in the fixing of wages in South Africa 
arises from the need of reducing it. (Para. 349.) 

Note.-Paragraphs 19, 25-30, 53, 70-77, 81, 86-9i refer to 
sections of the Report as to which the Chairman presents 
reservations. (See pp. 202-216.) 

STEPHEN MILLS (Chairman). 
(Subject to Reser~ations (5) and 

Addendum-see pp. 202-216.) 
HENRY CLAY. . 

JOHN lfARTIN. 

29th January, 1926. 

C. E. LOWREY BELL, 
Secretary; 
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RESERVATIONS AND ADDENDUM BY THE 
CHAIRMAN. 

RESERVATION No. 1. 

REPORT.-Page 101, Paragraphs 171-172. 
The assumption that as any increase in population has t() 

he fed, clothed, housed and amused, the satisfaction of these 
wants will provide all the necessary emplo,rment for the in
crease~ pop~lation is in my <>pinion too widely stated. Th& 
propositiOn m an abstract form, asserts that every addition 
to the needs of a population, provides also the means of satis
fying those needs. In this form it is seen to be out of accord 
with experience during any lengthy period, although during 
a period of rapid and continuous expansion of national pros
perity it has the appearance of truth. But, if for any reason 
that prosperity receives a check, either because of a decrease 
i~ world prices' of the country's exports, on account of a 
temporary surplus of workers in a declining industry, or for 
other reasons, the employment which is so essential will not 
be provided, and serious difficulties may then occur. The 
evidence we have received, however, justifies the opinion that 
even during the past six months the opportunities for em
ployment of the white youth of the country have sub-
stantially improved. · 

STEPHEX l!IILLS. 

REsERVATION No. 2. (PARTIAL.) 

IN~USTRIAL CoNCILIATION ACT, 1924. (See Report, p. 53). 
1. The Conciliation Act and the Wage Act were explained 

to Parliament by the Minister, and were interpreted to us; 
by the Secretary for Labour as " complementary " to one 
another; the Conciliation Act being described as applicable 
to organized industry, and the Wage Act as intended to pro
vide machinery for dealing with unorganized or "sweated" 
industries; the assumption being that the workers in those· 
industries are not in a position to protect effectively their 
own interests as to wages and working conditions. 

2. The Conciliation Act may perhaps be tersely described 
ru1 an Act to give the force of law to yoluntary agreements 
between. employers and employees. The Wage Act may be· 
described as an Act to impose scales of wages and/or other· 
working conditions upon employers and employees with or 
without the consent of either party. The Wage Board, like 
any other wage tribunal, may, of course, make awards which 
will not satisfy either party. 

3. l\Iy colleagues point out (Report, paragraph 98) certain 
provisions in the Conciliation Act which mark "a clear line· 
of demarcation ... between the occupations suitable for the 
Wage Act, and this line should be maintained." In para
graph 84, p. 54, they say in effect that the successful working-
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of the Conciliation Act demands that there should be no pos
i!ibility of " appeal even with the consent of the Minister 
from the machinery of the Conciliation Act to the "\Vage 
..Board " with the necessary implication that amending legis
lation should be passed to exclude, from the jurisdiction of 
the Wage Board, any persons or bodies who are entitled· to 
use the procedure of the Conciliation Act. I 

I am out of sympathy with the view that for some impor
tant purposes an impassable barrier between the procedure 
of the Conciliation Act and the Wage Act would be useful. 
But is it practicable to set up such a barrier? 

5. The Conciliation Act is a valuable means of g1vmg 
-effect to voluntary agreements, but it has at least two weak
nesses. In the first place, the agreements made under that 
Act are negotiated between employer and employee, and at 
no stage is the interest of the consuming public represented 
as against the interest of the parties. There are times and 
circumstances in which employers and employees may be in 
a position to agree to heavy wage charges at the expense of 
the public, and perhaps at the expense also of other indus
tries not enjoying either temporarily or permanently a posi
tion of privilege. Particularly in the early stages of the 
application of such an Act, it is possible that (like an .upper 
riparian owner) the employees in the stronger or most 
sheltered industries, being the first to take action, may draw 
off from the stream of national income more than their 
-share. It is not impossible that this has already happened in 
South Africa. · 

6. The second weakness is that when, between registered 
parties under the Act, some difference arises, and a deadlock 
occurs, the party which considers itself aggrieved must sub
mit or resort to a strike or lock-out. I£ the Conciliation 
Act were the only legislation provided for· the purpose of 
wage regulation (as is presumed in the preceding sentence) 
it might be said in those circumstances that agreement be
tween the parties was not rendered less likely than it would 
han been if no such Act existed, and that the general ten
dency and effect of the Act is to render any stoppage more 
unlikely. 

7. But the Wage Act is also on the Statute Book, and no 
witness has suggested, as a matter of practical politicR, that 
it should be repealed. If where the parties have previously 
acted under the Conciliation Act, a situation arises in which 
the only available alternative to a serious strike is a refer
ence of the questions at issue (at the instance of either party) 
to the determination of the Wage Board, would it be de
sirable to make access to that tribunal impossible? Such 
cases are likely to be infrequent; but when they occur it 
1nav he of the highest importance to provide a means of 
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settling them without interference with industrial produc
tion. 'fhe Wage Act contains provisions under which an 
award made ,by the Wage Board will ov-erride any voluntary 
agreement registered under the Conciliation Act, if the rates 
fixed by that agreement prov-e to be lower than those fixed 
by an award of the Board. This in itself may ~t any tim& 
in a particular case lead at least to a temporary supersession 
of the Conciliation Act. The Conciliation Act can only 
continue to play an important part in industrial affairs if the 
parties who come. wit~in its scope v~lue the ." self-governing 
alternativ-e " whiCh It offers suffiCJently highly to accept 
the results attainable under its provisions. 

9. It is in no way likely that efforts for the organization. 
of trades and industries will cease. We may, therefore, expect 
that, with the progress of the country, the numbers of regis
tered trade unions will steadily grow by accessions from the 
ranks of tho1>e industries or sectional trades which to-day are 
unorganized. The wage board indeed may possibly be the 
instrument through which the workers in some sections of 

-industry which to-day are weak will gain sufficient cohesion 
·and strength to pass into the ranks of the " organized." In. 
such cases those workers might think that organization, as 
represented by registration of themselves as a trade union, 
would be too dearly bought if it resulted in their exclusion 
from the prov-isions of the \Vage Act, which up to that point 
had prov-ed of value to them. It would then be a singular 
but not impossible result of such circumstances that the Wage 
Act would prove to be an obstacle to the extension of trade 
unionism. 

· . 10. A less likely,. but not impossible, contingency is that 
a sectional trade or an emp!oyers'. organization now registere<I 
under the Conciliation ~d and a~customed to settle wages, 
etc., by agreement might, under conditions contemplated b~y 
the Act, cease to, be so registered. In ·that case, thou"'h there 
might be no desire to resort to the jurisdiction of the Wage 
J.loard~ there would be no power- to conclude a v-oluntary 
agreement which would be legally enforceable. 
· 11. Where there is something appmaching a reasonable 

equality of bargaining power, I am at one with my colleagues 
in belietving that voluntary agreements such as can be made 
legally effective under the Conciliation Act, constitute the 
most desirable means, of arranging wages and conditions of 
Li~our, and that the. benefits of such a course prollably out
weigh the weaknesse11 pointed out abov-e which are inherent 
in the scJieme of the Conciliation Act. 
, 12. But l am compelled to differ from the view of mv

_colleagues (see paragraph 3 abov-e} on the ground that in mv 
~pinion it is not practicable to set up a statuto1-v barrie~ 
between the Conciliation Act and the Wage Act. • 

STEPHEN MILLS. 
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RESERVATION No. 3. 

AGRICTLTrRE .-\ND GoLD Mn<""ING. (See Report, p. 131, "Tlie 
Special Case of the Gold Mining Industry.") 

1. It is a misfortune, perhaps for the gold mining industry 
itself and certainly for those who desire dispassionately to 
study and discuss its share in and influence upon the economic 
progl'ess of the country, that it has come to be regarded !1~·"' 
"special case." There are, of course, some fam1har 
differentia between a gold mine and, say, a farm, e.g., a mine 
is a " wasting asset "; its product, gold, has a fixed world 
price; and there is an unlimited market for that prodll.ct. 
There are also certain other obvious causes for the general 
view that the gold mining industry .is something different in 
kind from either agriculture or manufactures. The discovery 
of gold and the deveJopment of the mines ot the Witwaters
rand had the same effect upon South Africa as similar dis
coveries have had in other parts of the world. Probably no 
other event in the economic sphere supplies such an immediate 
and powerful stimulus to human activity. Men flock to the 
region where gold is being found and produced, towns spring 
up, transport is created, and belief in a high and enduring 
prosperity runs through the country. 

2. There was indeed a favourable reaction upon agriculture 
and manufacturing partly because the gold industry accel
erated the construction of vitally important means of trans
port, and partly because of the peculiar power !lf attracting 
capital which that industry possesses. It afforded .an enormous 
stimulus to the construction of railways, and the ~ines con
tinue to be customers of great value to the Railway Adminis
tration. Their influence in that direction and in increasing 
the national dividend has been of benefit to all fo:rms of 
agriculture, particularly with regard to exports. 

3. Apparently it is by no means wholly d{ie to any: pecu
liarities inherent in gold mining as compared with other 
ii;J.dustries, hut ·largely to historical causes int<;> which· it has 
heen no pa.rt of our duty_ to ente,r, that the industry ·ha~ 
b_ecome so isolated in the general judgment. . The search_:.. 
!1ghts o.f a long se;ies of investigations have been turneq upo.ll 
~t an~ It h~s continually been called to explain its industrio.l 
t:elahons; Its financial- and technical naichanism · and i9 

-.justify its existence. · . _ · · · ' · ._', 
4. Agric:ulture ably conducted upon a large scale in suit:. 

able areas Is. also a. creat~r of these outward marks of progress 
and pro~penty whwh anse from large scale mining, but its 
effects, 1f more permanent~ are much more slowly_ produced, 
and. are. much less concentrated. In South Africa, the qu~t~on 
W~I~h Is. at the heart of most discussions with regard to gold 
mmmg m !he present day is also at the heart of the agricul
tural question. I speak of the employment of the native and 
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of the controversy with regard to the effect upon white em
-ployment. of the use of na)ive labour, particularly with regard 
to the importation of Portuguese East Coast natives for work 
upon the mines. Trade union witnesses generally urged that 
action should be taken to exclude these natives, who are now 
admitted to the Union for work upon the Witwatersrand gold 
mines. The numbers so admitted have varied from time to 
time, but it is stated that tentatively a maximum of 75,600 
is fixed." The contention of the witnesses who advocate the 
exclusion of the East Coast natives who are of the same race 
as the Shangaan of the Transvaal, is that their admission 
tends to depress the rates of wages which otherwise might be 
obtainable by the Union natives, a large number of whom 
also work in the gold mines, and also to depress the wages of 
white labourers. 

5. The question has been regarded very much as if it were 
one affecting the mining industry only. In reality it is 
merely a part of the greater question of the employment of 
the Bantu in Union industries. The representatives of the 
agricultural associations of the Union, in their evidence, 
recognizing that their industry would be affected if the 
supplies of East Coast natives to the mines were cut off, and 
the mines were thereby forced to become keener competitors 
for the services of Union natives, t were opposed to any pro
posal for the exclusion of the East Coast native. The evidence 
of the mining representatives is that through their recruiting 
agencies every effort is made to enlist the services of the Union 
native for mining work, but that the number obtained for 
this purpose is insufficient to supply the needs of the existing 
mines. Past experience has shown that in years when harvests 
are abundant, fewer natives come out from the reserves, while, 
if a drought occurs, there may be a considerable increase. 

6. It was also complained that within the limits of the quota 
allowed there is often great delay in obtaining official per
mission for recruitments of the Portuguese natives; that at the 
present time the actual shortage of native labour upon the 
Rand mines is from 10,000 to 13,000, and that this results in 
a material• diminution of production, also causing a diminu
tion of. employment of white labour. Looked at in the 
abstract the position is this: an industry employing great 
numbers of men and contributing about 20 per cent. of the 
National Dividend is hampered in its operations by want of 
labour. Such labour is obtainable, but permission to engage 
the native labourers cannot be obtained. The question 
whether permission should be given, is one which, viewed in 
the abstract, admits of but one answer, and that in the affir
mative. Viewed also as a question of pure economics the 
withholding of permission seems to lack justification. 

•This represents nearly Il per cent. of the Bantus u:ithin Union boundaries. 
tTransvaal collieries also have a large interest in this question. 
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j. But a nation, like an individual, sometimes makes deci
sions not for the purpose of procuring a definitely recognized 
economic satisfaction, but with a view to the attainment of 
some object, the economic effects of which may not be clearly 
perceived. 

There is indeed, as Professor Cannan says (Wealth-page 
17), " no precise line between economic and non-economic 
satisfactions." The gold mining industr~~ at its inception 
organized itself upon the system which it found in operation 
throughout South Africa, that is, that unskilled (and to some 
extent, semi-skilled) work should be performed by the native. 
That is still, with some exceptions, the system throughout the 
country to-day. Anything in the way of an immediate change 
could not be effected without causmg serious losses which 
would be felt by every interest. 

8. The essential thing is to prevent injury or loss to an 
important industry by unnecessarily restricting its production, 
for that could only have the effect of reducing the total pros
perity of the country and reducing also the opportunities for 
-employment of the white population. If natural and desir
able development, not only in mining, but also in agriculture 
and other industries, is not to be . 1·udely checked, and the 
national production unnecessarily curtailed, it is essential that 
any changes made with regard to the supplies of labour should 
be very gradual. 

9. There are three factors having a bearing upon this ques
tion which deserve mention. In the first place there is some 
indication that the development of Portuguese East Africa. 
may, in the not distant future, cause the authol'ities of that 
.country to put 1·estrictions upon the temporary migration of 
their natives to the Union. The present supplies from that 
source may, therefore, be diminished apart from any action by 
the Union Government. 

10. The second factor is the possibility or probability that 
gold production within the Union may decline with a corres
pondin~ decline in the demand for labour. 

11. The third factor referred to is that, according to figures 
recently supplied by the Director of Census, the number of 
male natives in the Union, including Basutoland, etc., 
between the ages of 18 and 50 will probably increase by an 
average of something over 20,000 during each of the next ten 
years. At present the mines employ about 10 per cent. of the 
male natives between these ages, and assuming they will con
tinue to obtain that percentage, they should be able to add to 
their numbers of Union natives to the extent of rather more 
than 2,000 per annum. To that extent, and in the absence of 
new developments requiring an increase of the aggregate 
numbers of natives now needed in the. industry, there would 
be a set-off against the diminishing numbers of Portuguese 
East Coast natives. · 

12. In relation to the question of native and white labour, 
as in other ·economic relations, there are no watertight com
partments in which one or another industry can be insulated 
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fro~ others. With regard. particularly to the employment of 
nabns, Portuguese or Umon, who ha>e not lost their tribal 
connections, or who han not become urbanized, there is an 
inseparable unity of interest and of responsibility between the 
two great employers of such labour, viz.-agriculture and 
mining. As a competitor for native labour, agriculture has 
two advantages over mining. It can offer facilities :for nati>e 
family life, for the keeping of stock, and for the use of the 
land for cultivation, which cannot be provided at the gold 
mines, and it can use thousands of nati>es who, though quite 
fit for outdoor work, are unable to pass the rigid medical tests 
which g-old niining groups find it necessary to impose. 

13. While other industries also have an interest, much 
greater than is often supposed, in any p1·oposal to exclude 
Portuguese labour, the question is specially one in relation 
to whiCh agriculture and mining should be regarded as a unit. 
One of the chief reasons for the shortage of native labour on 
the gold mines is, in my opinion (on the authority of the evi
dence), that natives are allowed to remain on European-owned 
farms in nuiDibers in excess of the actual working needs. (Ev. 
:{>· 896 and Q. 7114.) It is said, that the "cheap" native is 
used wastefully. Where is he used wastefully? Least of all 
on the mines~ the evidence makes that clear. It also, I 
think, makes it highly pro~able, if not actually certain, that 
out of the very large number of Union natives on European 
farms a sufficient percentage could be spared not only to make 
up the present shortage at the mines, but also to enable 
importations to be reduced, if the standard of effective train
ing and supervision on all farms was equal to that which pre
vails. on the mines or on the best managed farms. There 
are over 80,000 occupied farms in the Union: the release of 
an average of one native for eve1·y three farms would greatly 
alter the present position: 

14 .. The farm native is said (Ev. p. 896) to be at present 
the u mos~ backward, being little reached by school or 
church unless he happens to be near a location." and (p. 898) 
"at .the very bottom of the scale." Though a higher 
nativ~ wage might effect some improvement in ~roductive 
power, a greater reform should be effected by starhng at an 
earlier stage with the much more extended. i:n,struction of the 
yc,>ungex: generation~ It would be a great gain if the average 
j>tandard of supervision and training by employers could also 
be raised. . , 
·,. 15. Th~re are· perhaps reasons, other than eco1;1omic, for 
(lesi1·ing to adopt. a policy of confining the . unskilled work 
o_f the country to persons born within its b?rders. Howeve:r 
~arefully the details are arranged, that pohcy would not-_be 
without risk o£ injury to import~nt parts of the l!roductlve 
machinery of the country; but If for non-eco~omiC rea~ons 
it is decided to bring about the gradual exclu~10n of natives 
from outside the Union, I suggest t~at a penod ?f .n<?t ~ess 
than 15 years be taken, during wh1ch, by a dimimshmg 
's£:ale, the supplies of East Coast natives shall be contracted 
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year .by year, finallY- reaching the vanishing poin~. The 
least interference with industry would probably occur if the 
scale were in something like the following form :-

lst year · Reduction of 2,000 . 
2nd , , 3,000 
3rd , , 4,000 
4th " " 5,000 
5th " " 6,000 

Thereafter, a . reduction of 6,000 per annum until the 
vanishing point is reached: 

STEPHEN MILLS. 

ADDENDUM. 

TnE Ecoxo:mc FuTURE OF NATIVE RAcEs OF SouTH AFRICA. 

(See Report, page 152.) 

1. To a student of South African questions nothing· is 
more striking than the interpenetration by the native· of 
every accessible phase of the life of the white community. 
One asks, "What is the foundation of agriculture, of 
mining, of industry generally? " To this question there is 
but one answer: the native .. It may be added that house
hold sen-ants are chiefly native, most of the remainder being 
coloured. 

2. A fact of cardinal importance about the native is his 
immense numerical preponderance over the white. The 
Census of 1921 shows that in that vear there were 4,697,813 
Bantus* within the Union, while in Basutoland, Bechuana.:. 
land, and Swaziland, t enclaves within the outer perimeter 
of the Union, there was an additional 757,658 who for the 
purposes of any discussion of the relations of the nativa with' · 
the white must he taken into account. The white population 
was 1,519,488. 

· 3. The YPry great difficulties of obtaining approximately 
exact fignrt·~ as to the number of the native population which 
were speeially felt in the censuses· of 1904 and "1911 were· so 
far owrcome inthe eensus of 1921 that for all practical pur
poses the enumeration of that year may be regarded as 
aceurate. The unavoidable inaccuracy of the earlier censuses, 
howenr, makes it impossible ~o state with certainty the rate . . . . 

*Coloured people within the Union numbered 545,548. Their history is 
one of much cl?ser economic relationahiJ? with the. white, and of a higher 
de~ee of educab?nal progress than the native. They have gradually improved 
their status, until to-day the latest proposal is to extend the franchise which 
they now. enjoy in the Cape Province, to other Provinces. In the Cape 
Province they already enjoy political rights equivalent to those of the whites. 
Asiatics (chiefly Indians) numbered 165,731. 

fThese territories are at present under Imperial control, the Governor• 
General of· South Africa in his capacity as High Corrunissioner exercising 
the authority of the Crown. · · 
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of increase of the native population. :For economic, as well 
a8 for other important reasons, the determination of the ra.te 
of growth is, of all kinds of information relating to the native 
which are cognizable by statistics, the most vital. I suggest, 
therefore, that, if practicable, an enumeration of the native 
population be undertaken in connection with the census of 
the European population which will be taken during 1926. 
This would provide the data upon which a useful calculation 
of the rate of increase could be made . 

..J:. The necessity for research and investigation does not 
end even when the most complete information has been 
obtained as to the numbers and growth of each great section 
of the population. The economic survey of the native areas 
suggested by Dr. Loram, and which is recommended in our 
report (p. ? ) would be a most desirable addition to the fund 
of material upon which the governing authorities of the 
Union must found their judgment. That survey should, in 
my opinion, include a careful soil classification; an accurate 
census of the different classes of stock owned by the natives 
and depastured in their territories, an examination to deter
mine the most profitable classes of stock to be bred, and of 
crops to be cultivated on each holding, and a careful investi
gation, by agricultural and engineering experts acting to
gether, of all the irrigation possibilities. There is much in 
the reports of previous commissions and other investigating 
bodies which makes it reasonably certain that the native areas 
a~·e not producing nearly up to their maximum or their 
reasonable capacity. For that reason it appears that even if 
there is a present necessity to increase those areas, the extent 
of that increase cannot be satisfactorily determined until 
more complete information has been obtained. 
. 5. Education. It is easy to exaggerate the effect of educa
tion upon working efficiency, but it is accepted that if reason
able progress is to be made, there must be instruction in at 
least the elements of education. Approximately 2,750 primary 
schools (exclusive of private schools) for natives a1·e main
taimid within the native territories and in other parts of the 
Union. Of these schools 1,595 are in the Cape Province, in
cluding 1,062 in the Cape native· 8.reas. A. very large propm·
tion of these native schools a1·e supported bv the chm·ches and 
by missionary bodies, but the Provincial Authority ass~sts 
with respect to the salaries of school teachers, and exerCises 
control over the curriculum and the inspection of schools. The 
census reports show that in 1921 the percentage of native 
childi·en able to read and write was 9.69; able to 1·ead only, 
1.47; and quite illiterate, 88.58; unknown and unspecified 
.26. * In t.he census report, 1921, p. 223, the Director 
remarks: "Education has to make great advance before the 

*Of the coloured children between the ages of 6 and 16 in the Cape Province, 
where the ma.iority of coloured people reside, 34.7 per cent. were receiving 
.education in 1921. This represents roughly the limit of the school accommo. 
dation. (Q. 25466-7.) 
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scope of the native census can be extended su:ffici~ntly to en-~ 
coura~re the issue of a census schedule on anythmg but the. 
very ~implest scale." ·we were told that native children 
usually enter school two or thre~ years later than white ~hil
dren and leave school after reachmg the stage usually attamed 
by white children of 11 or 12 years of age. ~eyond that 
stage, Dr. Loram said, ".the needs of t~e native .are fol 
specialized education, particularly on agncultural hnes, sO. 
tliat I would break away from our English tradition in _order. 
to meet their special needs." (Q. 7173). Beyond the pnmary• 
school teaching, which is provided free, the native youth. 
desiring to pursue his education must pay his own way. The 
evidence is convincing that the native not only desires educa-· 
tion, but is prepared to make vw:y great sacrifices to :secure 
it, either for himself or for his children. 

6. Some of the natives have shown a high capacity for 
cultural education and have been successful in obtaining 
degrees in South A'.trican or English universities. Otheil'S have 
shown ability as journalists, preachers, public speakers~ 
teachers, etc. The native has indeed shown his capacity to 
benefit by education to such an extent that in: the opinion o£ 
competent witnesses the. efficiency of the upper 10 per cent. o£ 
the native population is greater that.that of the loweil' 10 per 
cent. of the white population. 

At two schools in the Transkei, where instruction of an 
industrial character is open to the natives, " they haY.e done 
extremely well, probably as well as the European trained in 
agricultural institutions." (Q. 7177.) On the cultural side~ 
the Principal of Lovedale,* the Rev. Dr. Henderson, told us 
that the native pupils reveal an exc~llent capacity; that in 
some subjects they do even better than the_ white pupils, and 
that considering the heavy handicap they are under in ha,ving 
to master, and assimilate instruction in, a European lang1,1.age 
with no points o£ resemblance to their own, their progress is 
remarkable. At Lovedale, in addition to the cultural teach.,. 
ing, which includes the training of teachers for native schools, 
technical instruction is given in such trades as carpentry, 
bricklaying, masons' work, printing, bookbinding; etc., and, 
under European supervision, the advanced trainees construct· 
and repair. buildings, and carry out all the op&ations in a 
tradesmanhke way. At Bloemfontein we were shown a· well
bui~t church of considerabl~ size, and many other· building~. 
entirely constructed by natives. t · · · 

8. As to tlie capacity of the Bantu for skilled te~hnical 
work, some testimony is also obtainable outside · the 
boundaries of the· Union. E.g., Sir Frederic~ Lugard. 

•Lovedale is the most import~nt of the i.llstitutions devoted to'the post-
primary instruction of natives. · 

t~n t~e Cape Peninsula some branches of the buildhig industry are "almost; 
~ntJ.rely m the h!lnds of M~lays, and there are many skilled coloured craftsmen. 
mother branches of the mdustry. 

[U.G. 14-'26.] 
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ex:Governor of Nigeria, says of the African Native, ".-:lt 
sh~letl trades l1e t"s. an azJt pupil." In West Afri(·a, natives 
tramed as apprentices man the workshops and the printin"' 
offices, and make efficient turners fitterfl smiths e;1rpenter~ 
and engineers of launches.* ' ' . ' '' 

_ 9. I£ in so.me quarters there is s.till a ~egree of doubt as 
to the C'apacity of the average Unwn nabn to a(·quire and 
use .European ed~tcation and to fit himself not only for 
unsk11led occupatiOns but also for the class of work which 
we a!l;r~e t~ cal~ " skilled," that doubt is not altogether 
surpnsmg m view of the small percentage of natives who 
receive instruction, and of the unfavourable environment in 
which :many of them are born and brought up. 

10. That doubt can only be removed by openin(J' those 
doors of opportunity which at present are barred ~(J'ainst 
him. The evidence shows that sympathy with the pr~gress 
of the native in education, either cultural or industrial, is 
as yet imperfect. See the following extract from evidence 
(Q. 7238.) 

" The Transvaal Parliament regularly, up to a year 
or two ago, threw out the provision for native education 
on the estimates, showing that the Transvaal Parliament 
disapproved of the Estimates. They were always put 
back by the majority party, but the throwing out of 
these Estimates is proof of the statement that the people 
in the Transvaal, as represented in their Provincial 
Council, are opposed to native education as one branch 
of native development, and all through in our work for 
natives we are met by this opposition on the part" of the 
mass of the European people, so there is this general 
objection to their aevelopment in the line of education 
and industry." 

11. There seem indeed in South Africa to be two incom
patible desires and two incompatible modes of treatment in 
regard to th~ native. On the one hand there is the view 
that the native should be educated and assisted in every way 
to improve himself and his capacity for labour, not only of 
the lower T:iut also of the higher and more difficult kinds. 
Incidental to tliis view is the desire, which finds expression 
in . action, that tlie native should be encouraged or even 
compelled by special devicea or· by economic pressure to leave 
his reserves and present himseli fbi- employment under the 
whne man, not only upon farms, but also in all forms of 
industrial and household labour. The opposing view is that 
the native's presence as a part of the white community is 
somewhat of a. menace, and that he should lle encouraged 
or required to confine himseH to agriculture within his own 
territories. As usually happens in such cases the line of 
least resistance is taken, as it has been taken in South Africa 
ever since the white occupation began. 

•See-." The Clash of Colour." Page 69. 
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12. The interpenetration by the native_ of every accessible 
phase of the white man's activities (to whiCh we have 
referred) seems to justify the belief that the economic future 
of the white man and the native are inseparable; as 
inseparable as the economic destiny of employer and 
employed in a country of homogeneous population. , 

13. If this view is correct, it follows that the education 
of the native, on lines which will fit him for making the 
best use of hi~ lands; for raising his standards of living; 
and for taking a· more useful and effective part in the in
dustrial as well as the agricultural life of the country is one 
of the responsibilities which, South Africa can least afford 
to neglect.* In order that incentive to the nati>e may not 
be lacking, it will be necessary as far as possible to allow 
those who acquire skill to exercise that skill and to receive 
the appropriate remuneration. 

South Africa with its relations between white and black 
still unsettled and impermanent is in a condition of unstable 
equilibrium. 

STEPHEN MILLS. 

RESERVATJO~ No. 4. 

THE FosTERIXG oF 1IL-\NUFACTURING IxnusTRIES _(See 
Report, p. 158). 

1. The section of the report headed as above is largely 
a statement on orthodox free trade lines, of the C'ase against · 
the policy of tariff protection. I do not desire to refer to 
that further, beyond saying that in my opinion, in certain 
circumstances, a case can be made for that policy. · 

2. I agree with my colleagues in the opinion that it is 
very de-sirable for South Africa for some years to come to 
concentrate specially upon the encouragement of ·agriculture, 
and the more intensive use of all suitable lands for the set,. 
tlement of whites. 

3. The stimulation of manufacturing industries is open to 
some objections which ar~ specially pertinent at the present 
time. It would accentuate the drift to the cities, nof o:rlly of 
the least capable sections of the white population, but also 
of ROme of the best, without howeyer offering any certainty 

*This is true of the Cape coloured. It is shown in a footnote to a previowi 
page that nearl~ two-thirds of the coloured children of school age are not 
attending school. 

[U.G. 14-'26.] 
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of continuous remunerative employment. This 1s not a de
sirable result. 

4. A still less desirable result, in my opinion, is that a 
stimulation of manufactures at the present time would 
hasten the industrialization and the detribalization of the 
native. ln this way it would be competing with the efforts 
being made to attract the native back to the reserves or to 
retain him there a.nd to make him an effici~t agricultural 
producer. 'It would a·lso have the effect of competing, per
haps injuriously, with the farmer. 

5. A third objection is that while in some countries which 
are somewhat sparsely populated, and where, on that 
account, economic opportunities appear more abundant, the 
effect of a protective policy may be to attract white immi
grants from other countries, such a result is not likely to 
follow the adoption of protection in South Africa. The 
openings in manufactures for white employment are with 
small exceptions not such as to draw from other civilized 
lands the types of white immigrants which South Africa 
needs; n~r does it seem likely that those openings will 
rapidly increase. 

6. With my colleagues I also accept the view expressed 
to the Commission by the Administrator of the Transvaal 
that the simultaneous pursuit of a protective policy and an 
agricultural policy is apt to lead to the comparative failure 
of both. The evidence, particularly that of departmental 
experts and trained observers of rural conditions, indicates 
that there is need for an intensive study of the present con
ditions of South African farms. This study should (I sug
gest) include investigations into the use of land; the extent 
to which it is held out of use or uneconomically used, the 
economic suitability of the stock raised or depastured; the 
use of, and further possibility of using, farm ma.ehinery; the 
suitability of particular farms or districts for closer settle
ment; and the openings for extension of co-operation in pro
duction and marketing. It would be of value also if the 
investigation covered the conditions of farm employees, 
European and others, as to housing, food, hygienic condi
tions, mone"y wages, remuneration other than in money' 
where ·share-farming is practised, the amount of the share; 
nature of work in which employed; character and numbers 
of stock owned; and the extent to which natives are com
petently trained and supervised, with special reference to 
the alleged waste of native labour upon farms. 

, 7. This reservation has some application also to the next 
succeeding section of the report headed " Chapter IV, Con
clusion " as the argument of this section is partly repeated 
therein. · 

STEPHEN MILLS. 
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RESERVATION No. 5. 

Pli.INCil'LES OF WAGE REGULATION. (See Report, p. · 17'2). 

1. There is much in the above section of the report with 
which I am in agreement, but I wish briefly to emphasi~e 
the :following points. The principles which should guide the 
wage tribuna! in its determination are:-

1 
· • 

(1) 1'he amount of t'he national income. 
This, though an over-riding consideration, is a fact 

which may often fail, to supply guidance except on 
very broad lines. The knowledge of the amount of 
the national income and at least an approximate 
knowledge of the proportion of that income which 
after satisfying such other eharges as must be met if 

. industry is to continue, can be applied to wages is 
essential if the wage tribunal is to avoid errors of a 
large amount. It cannot further afford much assistance 
in individual cases, especially where the industry. is 
small and not likely to have any considerable expan
sion. 

(2) Capac£ty to pay and cost of living. 
On these two heads I agree with my colleagues in 

adopting the conclusions of the Economic Commission 
on the Queensland Basic Wage. (See Report, p. 178.) 
These conclusions are repeated here. 

The chief guide to be followed by the Court in de
claring a standard basic wage for industries ' of 
" average prosperity " should be the capacity only 
of industry to pay wages. Cost of living should only 
be taken into account after- capacity to pay has been 
ascertained. · . · 

Capacity to pay should be determined from figures 
showing changes in income per head, past production 
per head, and future production per head. r 

An index of capacity to pay so determined should 
be the principal guide; but reference should be· also 
made to such matters as productive efficiency, unem
ployment, and rates of wages in neighbouring Pro
vinces. 

2. The tribunal would, of course, inform itself ·by every 
available means, :for at all 'times there is need for a. .disp~
sionate, competent and rigid analysis of the claims mad~. by 
both parties to an industrial disnute. · · · .:' ·. · .. 

3. Perhaps . the most . important consideration ·is•: that· a 
wage tribunal is essentially a judicial body and .that !the 
members of that tribunal, and they alone, are charged with 
the responsibility and entrusted with the power not only to 
act fairly between employer and employed, but also to c.on
sider and safeguard the interests of the general commumty. 

[U.G. 14-'26.] P 
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4. There is 1-efe-1·enu~ in the reports of beth groups of the 
present Commission to the necessity of altering the existing 
ratio and relations between the wage rates and different 
classes of workers. The conditions in South Africa make it 
more than ordinarily necessary that any such course of action 
should be pursued with the utmost caution. Here, the native 
is abop.t four times as numerous as the white man. Assuming 
that }>roportion to apply where "unskilled , or " semi
skilled " work is to be done, the proposition that the wage of 
the native must be raised in order to prevent the white man's 
standard amounts to saying that there are five units, four of 
which must be raised in order that the fifth may not be de
pressed, although the customary living needs of the four are 
much below those of the fifth unit. This position, however, 
is inescapable. To confine the white man to the " skilled " 
labour of the country as now understood means that his num
bers must be kept few, and that there would be a chronic un
employment problem. 'l'he low standard of living of the 
native as compared with that of the white man, makes it 
necessary that an upward movement of wages which involves 
payment of those wages to the native should be much more 
gradual than would be necessary if the wage tribunal had to 
consider the white labourer only. A further pqint of import
ance is the reaction of any material increase in the wages 
upon industries outside the juriadiction of the tribunal. In 
applying the principle that car acity to pay is a chief guide 
in fixing wages, the tribunal may sometimes find that the 
apparent " capacity , at the time the application is being 
dealt with differs materially from the average or probable 
future capacity. Conditions may also arise in which, in the -
-ruhlic interest as well as in the permanent interest of the 
industry (the two are generally identical) the tribunal may 
find it necessary to take the always unpopular step of reducing 
wages. In a popular democracy, such cases afford the crucial 
tes~ of the impartiality ancl strength of a wage tribunal. 

6. In paragraph 347, p. 185, dealing with the principles 
by which the Wage Board should be guided when acting as 
an arbitrator, the report appears to suggest that in such a 
case judgment should be given in favour of the side whieh for 
the' moment has the stJ:onger strategic position. :U suggest 
that, however apparently suitable this method may be for an 
cc ad hoc" arbitrator who will probably come into relations 
with an industry once and once only, it is open to objection 
as a guide to the decision of a permanent body of a judicial 
character. If, howenr, the dispute was only a very small 
addition to an existing rate, as in the illustration of para
graph 348, the question would be of little or no importance, 
unless the claim wa l one of a series. 

STEPHEN MILLS. 
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APPENDIX "A." 

INDEX NuMBERS OF' EFFECTIVE WAGES IN VARIOus CENTRES, 

.APRIL, 1925. 
! 

General General 
Average A~erage 

index index 
Index numbers based on quantities numbers numbers 

of food consumption in (Based on (with rent 
food only) allowance)* 

City. 

Over· Sc:on- Bel· South- Johan· Johan• 
South Great sea d:na• Central gium ern Lon· nes· Lon- nes• 
Africa. Brit- Conn· Vi&U Eur· and Eur- don burg don burg 

:ain. tries. Conn· ope. France ope. tries. 100 100 100 100 
--------------

Johannesburg .. 168 145 146 151 148 144 145 150 100 141 100 
Ottawa .. .. 178 164 173 171 166 158 155 166 Ill 149 105 
Philadelphia .. .. 206 200 211 208 190 189 190 199 133 199· 141 
Sydney .. .. 161 156 186 129 135 146 151 152 101 152 108 
~ondon .. .. '100 100 100 100 100 100 100 100 66 100 71 

msterdam .. .. 87 80 86 92 89 86 85 87 58 87 62 
. openhagen .. .. 101 88 94 106 107 85 86 95 63 98 69 
Berlin .. .. 62 58 67 67 72 67 59 65 43 63 45 
Vienna .. .. 44 40 44 47 47 37 39 43 28 47 33 
Prague .. .. 50 50 49 51 53 48 48 50 33 54 38 
Brussels .. .. 55 55 55 58 56 58 55 48 32 51 36 
Paris .. .. .. 63 61 63 69 76 62 63 65 43 .66 47 
Milan .. .. .. 50 41 45 48 

50 I 44 45 46 31 49 35 

' ! 
;:l *The percentage of total expenditure spent on .Rent in the Union is taken at 18.04 
(Cost of Living Committee, 1925). 

APPENDIX "B." 

EsTIMATED NET PRODUCT OF SouTH AFRICAN INDUSTRY 

(including Agriculture· and Services), 1923 .. 

1. Agriculture . . . . 
2. Mining 
3. Manufactures 
4. Tran'>port 
5. Commerce and Finance 
6. Services 
7. Rent 

[U.G. 14-'26.] 

£million 
·47 
37 
31 
16 
12 
27 
16 

186 



:us 
I. 

Agriculture (including Paf'tora] 
(Ref : Census of Agriculture). 

Agricultural 
Pastoral and Fishing 

Deduct for Expenses-

Production 

European 
£000 

27,112 
25,434 

52,546 

25 per cent. European { 
10 per cent. Native . ; 13,136 

39,410 

II. 

and! Fisherief'), 

Native 
£000 
4,803 
3,456 

8,259 

826 

7,433 

Total 
£000 

31,915 
28,890 

60,805 

13,962 

46,843 

say 47 £ m. 

· Mining (excluding minerals included in Industrial Census). 
(Ref.~ Government Mining ·Engineer's Annual Report). 

Gross Value .1 • 
Stores consumed 

£000 

52,633 
15,694 

Net Product .. 
Distributed as follows :-

36,938 say 37 £ m 

£000 

Salaries and Wages .. 
Phthisis Contribution, Head Office, 

etc. 
·Dividends 
Interest on and Repa.y:rrent of De. 

bentures .. 
Profits Appropriated for Reserve 
Government share of profits 
Taxes-

Central 
Provincial · .. 

Ill. 

16,916} 
19,106 

2,190 

11,062} 13,339 
1,229 
1,048 

2,4131 . 
4,514 

2,248 
123 

Manufaetures. (Ref. : Census of 1ndustrial Production.) 
Manufacturing : £000 £000 

Gross value Factory Production 
Less Value of material used 

Fuel, Light and Power 
Depreciation 2% Building 

6% Plant 
~liseellaneous 

Net output 

37,140 
2,959 

2,188 
1,200 

74,486 

43,487 

30,999 
say 31 £ m. 
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IV. 
Transport : Railways 

::;hopsl. (Ref. : Annual 
and Harbours (including GOvernment 
Report of Railways Administration.) 

-~ £000 £000 £000 
,.;-

Salaries and Wages (including . · 
Superannuation) 

Less Railways Workshops (in-
cluded in III). 3,200 

Interest r', • 
Surplus r •• 

v. 

12,769 

3,200 
4,407 

. 1,910 
15,886. 

·say 16 £rna 

Commerce (including Banking, Insurance and Shipping .. {Ref. 
Annual Report-Inland Revenue). r • • : ' .! 

.woo 
Income for year ending 30 June, 1923, assessed for · 

Normal Income Tax , •. 19,005 
11,813 Deduct profits of Manufacture under III; ... . . .. 

. . . . 7,192 
Add estimate of Income of Commercial Employees , 5,000 

12,192 

Ray 12 £ m. 
VI. 

Services. (Ref.: Annual Report of Inland Renevue.) 

Professions 
National, Provincial and Local Govern

ment Officials .. 
Deduct Wages included in III. 

£000 £000 

17,286 
1,887 

3)13 

15,399 

Wages of Coloured persorts in Local Government 
employment 1,329 

Estimate of Wages of Domestic Servants 6,600 

Total 

VII. 
Rent. 

Value of Land and Buildings in Munici
palities-1923 

Estimated value of farm houses .• 

Net annual income at 8% 

[U.G. 14-'26.] 

26,641 
say 27 £ m. 

. £000 

177,726 
40,000 

217,726 

£000 

16,418 
.. say 16 £ m. 



NoTs :-
Estimated Populatiun, 1923. 

European 1,579,733 
Otht>r 5,595,846 

Total 7,175,579 

Estimated Oec1tpied Populatiun, 1923. 
Total · 4,325,000 
Excluding Bantu Peasants 1,871,000 

' ;lstimate of National lnccme for 1917 (based on R. A. Lehfeldt's 
· "National Resources of South Africa.") 

Note.-{1) Income going abroad is here included, while Prof. 
Lehfeldt excludes it ; • · 
• (2) Income of native agriculture in locations is excluded ; 

Agriculture (40.3 less produce. of locations 6.3) 
' Mining •• 

Manufacture 
Transport 
Commerce, Finance, .etc. 
Services 

·Rent •• 

Total 

Estimated Population : European 
Other 

Total 

Estimated Occupied ·Population excluding Bantu 
Peasants: 

£ million 
34.0 
27.3 
22.2 
9.2 

20.0 
18.5 
13.0 

144.2 

1,430,000 
5,228,000 

6,658,000 

European ••. 
Other 

480,000 
• . 1,200,000 

Total 1,680,000 

APPENDIX "0." 
ExTRACTS FROM MEMORAND'l'M SuBMITTED TO THE CoMMISSION 

BY THE GENERAL MAN.WER oF THE SouTH AFRICAN RaiL

WAYS AND HARBOURS. 

From th~ Preliminary Statement. 

12. Broadly speaking, the wage position in the Railway 
and Harbour service is the keynote of the whole situation, 
Wages cannot be paid in excess' of the revenue earning power 
of the undertaking. . . . . 
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93. It would be impossible under existing conditions to 
rontinue to pay these rates of pay and afford such generous 
privi1eges if the basis on which the Railways and Harbours 
conducts its operations were different. It. has been indicated 
that a large proportion of the staff consists of native and 
coloured workers. These men are engaged mainly on; hard 
manual labour for which they are reasonably efficient. · Their 
wages ·are lower than the white standard. The polic:y of 
replacing natives by whites is being. carried out wherever 
practicable, but with the higher standard of pay applicable 
to Europeans this policy is bound to have a v~ry serious 
effect on the finances of tht> .Railways and Harbours if 
carried too far, and may affect ·the maintenance of the 
present standard for the European sta:lf. • · · 

Fro-m Statement on " The need for wider scope joT the youth 
of the community." · .· •. 

17. Our settled policy in connection with the promotiol). o:f 
youths taken into the service as junior labourers is that when 
'vacancies occur for youths in graded posts . suitable boys 
already in the service as labourers must receive preference. 

18. The 50,000 Europeans include 6,500 youths under the 
age of 21 who are filling positions as junior: labourers as 
" lads " in the mechanical workshops and elsewhere, as ap
prentices and as learners or juniors. During the period 
between 1st August, 1924 and 31st July,' 1925, .the Adminis
tration took into its service 11,381 European labourers, 
7,136 of whom were over the age of 21; 2,643 between the 
ages of 18 and 21, and 1,602 unde:t;: the age of 18. The 
number of junior labourers who were promoted to graded 
~tosts during that period amounted to 1,040, which I think 
may be regarded as very satisfactory. The number ef·per
sons who entered the service during the period in question 
in graded posts was 3,012. 

19. During one year, therefore, the Administration. has 
provided openings for 4,245 youths as junior labourers. This 
is, however, an abnormal figure. It will not be possible to 
maintain this rate of influx of European youths into· the 
service unless some embargo is placed on adults joining the . 
. ~ervice beyond a certain age or unless the field of occupation 
at present held by natives is still further encroached upon. 
The Administration is doing its utmost in this direction. 

20. There is still a considerable amount of work being 
done by natives which could be done equally as well, if not 
better, by European lads, and in the initial stages at rela
tively no higher rate of pay, but this position will disappear 
as native wastage takes place. As natives leave they are 
replaced by Europeans as·a general rule. 

[U.G. 14-'26.] 
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50. The main avenue of general recruitment is now 
through the grade of junior European labourers .. 
· 5.5; The rates of pay laid down for junior European 
labourers in the workshops were as follows :-

Age. Rate of Pav. 
17 years 3s. Od. per diern .. 

· 18 3s. 6d. , 
19 : :: 4s. Od. 
20 , 4s. 6d. , 

., ! 56,.. 'tn: ,'J ~e, 1924, ·the Administration approved of the 
extens}o~, of the system . of employing junior European 
la.pourers. to the transportation and other departments on the 
basis of the replacement of native .labour 11·astage and in 
connection with any additional work for which it might 
otherwise be necessary to engage the services of natives .... 

. 58. The 'employment of European youths as labourers ·has 
proved very successful. ·All responsible officers speak highly 
of the work done by these youths and in this connection it 
may be of interest to place on record the views of the Staff 
and Labour Inspector who . has . unique opportunities of 
qoining into personal contact with large ·numbers of _youths 
presently filling . the position· of junior labourers and the 
offi.cer3 who control them. He reports :- . 

" ln the course of my visits to the various centres 
during the past few months, ·I made a point, as oppor
tunity offered, of observing as many as possible of the 
European lad labourers who have been taken into the 
railway ~ervice, and on the whole was favourably im
pressed with the type bf youth selected for employment. 

" I found evinced everywhere a desire on the part of 
officers responsirble for the employment of the lads to 

. -see that the best type of youth from both the physical 
and · educational point of view is procured for service 
with the Administration. 

" I have impressed upon all eoncerned as far as I 
found opportunity for so doing, the imperative necessity 
of seeing that vacancies as they arise in the higher 

·grades are filled by the promotion of suitable lad 
labourers wherever it is possible to ·do so; and examina
tion of the position at the various centres which I have 
visited indicated that a large number of the lads have 
been advanced to positions such as clerk, messenger, 
engine cleaner, learners in various grades, etc. 

" I have had conversatiOll with many of the youths 
and all of those to whom I spoke appeared to be very 
keen on doing their best to gather experience which 
would fit them for promotion to higher positions, and to 
be imbued with the desirt> to give satisfaction in the 
performance of their duties. 
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" A few instances were mentioned to me where youths 
had been apportioned duties which were regarded. as 
taxing unduly their physical capacity and which should 
have been allocated to full-grown men.· I .. took an 
opportunity of representing the matter to the·· proper 
quarter. From time to time •I have impressed; upon 
officers and others concerned the .Administration's de-· 
sire in this connection. · 

" I am pleased to be ·able to record. the fact that the 
many discussions I have had with staff officers an~. other 
officers controlling staff, have convinced me· that there 
is a general desire to see that the Administration's policy 
in respect to the employment and· advancement of Euro
pean lad labourers is made.· the success which, at the 
time of it~ inauguration, it, was intended it should be." 

59. Between 1st August, 1924, and 31st July, 1925, 4,245 
youths were taken into .. the service as junior European 
labourers, representing an increase in the staff of junior 
labourers of 2,595. during the year. During this period 1,040 
junior labourers were promoted to the following graded posts: 

Engine cleaners. Apprentices. · 
Messengers. Learners. 
Call boys. Lad Porters. 
Clerks. Signal boys. 
Telegraphists. Storemen. 
Numbertakers. · Checkers. 
Station foremen." Flagmen. 
Sailmakers. Firelighters. 
Shunters. Learner gangers. 
Apprentice carriage Elevator operator 

and wagon repairers. helpers. 
Skilled labourers.· Ticket collectors. 
Stewards. Road motor. drivers. 
Timekeepers. 

* * * * * * 
63. My own personal view is that u,nder the conditions 

existing in South Africa every effort should be made to train 
the youth of the country irrespective of thet labour require
ments immediately in view. I have a profound belief that 
South Africa has a great future and that before many years 
are past th:re will be plenty of openings. We must rely on 
the expansiOn of our countrv and the advancement of its 
industries and train the sons. of the land in readiness. 

/!,.om Statement on " "Employment of Unskilled European 
Labourers." 

6. At the end of 1907 there were approximately 300 white 
labourers employed at rates of pay ranging from 2s. 6d .. to 
3s. 4d. per day, but as a result of the introduction of a 

[U.G. 14-'26.] 
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general white labour policy by the responsible Government 
in the .Transvaal approval was given of the employment of 
:white men in lieu oi natives on new construction works, on 
maintenance work and at stations and depots, the number of 
white labourers so employed showed a considerable increase. 

7. At the end of December, 1909, the number of white 
labourers employed in the Transvaal and Orange River 
Colony was 1,908 on open lines and 866 on construction work, 
or a total of 2,774, which number showed a further increase 
at the end of the following year when the rates of pay were 
as follows :-

3s. per day worked on engagement as learners for a 
period not exceeding one month. 

3s. 6d. per day worked for six months after being passed 
· · by P.W.I.'s as competent plate-laying labourers. 

4s. per day worked for the next six months. 
4s. 6d. per day worked for the next 12 months. 
5s. per day for specially recommended employees. 

· 9. During the general depression in the year 1909 the 
Cape Government also provided work for several hundreds 
of white men of the labouring class and at the time of Union 
(1910) a large number of these men were retained in the 
service as European labourers. 

10. After Union it was decided by the Railway Adminis
tration as a. matter of policy to employ white labour instead 
of native labour wherever this could be done with advantage; 
and the following. rates of pay were applied as from 15th 
November, 1911, viZ.:-

Transvaal and Orange Free State. 
3s. 6d. ·per day worked for first month. 
4s .. per day worked for next six months. 
4s. 6d. per day worked for next six months. 

_· 5s. per day worked the1·after. 

_ Cape Province. 

as. per day worked for first month. 
3s. 6d. per day worked for next six months. 
4s. per day worked for next six months. · 
4s. 6d. per day worked thereafter. 

• .... • • • • 
26. As from 25th November, 1924, following upon the 

Government policy of extending as far as pl'acticable the 
employment of Europeans in the Railway and Harbour Ser
vice it was decidea to apply revised rates of pay and con
ditions of service to all adults and lad labourers (European) 
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permanently employed on ordinary open lines or hubour 
work who j'oined the service after the 1st April, 1923, viz:~ 

RATES OF PAY. 

~linimum 3s. Od. per day ( without local ~llowance 
Age 18 years 3s. 6d. , I but plus jree ~uart.ers 

, 19 , 4s. Od. , ~ in the case of labourers 
, 20 , 4s. 6d. , l 21 years of . age and 
, 31 , 5s. Od. , over. 

\Vhere free quarters could not be provided the following 
allowances were granted in lieu thereof, vi~. :-:-

Local Allowance 
District. 

I 
2 
3 
4 
5 

* * 

' Allowance for 
Single Labourers. 

* 

6d. p.d. 
6d. " 
Sd. 
9d. " 

IOd. , 

* * • 

Allowance for 
Married Labourers. 

Is. Od. p.d. 
Is. Id. , 
Is. 3d .. , 
Is. 6d. , 
Is .. 9d .. , 

• 
31. The rates of pay and conditions of service referred ·to 

are in force at the present time. The number of· European 
labourers in the service as at 31st July, 1925, was 12,254, 
made up as follows :- . 

(a) 2,670 European labourers in receipt of the old rates 
of pay, i.e., 8s. 6d. per diem for adults. · 

(b) 3,535 European adult labourers under the conditions 
enumerated in the preceding six paragraphs. 

(c) 2,647 European junior labourers ditto. 
(d) 1,084 casual adult labourers. 
(e) 2,3181 European labourers employed at piecework 

rates on construction works. · 
Total, 12,254. 

32. From the date of Union to the 30th April, 1924, no less 
than 5,968 European labourers were promoted to graded 
posts in the service and from that date to the end of J ulY.1 
1925, that is to say, during the period the policy has been 
in operation of taking junior labourers into the service and 
of extending as far as possible the field of European 
labourers, the number of adult and· junior European 
labourers who have qualified for and obtained promotion to 
graded posts was 1,855, making a total of 7,823 since the 
date of Union. 

33. The 2,318 European labourers emplo.yed at -piecework . 
rates on construction works are not classified as ordinary em
ployees. They are purely casual employees and the only 
privileges they get are free conveyance to site of work and 
to point of engagements on termination of work, sick fund 
privileges, free hospital accommodation, fo1· certain periods, 
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a subsistence allowanee if ill and not in ho~pital, fret> 
tentage, free supply of tools and sharpening of tools, etc. 

34. They are employed on ordinary piek and sho>el work 
in connection with the construction of new linei'l anrl are 
paid at piecework rates. These rate~ were originally based 
on the cost- of the same work when carried out bv native • 
labour. The rates 'have, however, bt>en improved "to some 
extent during the last few years and the actual eost when 
carried out by white labour is a little higher than it would 
be if done bv natives. . . 

~5. For the month of August the average gross earning~ 
per man of the whole of" the labourers employed under these 
conditions was 8s .. 7!d. per day and their average net earn-
ings was 7s. llfd. per day. · 

36. The opinion of the engineers on the whole is that their 
output per man is much better than that of the native, but 
there is not nearly such a large difference as the e-arnings 
would appear to indicate. 

37. The Administration's civilised labour policy is a much 
debated matter. It is a question of considerable national 
importance as well as one which has a serious bearing on 
railway administration and 'finance. I have personally been 
in· close toucl:~ with the matter from the inception of the 
policy, and have watched every phase of the employment of 
unskilled European labourers with very great interest. 

38. There is not the least question to my mind that from 
the point of view of the national welfare the policy has pro
duced very valuable results. Thousands of men who would 
otherwise have drifted -into the ranks of the irreclaimable 
have been able to regain a place amongst the self-supporting 
and sel.f-respecting sections of the community. 

39. 0£ the many thousands of European labourers who 
have gained a footing in the permanent grades of the service 
it can be safely said that very few would have been able to 
have secured such positions but for the preliminary general 
training they have received whilst working as labourers, the 
educational facilities given to them and the encouragement 
by the Administration's servants to qualify for something 
better than unskilled labouring work. 

· . 40. Thousands of others who have not had the· capacity 
or the will to rise to higher ranks have been able to maintain 
existence on a standard of decency and without becoming a 
burden on the general community. 

41. Even wliere the individuals themselves have not been 
able to rise above the labouring ranks their children have at 
a.ny rate been assured of shelter and food and great numbers 
of these· have been able to secure a start in life in the service 
or· elsewhere with better prospects than their parents had as 
the direct result of the assistanre given to the parents. 
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42. I think the Administration can claim· that the policy 
has also had a great influence in establishing in South Africa 
some. appreciation of the dignity of labour which was · pre
viously lacking. 

43. Undoubtedly in total the policy has had a considerable 
effect on the physique and moral health of those affected by 
it-parents and children. 

44. Every railway officer-and many of these have had 
many years of experience of the European labourer-is agreed 
on the beneficial effects of the policy. 

45. On those grounds the rooponsible officers are whole~ 
hearted supporters of the policy provided always it can be 
maintained without detriment to the service. 

46. The most difficult aspect of the matter from the Ad~ 
ministration's point of view is, of course, the economic one. 
It is on the grounds of expense that the policy is most 
frequently attacked ·and certainly this is a phase which must 
be most carefully watched. 

4 7. The amount of wages paid to European labourers em
ployed on open lines during the month of July was £72,358, 
equal to an annual wages bill of £868,000. This represents 
the pay of 9,936 labourers who were employed on open lines. 

48. In July, 1924, £38,03,7 was paid to 3,556 labourers, 
the expenditure then being at the rate of £456,000 per 
annum. This represents an increase of £412,000 per 
annum in the amounts paid out to these employees. 

49. How much of the £868,000 per annum represents an 
expense which could be saved if natives were employed in
stead of European labourers it is almost impossible to say. 

50. So far as the 2,647 junior labourers are concerned there 
is very little extra cost as compared with natives. Any 
small additional expense there may be is .money very well 
spent on the training these youths receive. In their case 
there may be difficulty eventually in dealing with the resi~ 
duum who are not able to rise above the rank of labourer and· 
yet may not be satisfied permanently with the conditions 
applying to labourers. That difficulty has not so far arisen, 
but it will arise. 

51. The 7,289 adults employed on open lines undoubtedly 
entail a good deal of additional expense, a large part of 
which is, however, due to the high rates of pay paid to these 
labourers under the scales introduced in 1919 and 1921, and 
which have been continued to them since in accordance with 
the general settlement with the staff made in 1923. 

52. In the case of the 4,619 employed under the present 
r·onditions of service the remuneration paid including the 
value of privileges is more than double that paid to native 
labourers. 
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53. The additional cost is probably between £50 and £60 

per year each. Against that it must be stated that all the 
officers are well satisfied with the efficiency of the present
day European labourer who is in all regards superior to 
those employed some years ago 

54. I discussed the point recently at a meeting of all the 
senior officers and their opinion wu that on the average the 
European labourer is about 15 per cent. more efficient than 
the native. Unfortunately this 15 per cent. of additional 
efficiency is a rather theoretical figure and in actual practice 
does not represent much cash value to the Administration. 
Hitherto as a general rule we have found it necessary on 
open lines work to replace the natives by an equal number of 
Europeans. Now that the policy is once again a settled fea
ture in our working it may be possible to employ a smaller 
number of . whites than of natives as the European labourer 
gain more experience. 

55. Apart from the question of relative efficiency on work 
which could be and was done by natives, it is only fair to 
state that there are other incidental advantages arising from 
the employment of Europeans. 

56. The labouring work itself acts as a training ground for 
other occupations. For example, a very large proportion oi 
om· gangers, shunters and similar grades are promoted from 
labourers. • 

51. It is possible to carry a smaller relief staff than would 
otherwise be necessary, because the more intelligent labourers 
are able to act for short periods in higher grades as and 
when required. 

58. No doubt a certain small amount of incidental advan
tage is ·gained by the Administration from the fact that 
labourers spend their income where they are stationed. 

59. The 1·eal position, however, is that the Administration 
has to face a_considerable amount of extra expense on account 
of the employment of European labourers. 

60. From the point of view of the community as a whole, 
I do not think it can be questioned that the expense is justi
fied and that it is much better to reclaim the unemployed 
by giving them work than to 1·esort to some of the expedients 
which have been adopted in other countries. Whether the 
extra expense is a proper charge against the Administration 
is a moot point. It is o:ften argued that the extra cost should 
be borne bv general revenue. This would, of course, be a 
great relief to the Administration if it were practicable. 

61. It has, however, been decided as a matter of Gowrn. 
ment policy, and after full debate in Parliament the 
Administration should bear the full cost. Personally, I have 
no very strong objection to this, provided it can be done with
out real detriment to the Administration or its users. It 
would certainly appear, howeYer, to be more equitable for 
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general revenue to bear at any rate a portion of the extra 
burden. There is a very decided limit to what can be done 
by the Administration in this connection. 

62. At the present moment, in spite o£ the fact that we 
are having a record year in regard to traffic and revenue, the 
Administration is not in a position to face a large enhance
ment in the financial burden. 

63. 'fhe greatest danger in connection with the white labour 
policy is the application of some artificial standard of wages 
basoo on the theoretical rather than practical considerations. 
I do not regard the remunerations given to the European 
labourers under the new conditions as excessive, but any 
increase in the scales of pay would involve so much additional 
expense that it would be bound to limit the possibility of the 
employment of the· labourers. 

64. Sixpence per day increase in the pay of the present 
establishment of labourers would not benefit them ve~ry mate
rially, but it would involve a direct outlay of about £96,000 
}Jer annum in wages, and a considerable addiiional amount 
in contributions to pension fund, sick fund, and other 
directions. · · 

65. There was a very good illustration of the effect of too 
high rate.s in connection with the enhancement of the rates 
paid to these labourers in 1919 and 1921. 

66. At the rates of wages then introduced it became impos
sible to continue the employment of the labourers on any 
extended scale, and the extended employment of these 
servants was only again made possible by introducing a con
siderably reduced scale of wages. · 

67. There is a very real danger where a large numbe~ of 
men are affected. Our experience from the beginning has 
been that in times of depression men are willing and anxious 
b undertake labouring work at any wages. The white 
labourers originally employed were paid 2s. 6d. to 3s. 4d. 
per day, and they themselves suggested that they should be 
given .the work at the same rates as were _previously given 
to natives. 

68. In the present stage of development of South Africa, 
and ~~i~~ the Adm_inistration's present ~evenue-producing 
poss1b1hhes, expend1ture has to be curta1led at a certain 
point, owing to the fact that revenue is not available to meet 
it. It appears to me, therefore, that while the Administration 
can do a great deal to help in the direction. of furnishing 
~mployment to a considerable number of European labourers, 
1t can only undertake part· of the burden, and that it· will 
iu the end prove to be impossible for it to carry the largest 
share of the task of relieving unemployment .. 

69. Other means of redress must be found, and other 
e~ployers should assist. Until industrial development pro
ndes greater fields for employment, the existing policy of 
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endeavouring to get suitable people re-established on the 
land seems likely to give the best results. 

70. From the Administration's point of view, the greatest 
danger, as I have already 11tated, is in having the rates of 
pay forced up beyond the Admi11.istration's capacity to finance 
them. Any hasty or ill-considered action of this kind would 
very easily plunge the Administration into financial difficul
ties, and thereby decrease its power to assist. 

71. The rates of pay and conditions of service of these 
labourers under conditions as they exist to-day in South Africa 
must always be dealt with specially and with the object of 
enabling the employment of a considerable number of these 
men to be financially practicable. 

72. The rates of pay must be fixed by the Government in 
accordance with the policy in force with regard to assisting 
unemployment by these means. 

~~PPENDIX " D " 

MEMORANDUM BY THE CHAIRMAN oF AN ENGLISH TRADE BoARD 
ON THE PRINCIPI,ES TO BE ADOPTED IN FIXL'W MINilll:"M 
PIECE-WORK BASIC TIME RATES. 

1. The claim in this case is to establish a list of minimum 
prices for piece-workers in the Jet and Rockingham Section 
of the Industry. A number of similar claims have been sub
mitted to my decision as arbitrator, and I have carefully 
considerffi, the principles upon which I think I ought to 
p1·oceed in making an award establishing a list of minimum 
p~ece-work prices. There are two principal methods of 
regularising and controlling the fixing of piece prices. 

(i) To establish a basic time rate for piec(\-workers of the 
class affected, and then to test the adequacy or otherwise of 
each suggested price by reference to the basic time rate, each 
price being fixed at a figure such as will yield in the circum
stances of the case at the factory where the operative works 
to an ordinary worker a sum per hour not less than the basic 
price. By this method, sub-ordinary workers are eliminated, 
and the list of p1·ices eventually settled so as to yield to all 
ordinary workers at least the equivalent in piece rate earn
ings of the minimum basic time rate per hour. This is the 
method adopted by the Trade Boards. The effect of this 
method is that the employer has to pay a lower or higher price 
to his piece-workers according to the degree of efficiency to 
which he organises his :factory. A well-organised factory iri 
which the workers can work with a minimum amount of hin
drance will yield the minimum basic rate at a lower price, 
while a badly organised factory will necessitate the fixing of 
a higher piece price in order that operatives may earn the 
minimum piece time rate. The minimum basic rate by this 
method acts as a measuring rod in different factories, and 
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adjusts the ~ieee prices to be paid a<;cording to the e.fficie~ey 
of the organisation in each respectively, so as to equal_Ise 
the income of the piece-workers of the same degr.ee of s~1ll. 
The enterprising e1i1ployer reaps the b~nefit of his foresi~ht 
in lJt:ing enabled to satisfy the test provided by the mea,sunng_ 
rod at a lower range of prices. · · 

(2) The second method is to fix a list of minimum prices. 
This method. may have advantag:s ~n the grounds of greater 
-simplicity. Whether or ~ot this IS so ~ust ~epend :upo:n 
the circumstances of 'the mdustry to whiCh this method 1s 
applied. In industries where there· is not much diff_ere~ce be
tween one factory and another as far as orgamsatlon Ol' 

efficiency in production is conc~rned! it obviously h~s much. 
to recommend it. · The operatives m the pottery mdustry 
desire that the second method should be adopted, in order, 
to use their own expression, " to put a bottom in the trade " 
so far as the Jet and Rockingham Section of the trade is 
concerned. 

I have accordingly to consider the principles upon which a 
list should be framed. The factories in the pottery industry 
differ greatly in the degree of organisation which exists. 
Some are much more efficiently organised from the point 
o:f view of economic production than are others. It is clear 
that if one piece price is paid universally through any sec
tion of the industry for the same class of articles, the yield 
in tNms of income to the operatives concerned would show 
wide variations, according to the degree of efficient organjsa
tion and planning in the factories in which they worked. 
It is not proposed, in consequence, to fix a standard piece 
rate list, but a minimum piece rate list. Unless, therefore, 
those employers who have shown skill and foresight in con
sideration for their workers in the wise planning and 
organisation of their factories, are to lose the advantage· {)f 
their skill and consideration, a list ol minimum piece Tate 
pz·ices must, in my opinion, be fixed with reference primarily 
to the current prices ruling in the best organised factories. 
Any other method would obviously be unjust to manufae
~~rers po_ss~ssing w_ell-organised fact(}ries. On the other ha.nd, 
J{ th_e mm1mum p1ece-work list fixed upon this principle was 
apphe? as a sta~dar_d list; an injustice would be caused to ~he 
opera_hves workmg m potteries organised _with a lower degree 
o£ skl~l a~d foresight, o':ing to t_heir being hampered: by bad 
Oig3;msahon and pl~nnmg, whiCh they were p(}wez:Jess to 
r~ct:ify. The ope~atn~es, therefore, are clearly right in· in
SJS~mg .that the pnce hst t~ be fixe~ by me must be a minim"Q,m 
price l~s~, s? ~hat they. w11l be entitled to claim prices above 
the . mm1ma m factones organised below the standard of. 
e~c1en~y adop~ed as a norm 'with reference to which ··the 
pnces m the hst are fixed. · · · 

. I am the:efore of opinion that in fixing the minimum 
p1ece rate lH;t in the pottery industry, those lists mus~ be 
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fixed with reference to the current prices ruling in the best 
organised factorie6 in the section of the industry affected. It 
would not, however, be right or proper to adopt the list in 
any one well-organised factory as it stands. There has been 
a good deal of give and take in fixing prices in the past, 
and prices have not been fixed upon any uniform principle, 
ow~ to the absence of fixed rates or basic rates for piece
workers. No measuring rod has existed. It follows that in 
any factory, even the best organised, some pricee may be 
too low and some too high to afford the basis of a minimum 
piece rate list. Accordingly, I am of opinion that the best 
·practicable way of solving the problem is to scrutinise the 
list of a number of selected factories accepted as being the 
~best organised, and by comparison of the prices fixed for 
each item, a price for which has to be fixed to arrivP. at a 
fair figure as the minimum price. Obviously, the right 
figure is neither necessarily the lowest figure to be found in 
the list of the group of factories selected, nor yet the highest. 
With good-will and common sense. I think it should be 
poss101e on theselines to arrive at a list of pric£>S reasonahlv 
satisfactory to all concerned. • 

APPE:NDIX " E." 
SOUTH AFRICA.."i" RAILWAYS. 

YEliOR .. un>UY ox THE PREMIUM BoNUs SYSTEM. 

1. The system of working in the mechanical w-orkshops 
an«l on certain other classes of work in the South .African 
Railways is not piecework as generally understood and as it 
ha..; been erroneously termed, but a bonus system of working. 

2.. The piecework system proper by w-hich is meant tht.
setting of a price for a certain piece of work and paying thai 
price only is not practised as far as the employees of these 
Railways are concerned. 
... 3. The basis of the system in operation on the South .African· 
Railways is that each job is itemised and work given out on a 
time basis. The work is not p1·iced as under certain forms of 
piecework. Tbe only exeception to this method is in connec
tion with certain types of foundry work where prices are fixed 
·at per pound of metal ca;;t. ..A. departure from the latter 
method is under consideration. 

4. An imporlant feature of the system as practised on thl• 
South African Railways is that a full day's pay is guaranteed 

. to men working under the bonus earning system and the men 
working under the system are ginn a rew-ard ba~d on _the 
amount of time which. they are able to save on a given hme 
for doing a certain piece of work. 

5 .. Times are set w-hich permit of an average competent 
workman earning 25 per cent over his ordinary day wages, but 



the efforts of hiO'hly skilled workmen aFe not restricted to 25 
per cent., on so~e jobs they may earn a higher per~:~n~age. 
This is one of the advantages of the system where individual 
skill and efficiency are rewarded by increased pay. On the 
other hand, if an employee does not show a gain of 1{) per 
cent. on the scheduled time, or makes consistent losRes, en~ 
quiries are instituted as to the reason. · 

6. Adverse balanees are carefully investigated·and if found 
to be due to circumstances outside the control of the workman 
concerned, daytime or a small pereentage gain: is allowed at 
the discretion of the Mechanical Engineer. If due to the 
fault of the workman the loRses are deducted from subsequent 
favourable balances, but men are never paid less than their 
ordinary district rates of pay. 

7. Times are not altered from the accepted schedules unless 
improved machinery or methods come into operation. Times 
are set by Piecework Inspectors, u~:~ually by time study,· in 
consultation with the Foreman and the Shop Stewards; They 
are not fixed to apply uniformly throughout the • different 
workshops, as localt~onditions, such as equipment and general 
working facilities and also climatic.- conditions must be taken 
into careful consideration. 

8. Certain employees, such as overhead crane drivers, 
patternmakers, etc., who directly as~:~ist pieceworkers to main..: 
tain output but cannot be placed on direct piecework them~ 
selves, owing to the nature of their work precluding the 
setting of prices which would be equitable to the men and the 
Administration, are paid a bonus equal to from 50 per cent. 
to 75 per cent. of the average bonuses earned in the shops 
in which they are employed. 

9. Bonuses earned on gang work are pro-rated accordin~r 
to the value of time worked, calculated on the rates of pay 
of each individual in the gang and no other basis of division 
is recognised. 

10. In gang work, where apprentices and impt·overs are 
employed, additional Hme on sliding scale is allowed up to 
the 7th year inclusive of apprenticeship to compensate the 
gang for the lack of experience of apprentices. . 

11. The majority of chargemen who supervise the bonus . 
earning ~y~tem of working are salaried officials and are, paid 
a superv1smg bonus calculated on the number of piecework 
hours supervised with a maximum payment of £7 per month. 
The basis of payment is as follows:-· 

Piecework hours per month. 
Supervising up to 1,000 .. 

, 1,001 to 1,500 
, 1,501 to 1,999 
, 2,000 and over 
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Per· month 
£5 0 0 

5 10 0 
6 5 0 
7 0 0 
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12. Chargemen on a daily rate of pay are paid on thE' awrage 
percentage earned by the gang they supervise. 

Foremen do not participate in piecework earnings. 
13. The ordinary workshop hours are observed by men 

employed on piecework except when a llechanical Engineer 
orders overtime to he worked. 

14. Control is centralised in the Chief Mechanical 
Engineer's office. The staff consists of piecework inspector~ 
and clerks. The inspectors are salaried officials selected from 
the artisan staff of the workshops and are experts at their 
trades. 

15. Permanent itemised schedules of operations are com
piled in the Chief Mechanical Engineer's office, hut they are 
not introduced until the men, through representative shop 
stewards, have been given an opportunity of agreeing with 
the Administration (through the l.Iechanical Foremen and 
Piecework lnspect01·s) as to t.he reasonableness of the times 
allotted for specific jobs. 

16. When these have been agreed to copies of schedule~ 
are distributed to each mechanical engineer, foreman, charge
man and shop steward concerned and no additions or amend
ments .to permanent scheduled items are made unless such 
are necessary as the result of the introduction of. new and 
improved machinery or improved methods of working in the 
workshops. 

17. Requests for bonus time for jobs not appearing in the 
schedule . are tentatively approved · by the Mechanical 
Engineers on the Foremen's recommendations and are sub
ject to the ·approval of the Chief Meclianical Engineer who 
may decide that certain jobs should be inserted on the per
manent schedule. The remaining jobs are treated as non
recurring jolis and times are set by the Foreman, with tho~ 
approval of the Mechanical Engineer. 

18. If an artisan is not satisfied with the fixed schedule 
for any job he repre<:ents the matter to the shop steward, 
who, if necessary, forwards a request for alteration through 
the Foreman to the Mechanical Engineer, who submits the 
matter with his recommendation to the Chief Mechanical 
Engineer for approval or otherwise. 

19. The methods of applying piecework vary in the different 
shops, but as a general' rule the following_ procedure is 
adopted. . . 

20. ·The cl;targeman issues a job card or voucher showing the 
operation and time allowed for the job to the individual 
artisan or the man responsible for gang· work as the case may 
be. The men are at liberty to verify the time given for the 
job by referring to the shop steward's .copy or offic.e copy of 
the permanent schedule. The actual hme worked 1s entere•l 
by the man personally, on his job card daily. The job car<l 
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and vouchers are collected weekly and on the last day of the 
pay month, a~d forwa1·ded to the costing office, where the 
operations and times allowed are ·compared with the per-
manent scheJules. , -

21. The particulars, time allowed for the job, time !aken, -
rates of pay, etc., for each man are entered on indivjdua~ or 
gang piecework record sheets. As soon as the job is com
pleted the balances are ascertained, checkea and transcribed 
to the pay card for payment with the monthly square up.' 

22. The average bonus earnings of men on the bonus system 
in the various mechanical workshops throughout the Union 
during the month of June· last were 29.57 per cent. The 
average number of men employed on piecework was approxi
mately 93 per cent. of the total workshop employees, exclud-
ing labourers. - - · 

APPENDIX "F." 

ExTRAcTs FROM M:EMoRANnul\I suBmTTEn BY THE AcTINa 

PosTMASTER-GENER_\L. 

Replacement of Uncivil£sed by Civilised Labour in the · 
Post Office. 

In July, 1924, in accordance with the policy to replace, 
wherever practicable, uncivilised labour by civilised labour, 
an investigation was made throughout the Post Office in 
regard to-

(a) the extent to which unskilled civilised labour could 
be substituted for uncivilised labour; 

(b) the extra cost involved ; 
(c) the possibilities of additional employment on posi-

tions such as-

Storemen. 
Cleaners. 
Mail Porters. 
Postmen and higher grades. 
Unskilled and semi-skilled workmen. 

It was made clear that the movement was not merely a 
passing phase to combat temporary unemployment, but a 
practical step in building up a widened sphere of employ'
ment of permanent character for civilised persons. It was 
decided that no actual displacement should occur, but that as 
wastage, or vacancies, arose among uncivilised ranks in the -
Post Office, and as engagements with uncivilised la.bour ex
pired on completion of casual work on telegraph and tele
phone construction, civilised labour would be recruited for 
new work. 

[U.G. 14-'26.] 
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The scope for the exercise of this policy is much wider 
on the engineering side of the department than on the postal 
side and to enable the position to be properly understood it is 
necessary to refer separately to these sections. 

Postal Branches. 
It w~ found that approximately 444 natives were in posi

tions more or les!t suitable. as vacancies occured, for civilised 
persons, whilst a number of positions were unsuitable by 
reason of the work for replacement purposes. It was not 
anticipated that many vacancies would occur at once, but 
that the process would be gradual. Many natives have long 
service . 

. The work on which· natives are employed in post offices 
and the estimated cost of replacement is given below. n 
should be observed that aa distinct from casual labour on 
telegraph and telephone work, it is a question of cost. There 
is in many country offices routine work with limitations of 
output, we.U within the compass of a native's attainment, 
and little question of economic success is involved except that 
the wages are deflected into European pockets. 

The average pay of natives is approximately £45 per 
annum. 

15 Postmen 
52 Cleaners 
64: Mail Porters 

123 1\Iail Porter Cleant>rs 
35 Stores Carriers 

Total 289 
38 :l\Iessenger Cleaners 

I Messenger Porter 
ll6 Messengers 

Total '155 

I 
1 Replaceable by 
}- adults. Salaries 

J 
from £102 to 
£150 per annum. 

I Salaries averaging 
}- £48 per annum, 
J 

Add for sickness, Local Allowance, Holiday Pay 

Grand Total : 
44:4: positions for civilired persons at a total annual 

cost of 
Annual cost with native labour 
Extra estimated cost 

£39,420 

£7,472 

£9,550 

£56,44:2 
19,980 
35,462 

Office cleaning forms part of the majority of the duties, 
and white youths are not always anxious to do this ,class of 
work. Nor, in offices employing only one native as mail 
porter-cleaner or messenger-cleaner, is it practicable to sepa
rate the duties and employ a native and a European, both 
of whom would be idle for long periods. 

:Mail porter-cleaners work over an extended number of 
hours, according to the train and mail services, and in such 
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cases replacement would incur defined periods of duty in
volving the employment of two persons with little work to do, 
unless a suitable applicant were forthcoming. The scope for 
the employment of unskilled white labour is, in some of the 
larger centres, limited owing to the intermingling of lower 
grade duties, such as porters and cleaners, where cleaners are 
placed on mail porters' work for some portion of the day, 
and it is not practicable to re-arrange the duties to separate 
the civilised from the uncivilised men working together on 
similar work. ·In larger centres where men are frequently 
leaving the place to better themselves, it is ·questionable 
whether a suitable type of youth or man will always be forth
coming to perform the heavy work of continually loading and 
off-loading heavy stores such as coils of wire, iron poles, etc. 

The position is being closely watched. All suitable 
vacancies so far have been offered to civilised ~ersons; some 
ten persons have declined such positions owing to the nature 
of the duties, including cleaning. Up to July, 25 persons 
had taken the employment offered:-
Number and classes of persons replaced 25 
Classes or work upon which they were Messengers. 

engaged. Mail Porters. · 
Night Watchmen·. 

Cost of service under previous system £1,007 . 
Number of persons employed under{25 · 

new system and cost. £1,735 
Comments on degree of economic The work is routine work 

success secured as a result of the and, with the exception 
change. that an intelligent in-· 

terest has been taken iri 
the work by the new 
incumbents; there is no
thing to report. 

Engineering Branches. 
European "casuals" have been utilised for many years on 

telegraph and telephone construction in addition to coloured 
and native employees. In puxsuance of the policy of exten
ding the employment of civilised labour as much as possible, 
steps w:ere taken to replace natives by Europeans on com
pletion of the work for which the former were engaged (ex
cept in the Native Territories), and the employment of white 
labour has been extended to the utmost practicable limit. 

Recruitment is effected, where possible, through the various 
labour exchanges and in country areas through the Post-: 
master of the particular district in which the labour is 
required. 

The work comprises :-
(a) Unskilled: Hole-digging. 

[U.G. 14--'26.] 

Handling poles during erection. 
Preparing pole-fittings for fixing. 
Assisting in dismantling ditto. 
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Carrying wire barrows. 
Raising wire on poles. 
Bush-cutting. 
Trenching. 
Concrete-mixing. 
Carrying ladders. 
Paying out and hauling in cable. 
Handling pipes for conduits. 
Loading and unloading material and other 

work incidental to this class of labour. 

(b) Semi-skiUed: Assisting with cable-jointing. 
Assisting fitters. 
Assisting faultsmen. 

. Assisting wiremen. 

. The numbers employed fluctuate according to the work in 
hand. · The position on tht> last day of t>aeh month during 
the period 1st August, 1924, to 31st :Mareh, 1925, was as 
follows : __.:. 

Europeans. Coloured. Nativea• 
1924. 

31st August 453 14 764 
30th September 609 13 721 
31st October ,; 714 14 587 
30th November 760 14 530 
31st December 711 14 458 

1925. 
31st January 932 14 324 
28th February 1,036 11 291 
31st March 1,150 11 227 

. .It will be seen that there has been a steady increase in the 
recruitment of Europeans. Taking the figures as at the end 
of each month during the period under re>iew thP European 
staff was increased by 697 whilst the staff of natives was re
duced by 537. 

i Numerical position of European casuals aeeording to dis
ti·icfs :- · 

District. 
Transvaal 
Cape, Western 
Cape, Eastern .. 

·Natal 
O.F.S. •. 

31st August, 1924 .. 
196 
127 
48 
18 
64 

453 

31st March, 1925 
462 
215 
168 
137 
168 

1,150 

The rates of pay for European labourers range from 6:>. 6d. 
(increased from 5s. 6d. on the introduction of the seheme) 
to 9s. per day aceording to thl' >alue of the work performed 

• Includes natives employed in the native territories who are unaffected 
by the policy of replaeement. 
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and irrespective of the locality in which the men are em
ployed. The Department also provides camp equipment in 
the shape of tent, mattress, lighting. and cooking facilities, 
etc. 

\ 
White labourers recruited -in towns. for work i11 urban 

areas receive a special allowance of 1s. per night when re
quired to accompany gangs on country construction work. 

It is the policy to keep a man in ·continuous .. employment 
as far as possible with the result that his usefulness im-' 
proves. At the commencement of the scheme the cost of 
labour was as much as 150 per cent. more than if the work 
had been performed by natives, but this has been reduced to 
from 25 per cent. to 50 per cent. over all classes of work 
throughout the Union. When the total cost of the works, i.e. 
including the material, labour, transport, etc., is taken into 
consideration, however, the increased cost varies from .7 per 
cent. to 10 per cent. 

Apart from any increase of cost under the new system it 
must not be overlooked that the employment of white labour 
will create a class of potential semi-skilled and skilled Euro
pean telegraph and telephone workers of which there· has 
always been a dearth in this country. Quite a number of 
our skilled men have been obtained from the ranks of the 
casual workmen. 

Further, the Government is not the only employer of this 
class of labour and thP experience gained by these men opens 
up the opportunity for them to qualify for employment with 
such cm·porations as Municipalities, mining companies, 
etc., wh!> are concerned with electrical undertakings. · 

Taking everything into consideration the scheme may be 
regarded as an economic success. 

Although as already stated every effort is made to pro
vide continuous employment for the men engaged, it is desir
able to emphasise the point that permanent work cannot be 
guaranteed. The extent to whieh employment can be pro
vided depends entirely upon the amount of construction to 
be undertaken and this in turn is governed by the amount of 
money voted for the development of the telegraph and tele
phone systems. In other words, the larger the amount of 
money the p-reater the number of men that can be employed. 

[U.G. 14-'26.] 
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APPENDIX "G." 

MINING INDuSTRY CoMMISSION (TRANSVAAL) 1907. 

ExTRACTS FROM " l\h:suTES o~o· EviDENCE, WITH APPENDICEs," 

PART IV. 
Edracts from Appendi.'l! 1: (Mr. Ross E. Browne's Paper). 

" Roughly, the average yield of the 'Vitwatersrand at the 
present time (September, 1905) is 35.7s. per ton of ore 
milled. The working cost is about 24s. The capital expen
diture, if systematically redeemecl out of the yield, would 
mean a charge of about 5s. per ton. The tax imposed by the 
Government is 10 per cent. of the profit. 'Ve thus have for 
the average ca!'le : 
VVorking cost · 
Capital redemption 

Total expense 
Yield 

Profit 
Profit Tax 

Company's Profit 

• • 24 
5 

29 
35.7 

6.7 
.7 

6 

shillings per ton milled. 

" " 
, 

" 
" " 

" 
, 

" " 

" 
This is a very crude estimate-a close calculation would 

involve an examination of all accounts in detail, which has 
.not been attempted." 

Accounts of the Rand Jlines, Limited. 
. " The nine producing companies of the Rand Mines, 
Limited, under the general management of Mr. George E. 
Webber, keep very comprehensive accounts, affording good 
facilities :for analysis. 

It is proposed to use these accounts to represent the modern 
practice. 

The .Rand figures a1·e based on accounts p1·ior to importation 
of Chinese labour. Since then the numbers have greatly in
creased, and it is probable that a comparison with the Cali
fornia mines at the present time would show that the Rand 
mine is employing fully four tim~ the number of men per ton 
of ore. · 

But all these figures require radical modification before any 
measure of efficiency can be inferred from them, as the 
Appendices to this n•port will indicate. . 

Comparing the Rand with the Mother Lode (Oneida) a much 
higher cost is legitimately due to the greater hardness of the 
rock and the necessary treatment of the ores. This is partly, 
but not fully, balanced by the stability of the walls of the 
openings and the exceptional continuity of pay. 

Comparing the Rand with the Empire Mines, the natural 
conditions, so far as they concern working costs, are on the 
whole favourable to the Rand. 
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In order to obtain some measure of the efficiency of t~e 
work a series of estimates have been attempted on ·the basis 
of the data in hand. . These are given in Appendices Nos. 
9, 10 and 11. 1 

The results reduced to the basis of 100 stamps are given in 
the following table:- 1. · 

(1) Present working cost per ton milled . . 22 shillings. 
(2) Substituting California labour, wages, 

cost of supplies, economy of manage-
ment, etc. (See Appendix No.9) . . 17 

(3) Under the most favourable conditions, 
with efficient skilled white labour and 
white direction of coloured labour, 
reduced cost of supplies, etc. (See Ap
pendix No. 11) •. 15 

(4) With efficient labour, exclusively white, 
present white wages, present cost of 
supplies, etc. (See Appendix No. 10) . . 26 

(5) With present white labour, and substitu
tion of available white for present 
coloured labour, maintaining present 
average white wage, cost of supplies, 

" 

,. 

" 

etc., a reliable estimate cannot be made, 
but the figure would probably exceed. . 35 , 

The capital expenditure for new ·enterprises would be 
affected, it may be assumed, proportionately to the working 
rosts, or nearly so." 

Reduction of Costs. 
" The fact must he recognized that whereas the Witwaters

rand contains4 in a comparatively small territory, a greater 
quantity of gold than ever known to exist elsewhere in the 
same area, the average grade of the ore is quite low. In the. 
first working the higher grade ores were particularly sought, 
and the yield per ton is naturally and inevitably diminishing. 
Unless something is done to reduce the high cost the greater 
part of the value will be lost to the present generation, and 
much of the ground will be botched for further working. 

Among the many considerations involved in a reduction of 
costs, the one of primary importance is a positive improvement 
in the efficiency of the labour. Many suggestions have been 
made. It has been proposed to introduce the labour condi
tions of America and Australia, and to operate the mines 
exclusiYely with whites. But it would be impossible to 
provide efficient white labour in the large numbers required, 
in reasonable time, and unless t.he conditions were so radically 
changed as to permit of a much lower wage than now prevails, 
the cost, however efficient the labour, would be materially 
higher than at present. It has also been proposed to displare 
part of the coloured labour with unskilled white labour, pro
viding a wage intermediate between that of the Ka:ffir and 
that of the skilled white. The changes involved are very 

tu.G. 14-'26.] 
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generally and very properly 1·egarded as wholly impradieable. 
South Africa with its preponderating numbers of Llacks, i" 
pot the country for cheap white laboul'. The black man i~ 
there to stay, and must be dealt with. He must be con
trolled, and e-fficiency of control demands utilisation of his 
work. The assignment of similar work to whites and blacks 
would result in lowering the standard for each, and breaking 
down the barriers which are essential to the supremacy of the 
white race. A distinct line of separation in the duties of 
skilled white and unskilled coloured labour is of paramount 
importance. Fortunately for the mining industry this di,·i
sion of labour, with efficiency on both sides of the line will 
lead to the best possible results. This is doubtless generally 
conceded by those most familiar with the work, and is clearly 
indicated by the crude estimates on page 10. It is further
more only in this way that a high average wage of skilled 
labour can be maintained, and a desirable status for the white 
man can be upheld. 

The value of the Kaffir labour under reasonably efficient 
direction is well recognised and the economy is somewhat 
strikingly exhibited in the low cost of coal mining on the 
Rand. (See Appendix No. 12.) Coal mining is incomparably 
simpler than gold mining (including treatment of ores) and 
calls for a much smaller proportion of skilled labour. The 
illustration is nevertheless significant. In the presence of the 
low cost of coal mining, the high cost of gold mining is clearly 
attributable to the inefficiency of the skilled labour, either' 
directly or in its supervision of coloured labour. 

From the various conditio:ns involved it is quite manifest 
that under existing conditions, or any conditions that may 
l'easonably be expected, the coloured labour is of Tital im
portance to the working of the Rand mines. 

It is believed that machine drilling under proper supervi
sion is the proper thing for the Rand. Generally speaking 
the rock is too hard for economical hand drilling. The sub-
stitution means a decrease in the ratio of coloured to white 
labour. The writer's view regarding the required ratio has 
gradually undergone modification, ana it appears to him now 
that the ultimate ratio will be less than 7 to 1. 

This refers to the time since the introduction of Chinese 
labour. The statistics herein furnished concerning the Rand 
Mines, Ltd; (June, 1904), show a preponderance of machine 
work. The high cost is explained in Appendix 6. The hand 
drilling by the Chinese proved still more costly. 

Comparison of the above working cost with the costs ~f coal 
mining in England and America ·would be of particular 
interest in connection with this report, but the required data 
are not now in hand. · It is believed, however, that the RanJ 
cost is materially less than elsewhere with white labour, aw 
constitutes a striking illustration of the great value of Kaffir 
labour under economical direction." 
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APPENDIX No. 6. 
CQmparison of Labour. 

" The Rand Mines employ white, native (Kaffir) and 
Chinese labour, while the labour in the California vein mines 
is exclusively white (mainly English, Italian, and native 
American). . . ' · 

The ratios of the numbers of coloured to white labourers on 
the Rand immediately p1·ior to and since the introduction of 
the Chinese has been as follows :-

Rand Mines, Ltd. : Prior 
Since 

Entire Witwatersrand : Prior 
Since 

·The average white wage is 18.86s. per shift. 

4.1 to' 1 ' 
7.8 to 1 
5.6 to l 
9.2 to 1 

The average coloured wage, together with food and com
pound expenses, is 2.66s. per shift. 

The average wage of the California labour is 11.15s. per 
shift. 

On the Rand there are three shifts per 24 hours in milling 
and cyaniding, and two shiftR in mining. · 

In California there are two shifts throughout. 

In both countries the mine is worked week days only, while 
the mill is run Sunaays as well. 

On the Rand a considerable part of the white labou1·. is 
merely supervisory. In mining the coloured man labours, 
while the white man as a rule directs. The mechanic has 
Kaffirs at hand to handle his materials and rougher tools .. 

Most of the labour, especially underground, is unambitious. 
No general spirit of competition prevails, the standard 
measure of a day's work is low. .-

Compared with the miner in California, the average white 
miner of the Rand is less skilful, does less effective work, and 
receives nearly double the pay. The wages of machine drill 
men are on the Rand 25s., in California 12.5s. 

There are many capable miners on the Rand, but these 
are mostly to be found among the highly paid contractors, 
earning from 30s.' to 60s. per shift. · · · 

There is nothing in the natural conditions to· prevent the 
white man from working as ene1·getically as he does elsewhere~ 
The mines are well "'entilated and unusually comfortable. 
The climate is unsurpassed and the general health of the 
community is excellent. The elevation; above' sea level 'is 
moderate (5,700 feet). In Colorado the 'white miner' works 
incomparabl3 harder at elevations ranging . from 8,000 _ to 
13,000 feet. The miners' phthisis, due to the. breathing of 
quartz dust, is understood to be easily avoided by the use of 

[U.G. 14-'26.] 
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water spraying in drilling. Strange to say, the labourer seems 
to lack forethought to use such means when provided and th~ 
authorities are said to be contemplating the enforcement of 
regulations regarding the matter. 

The p~evailing high wages of white Jabour on the Rand are 
partly due to high cost of living for the man with the family, 
but it may be shown that the working cosh suffer more from 
inefficiency than from high wages. Many of the coloured 
men are capable of uDdertaking work requiring a certain 
amount of skill and intelligence, but this is not permitted 
under the regulations. As it is he i:~ a fairly good muscular 
machine and under proper training and control his work 
constitutes much cheaper labour (per unit of work) than may 
be had ·in California for vein mining purposes. A striking 
example of. the cost of white supervision of coloured labour 
is to be found in the system of contract machine stoping. Fiv~ 
Kaffirs do the work of handling and running two machin<' 
drills under the direction of one white contractor. The wage!!, 
food and compound expenses of the five Kaffirs amount to 
little less than 15s. per shift, while ~he contractor receive~ 
from 25s. to 50s., .average 30s. This means a cost for super
vision over twice as great as the actual cost of the rough 
labour. ,. 

In connection with one of the outcrop mines there are at 
hand the detailed statistics of a large amount of contract 
stoping.. Out of 70 contractors 10 were pointed out as efficient 
miners. The work of the 10 was followed through a number 
of stopes and showed 21 per cent. greater efficiency than the 
work of the 60, or altogether 19 per cent. more than the 
average including the ten. The explosives consumer} per tou 
of rock by the ten was 17 per cent. less than by the 60, or 
altogether 12 per cent. less than the average including the ten. 
The ten men received in pay, clear of expenses, 40s. per shift 
against 28s. for the 60 men, or an average of 31s. for the 70. 

The day's pay machine man receives 25s. and i~ a poor 
worker as a rule. ·, . 

The above accounts indicate that if au adequate supply of 
efficient white labour was a:vailable at a cost of 25s. per shift, 
the net result would be an immediate reduction of 25 per cent. 
in the cost. ~f machine stoping without further change in the 
system of work. . . 

The above is an extreme instance of high cost of super
vision. In other branches of the work, the cost, though still 
high is much less in proportion. In handdrill stoping one 
white man directs 25 to 30 Kaffirs. 

There is much discussion on the Rand, and opinion is 
divided concerning the relative economy of machine and hand 
stoping. 



The accounts do not show much difference under existing 
conditions. But with reasonable efficiency and less costly 
supervision, machine stoping would be incomparably cheaper. 
There are cases where, owing to narrow width of reef, better 
nlue is ohtained by uarrow stoping by hand, but i~ the 
avera(J'e case it will eventuallv be found that the Rand rock 
is mu~h too hard for economical hand-drilling even by Kaffirs. 

Compared \vith the Califomian mines, the J:tancl . mines 
employed (in 1904) about three times the number .of men, 
white and coloured, per ton of ore milled. But this is not 
a fair comparison, since it includes the men engaged in sorting 
and in workshops, which are not represented in the Cali
fornian mine where there is no sorting and where much of 
the repair work is sent to custom shops in the neighbouring 
areas. But making due allowance for all these matters the 
Rand Mines Ud. employed rluring the period considtlred 2.5 
times the number of men per " comparison ton " of ore. A.t 
the present time, since Iesorting to hand stoping with Chinese 
labour they employ four times the number. And in this COI;.
nection it must be further home in mind that the Rand mine 
is operating with 2 to 4 times the stamping capacity. The 
inefficient use made of the labour is apparent eveu to the 
superficial observer. 

Regarding the expenses of the white labourer of the Rand, 
the cost of temperate and economical but respectable living 
is not excessive for the single man, but owing to prevailing
custom it is very high (almost prohibitive) for the married 
man with his family. 

High duties and railway rates on imported foodstuffs and 
building materials are partly responsible. In the ahse11Ce of 
cheap lumber, building costs are very high. The values 
placed on building lots are excessive. Rents are about three 
times as much as in the California mining camp. A variety . 
of vegetables may be had at cheap rates in the Johannesburg 
market, but in the absence of an economical system of distri-

. but ion the cost to tli.e householder is high. . · 

The following are the comparative costs of living ·p~c month 
for similar accommodation as near as may be :- . 

Rand· California · 
Single man £10 £8 
1\Iarried. man with wife and two or three 

children £20--£25 · £12 .. 
Only a small number of the men are married, or, if !Parried 

have their families with them on the Rand. The married ma~ 
~~~ ~ommonly found to be the more reliable employeP., and it 
IS Important to reduce his cost of living. 

[U.G. 14-'26.} 



A.PPENDIX No. 11. 

Estimate of Rand Co.'!fS on the Basis of the Most Fat"ourable 
Conditions. 

" The favourable eonditions assumed are based primarily 
on an economical administration of public affairs, unol ~;eneral 
recognition of the principle that upon the efficient. develop
ment of the mining industry depends the prosperity ,Jf thl' 
community and efficient development depends upon radical 
reduction of working costs. 

For the purpose of the estimate the following assumptions 
are made:-

.The railway rates and customs duties on supplies would be 
lowered by one half-and incidentally the cost of living will 
be greatly reduced. 

The regulations entailing the greatest expense and harass
ment to the industry would be abolished or matPria11y modi
fied. 

There will be a reasonable limitation in the collection of 
statistics and in " red tape " generally. 

Unreasonable demands of labour, leading to a breaking 
down of a .fair standard of work and compensation, will not 
be -encom·aged. · 

The public will be in sympathy with measures leading to 
fair competition. 

The average efficiency of the white labour, esp\!<·ially in 
directing the coloured labour, and of the coloured labour it
self, will unde1·go radical improvement. 

The average white wages of the " day's pay" labour will 
1·emain about as at present, but the high cost of contract work 
per ton of o1·e will be greatly reduced. The wages of tbe 
coloured labour will generalJy remain the same, but will be 
raised in cases requiring some degree of intelligence. 

There will be maintained a distinct separation in the work 
of the white and coloured labour. 'fhe coloured man will do 
all work requiring no special skill, and selected coloured men 
will, under white direction, do the work of actual handling 
and running of machine drills underground. 

It is .believed that the stoping may best be done with 
small machine. drills (2 to 2l inch) in the hands of selected 
coloured men. Ten or more such could be run in a stope 
under the general supervision of one skilled white man. The 
~ost uf stoping per ton would thus be reduced to tlie follow
mg:-

Labour in drilling 
Timbering 
Explosives 
Power and- minor supplies 

Total 

1.5 
0.2 
1.1 
0.5 

3.3 

shillings. 
, 
, 
, 
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'l'he price of coal including l'ailage, would be reduced by 
25 per ce1.1t. and the cost of power by 20 to 25 pel' cent. 

The cost ~f developing, winding _and pumping would b~ 
correspondingly reduced. 

The estimate is, in shillings, per 
A-Mining 
B-Milling 
C-Cyaniding · 
D_,_General Expenses 
E-Head Office 

Total 

ton milled :--'--
9.7 _I 
2.1-
2.0 
0.7 

•.. 0.5 

.. 15.0 

It is not intended to suggest that aU these· conditions may 
easily be brought about, but t~ indicate the effect of the 
changes upon working costs." 

APPENDIX "H." 

ExTHACTS J:'ROU THE REPORT OF THE CosT OF LIVING 

CoMMITTEE, 1925. 

TABLE III. 
StaiR.ment-8 sh<Jwing in respect of certain categories of Income the 

average Monthly Expenditure under the headings (a} Foodstuffs, 
(b) Fuel and Light, (c,Rent and (d} Clothing an(~ Sundries. 

(I) Incomes not exceeding £20 z;er m<Jnth. 

Area. Food. Fuel 
stuffs. and Rent. Sundries. Total, 

Light. __________ ......._ 

£ s. d. I. s. d. £ s. d. £ fl. d. £ s. d. 
Cape Town .. 6 (j I I 7 11 3 0 4 6 011 I5 14 .·a 
Port Elizabeth .. 8 I3 4 1 4 8 5 5 0 7 3 0 22 6 0 
East London .. ... - - - - -, 
Kimberley .. .. 6 3 9 I 0 10 3 5 0 5 3 II 15 13 1 
Pietermarit.zburg .. 7 411 1 4 8 4 15 0 8 9 IO :21 u 5 
D.urban .. .. - - - - -
Pretoria .. .. 6 

"' 
2 I I 3 3 0 0 2 13 u i4 .! 4 

·Witwatersrand .. 811 7 1 1 0 3 10 0 6 4 & 19 7 1 
Bloemfontein .. .. 7 6 10 1 4 2 4 18 8 5 1 0 IS 8 8 

Nine Towns .. 617 5 1 4 5 3 15 9 51.2 6 17 I() 1 

Paarl .. .. .. 6 011 I 2 8 2 6 8 3 I2 6 13 2 8 
Rest of Cape .. .. 1 17 2 10 10 4 0 0 1 5 7 7 I3 7 
Rest of Natal.. .. 5 13 9 15 0. 5 0 0 4 0 8 15 9 3 
Rest of Transvaal .. - - - . -'- -
Rest of O.F.S. .. - - - - -

Oth~r Areas .. 5 15 7 1 I 6 211 913 10 2. I2 19 0 

·AU Areas .. 6 6 2 l 211 3 3 sj•,to 8 15 3 2 
i '. 

--
[U.G. 14-'26.] R 
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TABLE IV. 
(2) I n~m'!s exce!~in:J £20 bul not excee'lin:J £30 per month. 

Cape Town .. llU 611 4ll 4 3 7
1

91111 26 14 II 
Port Elizabeth .. ll'1711 911 4 4 4 •ll 13 9 2!t IS 7 
East Lond_on .. .. 10 5 9 1 9 10 6 4 8 1 9 .3 1o 27 4 I 
Kimber lev .. .. 8 6 2 I 711 5 10 0 13 4 11 28 9 0 
Pietermaritzburg .. 120111 12 3 6 2 6 I 7 16 6 27 11 4 
Durban .. .. 12 4 4 I 13 6 5-19 8•9 7 6 29 5 0 
Pretoria .. .. 11 10 11 1 2 0 6 10 0 13 13 0 : 32 15 11 
Witwatersrand .. ll 10 11 I 0 8 4 13 7 ' 9 11 1 : 26 16 3 
Bloemfontein .• ~- 9 18 5 1 10 7 5 13 9 !10 8 II I 27 11 8 

Nine TotD114 .. 11 5 9 1 7 9 5 4 
6lli 

27 17 6 

Paarl .• .. .. 9 9 0 1 12 4 317 0 8 0 6 22 18 10 
Rest of Cape , • .. 9 15 10 I 11 10 411 7 .11 13 5 27 12 8 
Rest of Natal .• .. 13 19 11 1 4 0 3 8 8 112 511 30 18 6 
Rest of Transvaal .. 12 5 2 1 13 0 5 0 0 113 6 I 32 4 3 
Rest of O.F.S. .. II 5 5 I 9 10 3 9 1 12 17 4 29 I 8 

Oilier Areas .. 10 16 10 1 10 4 3 18 7 b..l 27 u 10 

AU AretJB .. 11 3 4 1 8 5 417 4 110 7 8127 16 9 

APPENDIX "I." 
'-

ExTRACTS FROM THE REPORT OF THE CosT oF LIVIXG 

7 

. CoMliiTTEE, 192.5. _ _ 

"'_Extr~cts from the Report of the Cost of Liring Committee, 
1925, on the subject of HO'USe Rents with particular re
ferenc;e to the que~tion "How far can any measure be 
suggested which would influence the Cost of House 
Rents'! " · 

.~From time to time attention has been drawn in the public 
press to the statistics of rents which are published periodi
_,:;ally by the Census Department, and it has been contended 
that in the industrial centres, house·s cannot be hired at a 
'rent less than two or three times that shown in the statistics. 
:All the t;ame contention may be put forward in respect of the 
:rents· shown in the above tables, we desire to point out that 
:the Cens~ :figures are lully borne out by those furnished to 
.us in the budgets the average amount paid in rents by house
holders in the nine large towns as shown in Table XI. being 

·;£6 -15s·. 2d. as compared with £6 l4s. 7d. in tlle Census 
statistics .. -. (p. 33). -
~ In South :Africa the rent paid by the occupier of a building 
to the owner embraces--

- ·(a) Municipal taxes in certain services . 
.. . (b) Depreciation of the buildings. 
'- (c) Repairs and Insurance: ·· 

(df Interest on the capital invested in the Buildings and 
: __ Land& (p. _lOl). 
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A high standard of municipal service. is demanded by 
- dwellers in urban areas in South Africa, and from the 

absence of complaints of inefficient service it may be assumed 
that it is being obtained. The .bungalow type of house·.stand
ing in its own grounds of greater or less extent, whichl is 
characteristic of South African towns and which has much 
to commend it on other grounds, involves a much greater 
expenditure on roads, sanitation, tramways, electric lighting 
and other municipal services than would be necessary if the 
gardens were less extensive and houses were designed to ac
eommodate numbers of families instead of one, and w!ere · 
ereded on sites just sufficient for the purpose ... (p. 102). 

In· some places the owner's share of. the rates may not 
represent more than •1 per cent. of the capital, whereas in 
South Africa 2 per cent. might not suffice. On a. small 
house of three rooms in Pretoria· standing on one-third of 
an erf and which, with ground, costs about £650, we folind 
that the municipal taxes, water and rubbish removal fees 
worked out at approximately £1 15s. per month, which is 
over 3 per cent. of the cost price per annum. 'In Port 
Elizabeth, · on a house costing £600, the rates · and · fees 
amounted to 2U per cent. per annum. In East London the rate 
varie_s from 2H to 3 per cent. . . .. (pp. 102-3.) 

We conclude that it is unlikely that there will be in the 
near future any diminution in the amount payable in rents 
due to reduction being effected in the· expenditure on • taxes 
and municipal services. It would not be wide of the mark · 
to say that the tendency generally is in the opposite direc.; 
tion. (p. 103.} 

'The great majority of the. houses in the towns of South 
Africa; which are occupied by those who are not the owners 
of them, were erected when the rate of interest on Govern.:' 
ment and :Uunicip:il s_tocks was much less than the' .p;resent. 
rate of, say, 5 per cent: · · . ., . · -: · 

:Most of the houses which hav~ been· erect~d _of 'recent 
years have been built to be occupied by the owners. No in
considerable proportion of them ·have been . erected 'out of 
funds ;provided under the Housing Act, No.· 35 of. 1920. · On, 
loans Issued. under t~is Act up to· the end of August, ·1922; 
the rate of mterest IS 4 per cent., but all subsequent loans· 
bear interest at the rate of 5 per cent. per annum.. · 

Although rents in all the nine large towns have increased 
in· recent years-the index figure for March, 1925, being 
1303 as compared with 1000 in 1910-:-the erection of dwel
ling h~uses for l7tt~ng or ·as an investment has practically 
ceased. From this It may be concluded that investors· are 
not satisfied that the share of the rent. which remains in 
their ha.nds, after they have paid the ·other - charges to 

[U.G. 14-'26.] ' 
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which reference has already been made, represents an 
adequate return on their capital and that they have found 
other means of employing it more profitably. 

6 per cent. per annum net on an investment when gilt
edged securities were only yielding 3} or 4 per cent. was an 
attraction to investors, who to-day, when Government stoch 
yield 5 per cent. · and first class mortgage bonds can he 
obtained at 6 and 7 per cent., see no prospect of obtaininiP 
higher incomes through erecting dwellings. "' 

This reluctance to invest in house property is partly due 
to the rise in the rate of interest, but in a greater degree, 
to the increa,<;e in the cost of erection, i.e., a house similar 
in design, construction and situation to one erected:, say, 15 
or 20 years ago would probably cost 30 per cent. more to
day, whereas the rent obtained from it would not be 
appreciably more, so that while the older house even to-day 
may be as profitable an investment as the owner could make 
in other ways, the present-day house might yield him an 
income less than he could obtain by acquiring Government 
5. per cent. stock .. (pp. 105-106.) 

It may be. concluded -that at present as regards a small 
brick house, the position is:-

Taxes and Municipal services require 
Depreciation . . . . . . 
Repaiis and Insurance 
Interest 

2 to 3 per cent. 
I per cent. 
I per cent. 
6 to 7 per cent. 

Thus a remunerative rent must be equal to 10 per cent. on 
the capital invested in the buildings, and 8 to 10 per eent. 
on the price paid for the site. No allowance has been made 
in this calculation to compensate for the loss of rent when 
the house iR unoccupied. At the present time, such a con
tingency may not ,be very great, but conditions may alter 
-and· so it is a factor which an investor is not apt to oTer
look when investing his money for such a lengthy period as 
forty yea.rs-the life. of a house. (p. 108.) 

• ·. • . We conclude that no reduction in rents can be 
looked for in this direction. 

This is practically the same conclusion as that arrived 
at by the Housing Committee in 1920, vide par. 108, 1rhieh 
reads as follows : ~ 

" 108. This increase in prices is one of the deter
mining factors against private enterpriRe in house 
building, for there is no dearth of profitable invest
ments for money in South Africa, imd house property, 
unless it yields a good percentage of interest, is natur
ally not attractive as an investment. It is partly for 
this reason, i.e., the opportunities for more profitahlt> 
investment in other direction~', that bouse building for 
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speculative or investment purposes was so little under
taken in our towns even before the war . 

. " Another reason which existed also before the war, 
is the generally high price of land in the urban areas." 

The initial cost of erecting wood and iron h~uses ~ar be 
considerably less than if brick or stone is used, but as the 
life of the building is much less and the cost of repairs much 
heavier the income from a wood and iron house does not 
usually materially differ from that derived from a cheaply 
constructed brick house. · 

The owner of a wood and iron house in estimating. what 
he would require to obtain in rent would assume that it 
should be sufficient to cover :-

Municipal Taxes and Services 3 per cent. 
Depreciation-Life 14 years 5 per cent .. · 
Repairs and Insurance . 3 per cent~ 
Interest on Capital 6 to 7 per cent. 

or 17 to 18 per cent. on the buildings and 9 to 10. p~r cEmL 
on the purchase price of th,e land. If the buildings cost 
£4()0 and the land £100, the amount payable as rent would 
require to be about £80 per annum, which is practically the 
same as the 1·emunerative rent for ·a cheaply constructed 
brick and iron house of approximately the same size. (p. 
109'.) 

About 1920 the cost of construction was abnormally high 
and although there has been a noticeable fall in building 
costs since that date, it still costs considerably m()re to erect 
a house to-day than it did 10 or 12 years ago~ 

'l'he price of land, which is a considerable item in the cost 
of a house, has risen more in some towns than in others; 
and in most towns more in one quarter than in another. 
More particularly is this the case in what may be described 
as the lmsiness and more highly favoured residential areas; 
Materials have also increased to no small extent. The· 
wages of skilled artisans have also increased considerably; 
and wages are a very important factor representing about 
33 to 50 per cent. of the cost of erection, depending upon 
the class of building. (pp. 109-10.) 

Between the large tenement houses of the· continental 
cities and the detached bungalow standing in its large 
gardens there is room for various classes of houses. One 
mi~·ht be e>olved which would combine the cheapness of the 
tenPment house with the privacy of the bungalow without 
lowering too far the standard of housing hitherto preferred 
bv South Africans . 
. [U.G. 14-'26.] 
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On page 646 of the International Labour Review for 
October, 1924, the following table is given:-

Rent expressed as percentage of total expEnditure in jvly, 1924. 

Brussels 4. 77 to 7. 76 
Christiana 11.25 
Milan. 7.0 
Ottawa.· 22.0 

. Philadelphia 13:2 
Prague 5.36 
Rome 5.0 
Stockholm 15.0 
Vienna 5.0 
~rma.ny 9.6 
Great Britain 13.0 
Netherlands . . 13.0 

The number of families in large urban areas of South 
Africa whose rents do not exceed 13 or 14 per cent. of the 
income of the wage-earner ·must be· very small seeing that 
it is not an uncommon experience for 25 to 30 per ct>nt. of 
a man's income to be absorbed by the rent. 

'l'he practice as regards the inclusion or exclusion of 
various rates, cost of upkeep, and charges for local services 
such as the supply of water is not the same in all countries 
or even in all the towns in the same country. In some they 
are payable by the owner· and included in the rent, while 
in others they are payable by the tenant in addition to the 
rent. In comparing rents it is essential that this di:fft>rence 
should be borne in mind. (pp. 121-122.) 

. . . . The ~an who builds a house for his own use is 
usually more concerned with providing a comfortable home 
for his family than with erecting a house which, when he 
wishes to let it, will command such an economic rent as 
would _prove remunerative to him as an investment. About 
40 per cent. of the houses in South Africa are occupied hy 
the owners. 

The proportion of the houses which are being erected to-day 
in South Africa of over four rooms of which the economic 
rent will be equal to the remunerative rent must be Yery 
small. 

As the erection of houses is limited at the present time 
largely to those who are building houses for their own 
occupation, it will be some time before the supply of heuses 
in urban areas overtakes the demand ..... (p. 123.) 
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Report hy Comn1issioners Andrews, Lucas 
and Rood. 

(A. Table of Contents will be found on page G.) 
'V e now respectfully present our l'eport upon the investi

gation conducted by the Economic and Wage Commission:. 
'V e found that differences of outlook existed between our 

colleagues and om·selves both as to the value of the ~vidence 
submitted to the Commission ana as ·to South .African con
ditions generally' so that it became necessary for us as well . 
as our colleagues to prepare reports setting :forth OUJ': ~espec-
tive findings and recommendations.. · · · · · · · ·· 

We propose, a.s in our opinion a. convenient method, to deal 
se1·iatim with the specific points referred to us.· Following 
that arrangement we have divid.ed our report into an Intro-
duction and three Chapters headed respectively:__:_ · 

I. WAGES; 
II. EcoNmnc RELATIONSHIP OF EuROl'lUNS AND 

NATIVES; 
III. EFFECT OF DIFFERENT WAGE AND . LABOUR 

POLICIES. 

INTRODUCTION .. 
1. The evidence, though considerable in volume~ was----;

except for that of Government officials, some welfare worker11 
and a few of the stronger trade unions-representative. i* 
the main of the views of employers. One native trade 
union, not numerically strong, and one native gave evidence 
as to the natives' point of view. It is regrettable that not 
more natives availed themselves of the opportunity to give 
evidence before the Commission. Beyond the evidence of 
the above-mentioned native witnesses the Commission had to 
rely for information about the position and wants and wishes 
of the natives on the evidence of Europeans. It is unfortu
nate that employees in all but a few of the strongly 
organized industries were so generally inarticulate. Even 
when representatives of strong trade unions appeared to 
give evidence some of them were afraid to speak freely and 
it was evident that others felt themselves to be in a similar 
position. 'Vhether such fears were justified or not, the fact 
remains that a large section of the community is in a state. 
of uncertainty about keeping its posts. It is, therefore, 
essential that, in considering any of the questions brought 
before us, it :;:hould at no time be forgotten that the views 
placed before us represent in the main those of one class 
of the community. 

2. Another factor which complicates any economic inquiry 
in South Africa is the very large numerical preponderance 
in most industries of natives over whites. The natives are 
low paid and are frequently referred to as " muscular 
ma.chines " under the control of skilled whites. Their 
presence makes statistical comparison with other countries 
often misleading. 

[U.G. 14-'26.} 



: 3. * In considering· the problems presented to us in the 
terms of reference it is assumed that the State comprise~ 
the people of the couniry and as, there£01e, any injury to 
the individuals who constitute that State is an injury to the 
.whole, the aim must be to secure for everv member of the 
community such condition of affairs as w'ill allow him at 

-least the necet~sary food, clothing and shelter to maintain 
his health and strength. We have stated that aim at the 
.outset because any consideration of wage or labour policies 
·which does not. have it in view cannot be to the general 
advantage. 

4. The terms of reference are extremely wide and were so 
1.uiderstood by many of the witnesses who appeared before us. 
-Had the Commission taken theview that it mustinquire fully 
into every subject which mig'ht be comprehended within those 
terms the inquiry wliich we liave heia would have been very 
consiaerably prolonged. ' We conslcler that these terms wer"e 
,intended to cover matters of principle and policy rather than 
matters of detail, which fali rather within the purview of 
.special departments and their experts. It is theref5>re to 
questions of principle and policy that we have confined our
selves. 

5. There was a ten-dency in some centres to let question" 
affecting the gold mining industry oversliadow all other 
'issues. Claims :for special protection and consideration for 
that industry were based on the argument that a quarter of 
a million whites and one million natives were directly and in
directly dependent for their livelihood. on the 'Witw~tersrand 
mines. This may be true, but it must be taken only in its 
proper relationship to otlier industries. Dealing with tliis 
argument Professor Leh:feldt in " The N afional Resources of 
So1ith Africa," at page 29, says:-

"It is'often said that the importance of the mines is not 
to be estimated merely by their direct revenue, but oy 
the support that they give to other industries, to th~ 
supply of foodstuffs, to The production of mining machin
ery, to the railways, and so ·on. The argument is falla
cious: everyone is everyone else's customer, but that is 
no more true of mining than of any other occupation-for 
instance, a farmer spends his in~ome and so gives em
ploynoont to manufacturers of imph•ments, of clothes, to 
the railway; there is nothing pe~uliar to mining in th" 
matter. It 'is true that the ex1stence of minerals has 
aff.or(led the opportunity to a large number of pe<:>ple to 
earn a living, and has therefore attracte-a population to 
tlie country, and made the development more rapid than 
it. would otherwise have been, but that is not necessaril' 
an advantage." 

Again, the representatives of the gold mining industry fre
quently laid stress on the contention that wages and con
ditions of labour on the Witwatersrand gold mines were a 

*Subject, in the case of Mr. Andrews. to a note which appears at the end 
of the report. 
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determining influence on conditions in other industries in 
South Africa, and therefore any attempt to raise wages and 
better conditions in gold mining would inevitably react in 
the same direction in every other important -industry.. l:p. 
<>ur opinion this contention is unsound. In some other liighly 
Qlganized industries in the Union the wages and working con
ditions of the employee~, even on the Witwatersrand,- are 
better than in the mining ind.ustry and the determining fac~or 
in the development of th:e wage conditions 1n those industries 
appears to have heen the degree of organization of the em
ployees rather than the influence of the mining industry .. · 

In arawing attention to tliese facts, we do n<>t overlook the 
necessarilv cOnsiderable influence which an industry of- the 
ma.gnituae of the g-old mining industry must have on the 
whole economic system of South Africa, but notwithstanding 
this, care must be taken not to allow interests of other sec
tions of the community to be unduly subordinated· to those 
of the mining- industry. 

CHArTER I. 

WAGES. 

In this chapter we shall deal with the subject of wages and 
di8cuss each of the specific items 1 to 8 in the terms of refer
enc.:e in the order they are set out. 

I.-THE RANGE OF 'WAGE RATES AND EARNINGS IN THE UNION. 

6. In South Africa a considerable proportion of the total 
11umber of employees receives quarters and rations either as a 
l'uhstitute for or in addition to a money wage. This does not 
apply to any of the industries in which the workers are highly 
organized; but it applies in agriculture and domestic service 
for all raf'es; and it occurs in the case of natives in almost all · 
intlu;.tries ancl is almostuniversal insome industriesineertain 
di~trids. Natives in some areas receive no money wag~ at all, 
but g-et in return for their -services one or more head of stock 
aef·ording to the cu~tomary local mte. ' 

(a) 1Vhites. 

7. The range of wages in the Union is very wide. The 
rates paid to workers ·engaged in industries· where they are 
strongly organized are maintained generally at a level allow
ing a reasonably comfortable standard of living. In .un
org-anized industries wages are, in many cases, extremely low. 
We cannot say whether the evidence produced to us revealed 
the lower extreme to which such wages go. We were informed 
hy ~[iss Steenkamp, a social worker in Cape 'fown, of cases 
where white girls received a wage of 7s. 6d. per week with no 
extras or privileges and <>f piecework rates yielding 12s. per 
week, and hy the General Workers' U nioil, also of Cape Town, 
of three factories where the average earnings were slightly 
owr 1!J,. per week. There are no statistics available· in 

[D.G. 14-'26.]. 
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respect of wages at the lowest levels. The Wage Board for 
~he purp?ses of its work ·will require thorough and detailed 
mformahon about the rates of wages throughout the Union 
in all the industries over which it will exercise juriE~dic
tion. Until such information is nailable it is not p<>'<-sible 
to state accuratel1 what is the average rate of pay in any 
of the industries outside those in which the worker3 are 
strongly organized. At present it is only in nrious puhlic 
services and certain large industries, such as building, print
ing, mining, railways and banking, that the rates of pay are 
fixed and easily ascertainable. In other industries informa
tion is called lor by the Office of Census ana Statisties as to 
the wages paid in certain selected occupations by a limited 
number of firms in the nine principal to:wns. The firms 
selected will generally be those paying the highest rates in 
the district. The results derived from this inquiry are of 
unequal value. In some cases the returns cover a representa
tive proportion of the employees in the industry, and the 
averages may then be considered a fair indication of ruling 
conditions. In other cases the number of firms and 
employers involved seems to be . altogether unrepresentative 
and the average w~ooes reported cannot be regarded with 
~onfidence. The principal value of these periodical censuses 
lies in this, that when such collections have taken plaee over 
a period of years, the change in the averages may be an 
indication of any general upward or downward trend in 
wages in the occupations invoh·ed. In unorganized and 
poorly organized industries the spread of wages twithin the 
industries themselves and the variations between industry 
and industrv and between centre and centre are in most 
'cases extra~rdinarily ma.rked. The Census· Department's 
stati~;tics, when examined in detail, are a !'triking ren:·la
tion of the gap between the lowest and the highest wages paid 
in such industries, more particularly when it is considered 
that as a rule the better class of businesses only is ineluded 
in these statistics. Tile figures illustrating the range of m-ages 
in unorganized occupation." dearly point to the nt>ed for a c·lose 
investigation and a thorough review of the basis on whieh 
wages are regulated outside the highly organized industrie;; ... 
In industries in which there are strong trade unions. there 
is little variation in the rates of pay of the workers in any 
one district, the rates being regardeil as standard rates, 
though it is possible that some men, -with special ski_ll or 
responsibility and e~ged on special work, may ~ee~IYe. a 
higher rate. There is, however. considerable Yartahon m 
the rates pa.id in one district as compared with another. 
The degree of standardization and variation of the rat~ of 
the strongly organized unions can be seen from the following 
table. 



TABLE "A." ,......, 
~ Standard or At'Cragc Rates of Wage pa full wct:k of Adult European .llalcs in Building, Engini'Cring, Printing and 
0 Mining Industries, June, 1925. 

Occupation. Cape Port East Kim- PiE>ter- Durban. Pretoria. Witwaters- Bloem-
Peninsula. Elizabeth. London. berley. maritzburg. rand. fontein. 

- -
B. d. s. d. II. d. s. d. s. d. s. d. s. d. s. d. B. d. 

Building Opcratit•u (other than 
Painters). 

Railways* .. .. .. 108 0 108 0 108 0 116 0 108 0 108 0 129 0 129 0 122 0 
Private employ .. .. 121 0 121 0 121 0 _121 0 128 4 135 8 146 8 146 8 143 0 

Paintcra. I 
Railways* .. .. .. 83 6 83 6 83 6 89 6 83 6 83 6 103 0 103 0 95 6 
Private employ .. .. 88 0 99 0 99 0 91 8' 1100 117 4 139 4 139 4 121 0 

Engineering Mechanics. l 
Railways* .. .. . . 1080 108 0 108 0 116 0 108 0 1080 129 0 129 0 122 0 
Private employ .. .. 120 0 124 0 120 0 [135 .o 120 0 132 0 141 0 126 0 134 0 

Printing Operati~·ey. 
Typesetters (Day work) .. 134 9 134 9 134 9 145 9 134 9 156 6 167 9 167 9 156 9 GPI Typesetters (Night work) .. 148 3 148 3 148 3 160 3 148 3 ·172 0 184 6 184 6 172 6 
Others • • . .- •• -· 122 6 122 6 122 6 132 6 122 6 142 3 152 6 152 6 142 6 

Mining.t Per shift Per shift. 
Underground .. .. .. - - - 19 9 ', - - - 23 8t -
Surface .. .. .. - - - 17 0 - - - 18 7 -
All Occupations - - - . 17 6 ' - - '' 21 3§ -.. -· -

... ... . .. ··-·- . -· --·· "" ~----- --. . . 

• The rates given are supplemented by a bonus (under the premium bonus system) averaging from 25 to 30 per cent. of the substantive rates. 
t Government Mining Engineer's figures. . ' . · 1 • ', • 

t Including "contract workers." ·-
§ 22s. 3d. excluding learners, apprentices, etc. If " contract workers " ar~ excluded, the average is 20s. 4d. ·per shift. 



8. In certain industries where local as distinct fromnational industrial councils of employers' organizations 
and trade unions exist, agreements as to wages have beenarrived at. These provide for the wages shown in the 
following table:-

TABLE "B." 
8tanda1·d Wage Rate's {i.1·ed by Agreements under the Industrial Conciliation Act (Local Industries only). 

. · · · (Per week: unless otl~erwise stated). · 

Heading. . Minimum., Maximum. Basis or Scale of Increases. 

s. d. 
Clothing Industry, WitwaterRrand and Pretoria (18.9.1925). 

s. d. 
Males. 

Learners and Improvers 20 0 60 0 1st year-5s. per week quarterly .. .. 
2nd year-5s. per week six-monthly .. .. 

%3rd year-ISs. per week first six months ; lOs. per 
week second six months. 

SkiJied Workmen .. 100 0 130 0 Higher grade dependent on skill .. . . 
(Grade 1). (Grade 2). 

Females .. .. . . 20 0 50 0 1st year-2s. 6d. per week quarterly .. .. 
"' 2nd year-2s. 6d. per week quarterly in first 

nine months; 5s. per week in last quarter. 
3rd year-5s. per week in first six months. 

Opera.tives. 
Baking Industry, Witwatersrand (1.11.1925). 

Bakers .. .. .. 133 6 ,_ -
Confectioners .. .. 133 6 - -
Table Rands .. .. 133 6 - -
Apprentices .. .. 20 0 60 0 lOs. per week annually .. . . .. .. 
General Hands .. 10 3 - -
Vanmen .. .. 120 0 - -
Vanmen's Assist.ants .. 12 6 - -
Short Jobber .. .. 10 6 p.d. - -
Long Jobber .. .. 22 6 t - -

"' Increases above the prescribed maximum depend on conditions other than length of service. 
t Per 9-hour worlting day with overtime at mte of la. O~d, per 20 minutes. 

! .. Length of Service between Minimum and Maximum 

21 years. 

-
2! years. 

---
4 years. At end of 5th year (if not les;~ than 21 

years of age) operatives' rAtC<~ Leoome pay~~oblv •. 
---
-
-



Standard Wage Rates fi.xed by Agreements under the lndnstrial Conciliation Act (Local Industries only). 
· · (Per week unless otherwue stated ).-continued. 

Heading. Minimum. Maximum. Basis or Scale of Increases. I Length of Service between Minimum and Maximum 

s. d. s. d. Bt»king InduiJtry, Gape Pewinaula (10.12.1925). 
~Learners .. .. .. J6 8 58 4 1st to 3rd years-4s. 2d. per week annually .. 5 years. At end of 6th year learners receive 

4th and 5th years-8s. 4d. per week annually .. journeymen's pay. 
6th year-16s. Sd. per week .. .. .. 

Journeymen : 
Table Hands 75 I) 

I 
- - -

Machine Hand~ . .. 80 0 - - -
Ovenmen .. . .. 85·0 - - -
Jobbers .. .. l ~p.h.l - - -
Sub-Foremen ,. .. 105 - - -
Foremen .. .. 110 - - -

1st Class Journeymen •. 
Foet:wear Indwtry, Witwatersrand (10.12.1925). 

110 0 - - -
Other Adult Employees - 110 0 4s. per week quarterly on exist.ing wage till llOs. -

Female 
' per week is reached. 

Machinists (1st 70 0 - - -
Class). -

Males 
Shop Aaai.Ytants, Witwatersrand (Draft Agreement). 

Minimum wage after 7 years' service to .. . .. .. £3 p.m • £24 p.m. ls. and 2nd years-£1 p.m. at six: monthly intervals 7 years. 
•. 3rd-6th yea~£1 lOs. p.m. at six monthly inter- be· not less than £24 per .month .. 

va;ls. 

Females 
7th year-£2 p.m. ·at six monthly intervals .. 

6 years. Minimum wage after 6 years' service to .. .. . · . £3 p.m • £15 p.m. 1st & 2nd years-£1 p.m. at six monthly intervals . . 
3rd yea~£1 lOs. p.m. at six monthly intervals be not less than £15 per month . 

' 4th to 8th yea~£1 lOs, p.m. annually. ·. -·--
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9. lri general it may be said that these a~reements have 
tende~ to stabilize wages at a level generally higher than that 
at ~hwh they previously stooa. This is shown by a com
panson o1 the :figures in these agreements with the upper 
level of recorded wages disclosea in the Census Department's 
statistics. The following table gives this comparison for a 
nu~Ler o1 industries for which such agreements exist. 

TABLE " C." 
; 

Rates recorded by Census Rates fixed by 

; Industry. 
Department. Agreements. 

Minimum. Median, Average. Maximum. I Minimum. 

t p.w. p.w. p.w. p.w. p.w. 
s. d. s. d. s. d. s. d. s. d. } Baking Industry 30 0 83 5 so 2 138 6 75 gto 

(Cape Peninsula) llO 
Footwear Industry } 40 Oto 73 4 to 76 8 to 100 0 to llO 0 

(W.W.Rand) 
Males 70 0 105 0 109 8 150 0 

Footweat Industry 
·cw.w.Rand) } 35 0 60 0 53 8 70 0 70 0 
.Females 

Baking Industry 
'(W.W.Rand) 40 0 147 4 147 2 231 9 133 6 

Ncte.:.__The median rate is the rate at which the rates paid to the indi
viduals in the group are centred. Thus, in the baking industry in the O~pe 
Peninsula; the median rate of .83s. 5d. means that halftheworkersreceived 
mol'll, and half less than that ·rate. • ,..oi!J. 

1h. Th~ official_ wage. statistics presented to us covered 
only the nine centres, and it was necessary, so far as the 
resl of -the country was· concerned, to make an ad hoc 
inj-hiry a_s to '!age and labour conditions by circular:izing 
mlagistrates in -a. number :of representative urban areas outside 
the; nine centres-: The ·returns received, though in most 
cas~s .of .a comprehensive and valuable character, did not 
lend themselves -to presentation in the customary tabular 
forin, but they ·indicated with sufficient clearness that the 
~ates of_ s_kille~ artizans· in the smaller urbal! areas are 
mbmately ·m:fluenced by the wages of correspondmg workers 
in ~he larger centres without being as a rule on the same 

. levtl as they are. At the same time there was evidence 'from 
thete returns that a -good deal of poorly-skilled labour 
str\}ggles along in many of the smaller towns at a wage which 
offers no incentive for the ingress of more efficient workmen 
int~ them or the raising of the standard of efficiency there. 

11. Rates of wages have also heen fixed by Wages Boards 
under the Regulation of Wages, Apprentices and Imp~overs' 
Act, 1918, for certain occupations in their respective districts. 
These wages apply to young persons--i.e., persons under the 
age of 18 and women of 18 and ov~r. The considerable 
variafions in the wage rates fi_:ioo by these Boards are a 
reflection of the :fact t'4at .there was no _co-ordinating author-



ity under the 1918 Act, and the Boards did not appear to be guided in their determinations by any general principles. 
raThe range of wages fixed by Wage Boards is shown in the following table :-
0 . . TABLE "D." 
~Nan,gr o/71/inimum a.nd !lla.rimum Wage Ratrs fi.rt•d l1y Boards under thr Rrgulation oflVagr.~, Anm·ntirc.~ aud lmprot·ers r · · Act of 1918. 

~ _ . Apprenti~=s and Improvers. I Young Persons. Women . 
....,..... 

Minimum Range. I Maximum Range. 

1-----,------1·-----.-----

Occupation. M~~imum Range •. ,. Maximum Range. I _Minimum Range. Maximum Range. 

Low~st. Highest. Lowest. Highest. Lowest. Highest. . . Lowest. Highest. Lowest. Highest. I LoweRt. Highesj;. 

---------··-~--~~----~-l-~~---~----~-l~~----r·--~---~-~-----:-------·l--------l-------1--------:'·----~-l-------.. 
£ ~: d. £ . s. d. £ , s;. d.. £ s. d. £ s. d. £ s. d. . £ s. d. £ s. d. 

' -Shop A~sistant (p.m:) •. 
Boot, Shoe and Harness-. 

maker (p.w.) . . 

3 o o• · a· o· o 12 10 · o• 12 10 o .2 . 5 · o: · ~ o o o o o n o o 4 10 0 
~-

£ .. s. d. £ s. d. £ s. d. ~ 

8 0 0 10 0 0 11 0 0 ....... 

Tailoring.(p.w.).. -.. 

tTypistes. (p.m.): · .. 
Clerical Worker (p.m.) 
Dressmaker (p.m~) · .. 
Milliner (p.m.) • • . •• 
Tearoom and Restaurant 

Assistant (p.m.) •. 
With Meals · : .. 
Without Meals : ... 

Sweets and Confectionery · 

2 0 0 2 0 0 7 . o: 0 'J 0 0 

. :. •, ., 

-· -~· 
:! ,; 

0 12 0 
. 2. 0 0 

(p.m.)· 
3 0 0 
3 0·0 
1 . 15 0 
3 0 0 

3. 10 0 
3 0 0 
0 12 . 6 
(p.w.)·· 
. 

0 15 0 
6 · ·o. o 
(p.m.) 

6 0 0 
5 0 0 

-6' 0 . 0 
.3 0 0 

. 4 0 0 
IO 10. 0 
3. 0 -0 
(p.m.) 

1 15 p 2 5 0 
4 10 0 2 12 6 
(p.m.) (p.w.). 

10 0 0 11 0 0 
900'1100 
4 10 0 11 0 0. 

10 0 0 10 0 0 

0 17 6 
2 0 0 

I (p.m.) 
5 0 0 
4 0 0 
2 :o 0 
4 10' 0 

'1 0 Ot 2 0 0 2 10 .0 
6 0 0. 4 10 0 2 12 6 
(p.m.) (p.m.). (p.w.) 

10 0 0 10 0 0 11 0 0 
5009,00'1100 
8.0041001100 
4 10 0 10 0 0 10 0 0 

4 0 0 
4 0 0 

6 10 0 3 10 0 6 0 0 4 () 0 6 ,10 0 
10 10 0 4 0 0. 11 10 0 6 0 0 -- < 

.. -- .. -- 0 12 6 5 . 0 0 -- . -
· (p.w.) (p.m.) --· 

*Witwatersrand only.·· ·• 
t East I.ondon £5 per month. 

. "' . \ 
t In certain area.S the same rates are also applicable to clerical employees: 



262 

12. We were informed on evidence ~hich we accept thut 
ev-en these wage rates were ev-aded, but we could form no 
opinion as to the extent of such evasion. 'By a provision in 
the Wage Act of 1925, the rates which have been fixed by 
these 'Boards are to remain in force until supersedell b; a 
determination under that Act. · 

13. In regard to farming, we were told of rates paid to 
European assistants and overseers varying from £1 lOs. to 
£6 per month -plus rations and quarters. The ration~ vary 
lrom an allowance of a quantity of foodstuffs, meat and meal. 
per week or per month, to a share of the farmer's own table. 
The value of rations and quarters, therefore, varies con
siderably, probably from a few shillings to about £3 per 
"month. There are a few managers of large farms getting up 
to £35 per month and quarters. 

14. For unskilled work white men are being emrloye(l 
generally on some form of relief worK, but sometimes in tht> 
ordinary course of business, at from about 4s. to lOs. a day. 

(b) Coloured. 
15. In certain districts coloured skilled workers belong to 

the trade unions covering their respective occupations. There 
_is no difference in the rates of pay of these coloured workers· 
· and of Europeans. The rates shown for builders and 
printers in the Cape districts are earned by and paid to 
coloured workers. · An indication of the extent to which 
coloured persons have succeeded in establishing themselves in 
industry in tJ1e Cape Province may be obtained from the 
magistrates' returns referred to above. These show that out 
of 23 districts skilled coloured rworkers were predominantly 
employeil in 9 cases, while in 9 cases white and coloured 
were in equal competition. In the Transvaal, the Free 
State and Natal, there are few, if any, coloured workers in 
the trade unions mentioned in Table A. In industries 
where the worke~s are unorganized or only poorly organized, 
the wages are, for-coloured, as in the case of white worker,o~, 
extremely low. What has been said above in respect of 
wages for wli:ite workers in those industries applies equally 
to coloured workers. We were told that the tendency outside
the highly organized trades was to pay coloured workers at 
a lower rate tlian white workers. The rates fixed by W ag'e;~ 
'Boards as shown and summarized in Table D, apply equally 
to coloured workers. 

16. The wages for coloured workers on farms-they are
mainly in the Cape-vary nry consiaerably in ~~e;enf pa~s 
of that Province, and even in neiglibourmg d1strtd~_ of It. 
The rates paid range from: 7s. 6d. per month at Oudtshoorn· 
to 3s. 6d. a da1 (about £4 lOs. per month) at Caledon-in 
the former ca.~e with rations and some form of shelter, which 
together may be valued at, say, lOs. to l!5s. a noonth, a~a. 
in the latter, quarters only and a plot of ground for growmg--
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vegetables, ana tb.e privilege of running a few liead of stock 
and some poultry. · · · . · : · . · · ·· r 

11. The rates of pay of colo_ured workers fo~ unskilled ~ork 
in towns, range from about 3s. to 5.s~ 'per day, without any 
allowances or privileges. For unskilled ·workers in· tlie bmld
ing trades iri the Cape ~rovince a minimum' rate ~f 7jd. ',pe~ 
hour, or 27s. 6d. ·for a 44-hour week, has been fixed by the 
agreement of the N afional Council of the Building Industrjr'. 

(c) Natives. 
18. A few natives have been and are· being trained 

as skilled artisans in the . 'franskei, .. but none, : ad
cording to the evidenc~ laid' before ~s~ are mem
bers of any of the skilled' trade unions. In' law tlie 
rates fixed by the Wages Boards Un.der the· 19i8 Act 
apply to natives engaged in t~e occupations coy!lre4 by tJ:t~ 
awards of those Boards. N atr~es are covered, by the agre~~ 
ments of some industrial counmls. For farni labourers w'ho 
receive a money wage tb.ere is,· according to returns of 'wa¢~ 
rates furnished by magistrates of 'certain . districts on.' 'a 
reql.1est from the Commission, a fairly wide 'range.' These 
wages range . from ~s. per ~o~tq ~it~. r~t~?:P.S · ·~n:a 
quarters at Prmce Alpert to 50s. P,er m?:J;lth ~I~h !a.tion~ an,~ 
quarters at Nkafdhla. W~er~ no rahom or pnvi~fge~ ar~ 
given the range IS from 15s. to 105s: There are ma:p.y cases 
where the payment is entirely in kind. N !).tives recruited 
in the Transkei for sugar 'phintation~· and 'fa~ms, i:it. 'Natal 
re.ceive ls. Sd. p~r s~ift (abo~~ 43~.' per ~o.n~~ ·~{26 ~hi£t~)',_ 
with rations and quarters. In the gold mu;nng mdustry on 
the Witwatersrand, there is a minimum r'ate' of 1s. 6d.' per 
shift (about £2 per month) and that· industry has an a~ee
ment by which what is known as the maximum -average of 
2s. 3d. per shift' (£2 19s. per' month) is . fixed for natives. 
This means that 'while varying rates may be paid · to the 
natives employed at any mine,' the average of the wages of 
an· natives employed on that mine shall not exceed 2s. 3d. 
per shift. In certain exceptional cases in t4e Witwatersral!-!1 
gold mines, natives employed at piece-wor~ ¥ave reache.p 
7s. 6d. a shift while a :figur~ of is. 9d. for ~ shif~ · 4a~ 
actually been reached. About 30 per cent. of the n!l-tives pn 
the mines are engageq on piec~-work. Apart froi:p.· p~e~~
"fOrk, the r11tes of wages paiq to n,ative~ on the min,es 9-q ~ot 
ex~ed by much-where they e~ceed at all-th~ rates ~~'!' 
bemg paid o!l the. sugar. plant~h~n~ a~d 1>y ma;nY. f~~m~~~ ~p 
Natal to then nahye workers. · 

On the gold mines a few natives are employE)d 's clerks, 
'}'hose pay ra~g~s up to '£10 per month p~us · rations' ~nd 
quarter~. ·. · · · • · · · ' · 

In the buildin~ trades in the Cape, the minimum of 7-ld. 
per hour for unskil~ed labour applies to native workers. For 
unskilled labour, native rworkers in Cape Town receive 
gen~rally a hino'h~r· r~te of pay than do natives for similar 
' [U.G. 14-'26.] . s 
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work in other parts of the Union. The reason for this is 
that ~til the beginning. of the present century unskilled 
work m the Cape Provmce was almost exclusively in the 
hands of coloured workers whose standard of living is higher 
than that of the native, and when natives began to be 
introduced into the Cape Peninsula the rate paid to them was 
the prevailing rate paid to the coloured workers. 
(d) Asiatics. 

19. The great majority of Asiatics in the Union are 
Indians and confined to Natal. A number of them are 
employed as labourers on the sugar plantations, where their 
rate of pay is the same as that of the recruited nativeB-'V'iz., 
ls. Sd. per shift, or .£2 3s. per month, plus rations and 
quarters. We had very little information as to rates 
paid to ! Asiatics in other occupations, but generally it 
appeared to be taken for granted that where they perform 
unskilled work. their rates &f pay were approximately the 
same as those of natives, and where they perform semi
skilled work their position was analogous to that of coloured 
workers. 
· 20. An endeavour has been made to represent the above 
facts by means of a diagram. With no precise statistics 
available it is· impossible to give a completely accurate and 
detailed! picture of the position, but . the diagram gives a 
sufficiently definite representation of the proportions of each 
class of the community within certain ranges of earnings to 
'show the overlapping of the rates of wages of Europeans, 
coloured and natives. 

International Comparisons of ll1ages. 
21. Interesting· attempts are made from time to time to 

compare the cost of living in different countries. Where the 
population is generally homogeneous and has more or less 
the same . degree of civilization, a comparison-though 
possible-is accompanied by many complicating factors. The 
:range of articles· upon which a man may expend his income 
wi}l vary from district to district and still more from 
colm.try to country~ What is, in one country, regarded as a 
luxury may, in another, be a necessary, while of articles in 
common use the quantity used in one country may vary 
greatlv from that used in another. The results of .a~y 
comparison will differ according to the choice of commodities 
taken for the purpose of the comparison. It is, therefore,. 
extremely difficult to make any useful comparison between 
·the level of wages in one country and that in another, when 
only articles of common use are taken into acco.unt. If 
certain articles of food onlv are taken, those articles rela
.tively to the cost of other ~mmodities may be cheap in one 
country and expensive in another; while the reverse may 
be the case for other articles upon which an income has to 
be spent. In South Africa many foodstuffs are relatively to 
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{
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.£9-.£36 p.a.. 
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the cost of other articles cheap when comparison is mad,e 
with Great Britain. Rents are, in many districts of South 
Africa, extremely high; while what are known .as (<Sun 
dries," i.e., the articles upon twhich expenditure has to be 
made, and which are not included in the category of "Fc;10d, 
Fuel, Light and Rent," have generally to be ~mported and 
are probably much more expensive in South Africa than in 
European countries, where such articles are produced at 
cheap prices. It is obvious, therefore, that any comparison 
between the standard of living possible on a certain wage in 
South Africa and that possible on a wage in another coun
try, will be of little-if any-value, when food only is taken 
as the basis for such comparison, because that would give an 
erroneous view of the value of wages in South Africa. The 
comparison would be somewhat more accurate if rent were 
included; but for it to be of any real value in the special 
circumstances of South Africa, it would be necessary to take 
full account of " Sundries." 

22. It would be interesting and -useful to have accurate 
international comparisons of real wages in the different 
countries; but when those items are omitted. in the com
parison, which are oovered by the term "Sundries," and 
which represent one-third of the expenditure of the Glass of 
people in respect of whose wages the comparison is being 
made, the person affected by the comparisons may fairly 
refuse as an inferior substitute, a partial comparisC>n which 
is tendered to him with the explanation that there is di:ffi:
culty in making a full comparison giving effect to the 
inclusion of "Sundries." A comparison when "Sundries" ar~ 
excluded is a different article from that required and is of 
such poor quality that the reader may rightly refuse to have 
it fobbed off on him as a valuable international comparison .. 

23. For a comparison of real wages in Johannesburg and 
London, with " Sundries " allowance, we shall try to make 
an estimate. It cannot be more than an estimate. The 
Economic Commission of 1913 found that the relative cost 
of food and housing in JC>llannesburg as compare~ With 
England before the war was as 100 to 49. The Commission 
made no explicit allowance in respect of items other than 
food and rent {"Sundries "), though there is a suggestion 
in its repC>rt (page 25), that a 10 per cent. allowance should 
be made in that regard. Without, horwever, making ~his 
allowance and assuming that the wage earner's pre-W:ar 
expenditure in South Africa on items other than food and 
rent was on the same level as in England, we shall regard 
the proportion of 100 to 49 as representing tlle relative cost 
of living in Johannesburg and England before the war. Now 
the percentage increase of all items of living. expenditure 
(food, fuel, light, rent, and sundries) in Johannesburg, com-

[U.G. 14-'26.]. 
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pared with 1914, was (in April, 1925) 30.8, which would 
raise the J oha~nesburg index numoer to 130.8 j the per
centage increase of the similar items in England was 7o, 
thus raising. the English index number from 49 to 86, rela
tive to Johannesbmg. Expressed in the usual form, the 
relative cost of living of Johannesburg and England in April, 
1925, was as 100 to 65.. A calculation of the relative money 
wages paid to skilled artisans in Johannesburg and London 
in April, 1925 (based in the case of Lonaon on data pub
lished by. the International Labour Office, and in the case 
of Johannesburg on Census Office data) gives a ratio of 100 
to 53. 

If the cost of living relatives are applied to these :figures, in 
order to· ascertain the real purchasing power of the money 
wages paid iri the two centres, the following results are 
obtained:- Money Real 

Johannesburg 
London 

Wages. Wages. 
100 100 
53 81 

Following a method brought into vogue by the International 
Labour Office, it has been ascertained that on the basis of food 
and rent only, the relative level of real wages •in Johannesburg 
and London in April, 1925, was as 100 to 71. The above 
calculation shows that if an allowance is made for "Sundries" 
expenditure· for April, 1925, the London index number of real 
wages, relative to Johannesburg is raised from 71 to 81. If 
a 10 per cent. allowance is made to cover the probably higher 
cost of living in South Africa before the war, in respect of 
items other than food and rent, a similar calculation would 
show the relative index numbers of real wages in Johannes
burg and London as 100 to 89, compared with 100 to 81 when 
no special allowance is maae for " Sundries " in pre-war 
living costs. 

A similar result is obtained by a method approximating to 
the one used by the International Labour Office in its com
parison of real wages in different centres. On tlie basis of 
food· and rent only, real wages in Johannesburg ana London 
in April, 11.925, were, as indicated above, as 100 to 71. Now, 
the English' Ministry of La~ur's index number of the cost of 
living in England assumes that an expenditure of 16 per cent. 
of total living costs is incurred on what are known as " Sun
dries " in the South African discussions on the subject. The 
Union Census Office makes a similar estimate of 33 per cent. 
for expenditure on " Sundries " in South Airica. If these 
allowances are made on the above-mentioned :figures of 100 and 
71, representing, respectively, the Jonannesburg and London 
:real wages on a partial cost of living basis, the following 
results are .derived :-

Johannesburg 
London 

Real Wages 
(Food & Rent 
basis only). 

100 
71 

Real Wages 
(including" Sun. 

dries" Allowance). 
100 
. 89 
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The e<>incidence between the results obtained by using two 
entirely different methods of calculation suggests that the pro
portion of 100 to 89 fairly reflects the position. The difference 
between the London index numbers 81 and 89 may be reason
ably accounted for by the fact that in the former case the 
assumption has been made that as between South Africa 'and 
England before the war, the cost of the items known as" Sun
dries " was not higher relatively to the cost of food and 
housing in South Africa than in England. That is an assump
tion which very probably does not represent the facts. Even 
on this assumption it is, we think, sufficiently proved that 
taking into consideration at the present time items of expendi
ture besides food and rent, the London index number of real 
wages is considerably nearer to the Johannesburg figure .than 
iii commonly supposed and may (when Johannesburg is taken 
as 100)_ range from 81 to 89. 

As any comparison made with the exclusion of "Sundries" 
and still more with the exclusion of rent will be misleading, 
and no satisfactory general international comparison can be 
made with the inclusion of " Sundries," we do not propose 
to make one. 

24. It was estimated by Dr. Lehfeldt, Professor of Econo
mics in the University of the Witwatersrand, that from 1917 
to 1923 the national income of the Union increased by approxi
mately 15 per cent. The percentage increase from 1910 to 
1917 was probably much greater. Even on the basis ~f money 
wages alone, if a comparison is made between 1917 and 1924, 
the wage-earning classes did not participate to the full in the 
increased annual national dividend which has accrued to the 
Union since 1917. Professor Lehfeldt's original estimate 
made in respect of the year 1917-18 has been severely 
criticized as an understatement; but for comparative purposes 
it will probably serve as a broad statement of the position in 
that year. A similar estimate has been made, on iuentical 
lines, by the Department of Census and Statistics for tne year 
1922-23. The two estimates are given in the subjoined -table, 
with certain allowances which have been made to correct 
minor deficiencies in the calculations. Almost identical 
figures. are obtaine~ for the years 1917-18 and 1922-23, 
respectively, by addmg together the figures representing the 
value of the agricultural, manufacturing and mining pro
duction of the Union for each of those periods. We have used 
this method to make an estimate ()f the national dividend for 
1920-21 and 1923-24, which, even if incomplete, lends itself 
to comparison with Professor Lehfeldt's estimate for 1917-18 
and the Census Office figures for 1922-23. The results are 
sho_wn in the table w!tich follows. The amounts are expressed 
as mdex numbers, w1th the year 1917-18 as 1,000, and against 
each. year we have placea the index numbers of the average 
nommal wages of European male adults. To make a fair 
comparison with the indexes of the national dividend we have 
averaged the wage indexes for the years 1917 and 1918 1920 
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anJ 1921, 1922 and 1923, and 19.Z:J and 1924. The 
~onclusions indicated by the table are not unexpec· 
ted. In 1920-21 the wage index approximates fairly 
closely to the index of the national dividend, 
showing thai the g~neral prosperity in these years, at 
any rate; as measured in terms of mone;, !was more or less 
evenly diffused. lri 1922-23 there was a drop in the national 
dividend which is, no doubt, accounted for bv the fall in 
pti~es .recorde.~ ~~ter 1921.. The decline in the European wage 
level was, however, considerably more markea. The year 
1923-24 sh~wed a recovery in the national dividend, with the 
European wage index remaining at practically the same level 
lis in 1922-23. · 

TABLE .. E.'' 
Compari.son of Esti11Ulted Nati6nal Dividend and Jlor:ement 

of European :Wages, 1917-18 to 1923-:!-!. 

Period. 

!917-18 
1920-21 
i922-23-
.1923-.24:. - • 

National Dividend. I ___________ I Index of Wages 

Estimated 
Amount. 

£1,000,000 
1!4 
199 
186 
193 

Index. 

1000 
1382 
1:90 
1340 

Males. 

I 
of European 

1000 
1335 
1127 
1130 

. 25. We. give below a table showing wage movements in 
~ertam industrial occupations in the Union from 1910 to 1924: 
for European adult . males only. This shows that in 
inining, when Food, Fuel, Light and Rent only are taken into 
~ccount, there has been a decrease in the Talue of real wages 
Of 8. 7 per cent., while, if " Sundries " are also taken into 
account the decrease is 16.2 per cent compared with 1910. 
~ The corresponding figures for engineering are 9.1 per cent. 
and 16.5 per cent. decrease; in the building industry, if Food, 
:Jruel, Light and Rent only are considered, there has been ~n 
increase of 6.2 per cent., while, if " Sundries" are included, 
ihere has been a decrease of 2.5 per cent. ; for printing, if we 
exclude " Sundries " there is an increase of 13.6 per cent., 
while, if .. Sundries " are taken into consideration, the in
crease is 4.3 per cent. ; the figures for general manufacturing 
industry show an increase on the Food, Fuel, Light and Rent 
basis of 7.2 per cent. and a decrease of 6 per cent. where 
•• Sundries " are included. The figures for manufacturing 
Industry, however, are based on very incomplete data and 
apply only to the highest paid workers in that industry. It 
Will thus be seen that, generaJ!y, wag:es in the skilled oc.c~pa
Hons have actually decreased m relahon to the cost of linng, 
notwithstanding_ a. substantial genera I increase in the wealth 
of the country as a whole. 



TABLE "F." 
Wage Movements in certain Industrial Occupations in the Union, 1910 to 1924 (European Adult Males only). 

per week. 

MINING. ENGINEERING. BUILDING. 

All Wages 

Year. Real Wages. Real Wages. Real Wages. 
Aver. Aver. Aver. 

Nominal Index. Nominal Index. Nominal Index. 
Wage. Aver. Indelf. Aver. Index. Wage. Aver. Index. Aver. Index. Wage. Aver. Index. Aver. Index. 

Wage Wage, Wage. Wage. Wage, Wage, 
(A) (A) (B) (B) (A) (A) (B.) (B) (A) (B) (B) (B) 

8. d. 8. d. 8. d. 8. d, 8. d. 8. d. 8. d. 8. d. "· d. 
1910 .. 118 4 1000 118 4 1000 118 4 1000 103 9 1000 103 9 1000 103 9 1000 97 0 1000 97 0 1000 97 0 1000 
1914 .. 11&11 980 106 7 902 - - 105 7 1018 99 1 937 - - 100 7 1037 92 6 9&4 - -
1916 .. 116 4 984 103 0 872 - - 105 10 1020 93 9 903 - - 100 7 1037 89 1 919 - -
1916 .. 120 D 1018 104 2 881 - - 114 6 1104 99 1 955 .- - 101 8 1048 87 11 907 - -
1917 .. 135 11 1149 108 9 919 - - 119 4 1150 95 6 920 - - 112 2 1257 89 9 1006 - -
1918 .. 14& 6 1230 111 0 939 - - 133 0 1282 101 6 979 - - 130 3 1343 99 6 1026 - -
11119 .. 155 9 1317 103 1 871 - - 142 4 1372 94 2 907 - - 138 4 1426 91 6 943 

sz1o l -1920 .. 179 1 1513 106 6 899 90 0 761 168 6 1624 100 2 965 84 9 816 164 9 1698 97 11 1009. 854 
1921 .. 189 11 1605 140 11 1191 124 7 1053 168 9 1627 125 2 1207 110 9 1068 156 4 1612 116 0 1196. 102 7 1058 
1922 .. 136 0 1150 103 11 879 94 11 803 125 1 1205 95 6 921 87 3 841 135 8 1395 103 4 1066 94 5 973 
1923 .. 139 10 1182 107 9 911 97 10 827 123 9 1193 95 4 919 86 8 835 135 1 1393 104 1 1073 94 6 975 
1924 .. 141 8 1198 108 0 913 99 2 838 123 9 1193 94 4 909 86 8 835 135 1 1398 102 11 1062 94 · 6 I 975 

PRINTING, MANUFACTURING INDUSTRY (General) 

Year. Real Wages. Real Wages. 
Aver. Aver: 

Nominal Index. Nominal Index; 
Wage. Aver. Index. Aver. Index. Wage. Aver. Index. Aver_ Index. 

Wage, Wage. Wage. Wage, Wage, 

d. 
(A) (A) (B) (B) (A) (A) (B) (B) 

8, s. d. 8, d. B.- d, 8, d. 8, d, 
1910 .. 96· 8 1000 96 8 1000 96 8 1000 81 11 1000 81 11 1000 81 11 1000 
1914 .. 99 9 1032 91 9 949' - - 84 11 1106 98 1 953 - -1916 .. 99' 9 1032 88 4 914 - - 89 1 1120 . 78 11 964 - -1916 .. 102· 0 1055 88 3 913 - - 93 5 1194 80 10 98~ - -1917 .. 108 9 1128 87 0 902. - - 97 11 1263' . 78 4 956 - -1918 .. 118.6 1225 90 6 935 - - 10410 1370 80 0 977 - -1919 . .. 133 4 1379 88 2 912 - - U6 9 1693 72 3 942 -· -1920-

·~ 177 6 1835 105 6 1090 . 89 3· 923 141 8 1978 . 84 2 1027' 71 3 869 
]921 .. 160 11 1664 119 6 1234 105' 7 1092 129 .2 1565 : 9& 11 1170 . 84· 9 '1035 . 
1922 .. 153 5 1586 117 2 1212 107 0 1107 118 3 1&32 90 4 1103 82 6 1008 
1923 .. 1&3 5 1586 118 2 1222 107 4 1110 116 3 1545 96 4 1093 81 4 993 
1924 .. 144 2 1491 109 10 1136 100 10 1043 115 3 1568 96 9 1072 80 7 984 

(A) Food, fuel, light and rent basis. (B) Food, fuel, light, rent and sundries basis. 
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26. The following table throws further light on the general 
movement of European wages in the Union from 1910, show
ing as it does the average weekly wages of European adult 
males in all occupations and in the nine principal centres in 
that year and from 1920 to 1924, after allowing for the 
increased cost of food, fuel, light, rent and "sundries" since 
the war. It will be seen that 'While, in the nine centres 
combined, real wages in 1924 were somewhat higher than 
in 1910, a substantial drop (from 102s. Sd. to 95s. lld. per 
week) was recorded on the Witwatersrand, and smaller de
creases were shown in the Cape Peninsula and Pretoria. The 
very considerable fall noted in the case of Kimberley (from 
122s. 6d. to 96s. 5d. per week) is, of course, mainly attrib
utable to the decreased condition of the diamond-mining 
industry. In general, the statistics show. that in 1920, when 
prices were at the peak, and the post-war boom conditions 
were in full tide, wage earners sustained a severe set-back 
in the effective purchasing power of their wages;. in the 
following year the position appeared to be retrieved and a 
general upward movement in the real wage level was recorded. 

·In 1922, however, the movement was completely reversed 
almost all ~long the line, the Witwatersrand, Pretoria, Kim
berley and · the Cape · Peninsula showing a decline which 
brought thegeneral wage level belowt.he 1910figure. Since 1922 
a slight recovery appears to have taken place in these areas, 

c .but the pre-war position has not yet been regained. In Port 
Elizabeth, East London, Maritzburg, Durban and Bloem
fontein, the decline since 1921 has not been so marked but 
it has nevertheless taken place, slowly and persistently. In 
these centres, however, existing wage conditions as compared 
with pre-war conditions appear to be more favourable than 
.in the Cape Peninsula, the two mining areas, and Pretoria. 

TA'BLE " G." 

-Average Weekly Real Wages of European Adult Male Workers (all 
classes of occupation) 1910 to 1924. Co_mplete basis of Prices

Food, Fuel, Light and Rent, Clothing, Hardware, etc. 

y 
Cape Port East Kim- Pieter· Durban Pre- Wit- Bloem-

ear. Penin- Eliza- Lon- berley. ma.ritz- toria. waters- fontein. Un on 
sula. beth. don. burg. rand. 
----

s. d. s. d. B. d. s. d. B. d. s. d. s. d. B. d. B. d. B. d. 
1910 91 1 79 4 81 11 122 6 88 6 85 1 92 11 102 8 82 10 95 1 
1920 79 8 77 6 75 4 83 9 80 4 80 5 80 6 85 5 76 4 81 s 
1921 95 8 91 11 93 1110 8 95 3 93 8 92 11 108 7 91 3 98 6 
1922 89 4 91 11 90 10 96 11 95 11 91 8 87 2 93 4 88 2 91 10 
1923 89 4 93 5 87 3 97 3 95 1 90 3 88 3 95 2 87 7 92 8 
1924 87 6 88 9 86 5 96 5 94 11 91 4 89 0 95 11 86 10 97 7 
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27. A closer view of the movement of European wages 
and earnings in the Witwatersrand gold-mining industry, 
since 1910, is contained in the following table, based on the 
statistics of the Government Mining Engineer in association 
with the cost of living statistics for the Witwatersrand:-

TABLE "H." 

Witwatersrand Gold Mining lndustry.-lnde:e Numbers 
s1zowing the Movement of Wages and Earnings of 

Europeans, 1910 to 1925. 

Average Wage per Shift (daily Average Earnings (all European 
paid). ~mployees). 

Year. Index of Index of Real Value. Index of Index of Real Value. 
Nominal Nominal 
Value. Value. 

(A). (B). (A). (B}. 

1910 1000 1000 1000 1000 1000 1000 
1914 982 933 933 1000 . 950 950 
1915 1000 945 919 1006 951 924 
1916 1018 930 878 1038 948 894 
1917 1058 916 843 1090 943 868 
1918 1093 911 810 1139 990' 845 
1919 1129 885 758 1246 988 846 .. 
1920 1569 1000 852 1500 950 813 
1921 1613 1164 965 1524 1104 908 
1922 1111 897 793 1191 962 850. 
1923 1115 914 824 1142 871 785 
1924 1124 902 820 1176 944 859 
1925 1133 914 833 - - -

(A)-Food, fuel, light and rent basis. 

(B)-Food, fuel, light, rent and "sundries" basis. 

28. The following table summarizes the wage conditions 
in non-industrial occupations among ·European male and 
female adults over a period of years :-

[U.G. 14-'26.] 
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TABLE "1." 
Average Weekly Wages (nominal) of European Male and 
Feiruile Adults in Certain Classes of Occupation (non

industrial), 1910 to 1924. 

European Male Adults. European Female Adults. 

Year. !Domes- Domes-
Trans- Trad- Cieri- tic TrailS- Trad- Cieri- tic 
port. ing. cal. !(Hotels port. ing. cal. (Hotels, 

.. . etc.) etc.) 

s. d. '· d. B. q: s:. d. B. d. s. d. s. d. 8. d. 
1910 .. 80 11 83 0 100 0 6i 7 45 0 35 9 43 3 27 8 
1914 .. 89 6 86 0 102 0 63 5 47 8 39 6 47 3 29 1 • 
1915 .. 90 8 90 4 107 4 62 7 48 10 41 6 48 8 29 6 
1916 .. 96 8 95 9 113 1 65 3 50 9 44 8 51 0 30 2 
1917 .. 102 2 105 7 114 11 68 7 43 1 46 11 53 9 32 2 
1918 .. 110 11 Ill 0 126 0 72 6 52 6 51 0 59 10 32 3 
1919 .. 128 11 117 6 146 3 82 5 64 1 52 1 63 7 32 10 
1920 .. 160 1 144 5 171 4 118 6* 74 7 61 10 78 8 66 3* 
1921 .. 126 8 141 11 142 9 110 4 67 1 59 11 72 11 65 4 
1922 .. 124 0 138 4 139 9 104 5 7111 56 10 71 3 60 3 
1923 .. 125 0 135 1 142 11 106 7 74 9 54 11 67 1 59 0 
1924 .. 126 11 132 8 143 6 102 5 79 1 53 9 64 0 57 11 

•. In 1920 and the subsequent years the estimated value of board and 
lodging was included in the calculation of the average wage rates in the 
" Domestic " group: _ 

Note.-The above figw·es, especially in the case of trading, clerical and 
domestic occupatiollS, probably give a correct indication of the movement 
of :wage rates from year to year, but should be viewed with caution as an 
absolute statement of wage conditiollS in particular years, becau<Je the basis 
of collection of the data is, as we have pointed out elsewhere in this report, 
not sufficiently wide and tends to make the averages higher than they should 
be if a more representative number of firms we~ included. 

29. The statistical outline of the general European wage 
conditions in the Union which we have presented is com
pleted by the appended taOle showing the average wage 
rates paid to European adult females in manufacturing 
industry in recent years:--

TABLE "J." 
Average Weekly Rates oj JV ages p~id to European Aduit 
Female Workers in lJlanufacturing Industry in the Principal 

Centres, 1921 to 1924. 

Cape Port East Kim- Pieter- Dur- Pre- Wit- Bloem
y ear. Penin- Eliza- Lon- ber· maritz- ban. toria. waters- fontein. 

sula. beth. 4on. ley. burg. rand. 
·------r----------------

s. d. S. d. S. d. S. d. B. d. B. d. B, d. S. d. B. d. 
1921 0. 50 6 50 4 48 6 53 6 53 2 55 8 59 3 61 2 57 7 
1922 0. 47 11 38 11 43 2 57 0 59 6 53 0 52 3 59 2 58 10 
1923 0. 46 9 43 9 45 4 44 8 58 2 56 4 58 9 61 10 60 2 
1924 . • 43 5 43 o 46 2 48 8 56 6 52 10 52 2 56 7 I 6o 10 

Note.-See the note at the foot of Table "I" which lB also applicable 
to the above figures. 
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30. Details of the fluctuations of the wages of non-Euro
pean unskilled workers in various occupations in the nine 
principal centres dur~ng recent years ~re given in the sub-
joined· table:- 1 ' · · 

TABLE ·~ ¥-'' 
At·erage Weekly 
European ... Vale 

Rates of Nominal Wages paid to Non
unskilled workers in certain cen~res and 
occupations; 1921 to 1924 . .. 

Cape Port I East 'KiJn~ :Piete;. D~~ . ~~~ Wit- . Bloem
¥ ear. Penin- Eliza- Lon- ber- maritz- ban.· toria. waters- fontein. 

· sual. beth. don. ley. burg. rand. 

--.-. ---;-:d.--;-d.j--;-d,----;-:t~ s: d.) s. d.~~ 
- 1- ! ' ' ~ ! - -

1921 •. 
1922 .• 
1923 •• 
1921 •• 

1921 •. 
1922 •• 
1923 •• 
1924 •• 

1921 •• 
1922 .. 
1923 •• 
1924 •. 

1921 •• 
1922 •• 
1923 •• 
l!J24 •• 

1921 ; • 
1922 .. 
1923 •• 
1924 •• 

(a) ENGINEERING{INDUSTRY. 

34 0 33 0 21 7 26 7 16 11 20 8 19 9 
31 10 26 10 21 6 22 0 19 0 22 3 18 7 
32 6 25 11 19 7 22 9 16 10 20 4 19 7 
32 5 27 0 2.0 3 22. 6 ~4 p ,20 7 19 4 

30 2 20 11 
29 4 21 1 
27 11 20 6 
27 10 20 4 

.. 

. (b) .BUILDING INDUSTRY.· 

18 5"21 0'17 5 20 0!17 9 
17 10 26 11 15 3 20 0 16 8. 
18 0 18 0 15 7 18 0 17 11 
16 1 17 4 15 o IS li 16 -9 

(~) ~RINT~G INJ;>uSTRY. 

21 6 22 6 
20 9 17 1 
20 2 18 1 
l~ I. 19 3 

20 1'118 9 
20 7 16 4 
19 11 . 14 5 
18 "2 15 3 

39 0 27 10 22 10 5 I 19 11 9 5 8 2 . 8 ' 25 1 2 2 2 2 6 4 
48' 4 25 11 23 o' 24 5, 32 a 22 6 25 3 26 8 25 10 
38 0 26 3 23 81 26 7 29 0 29 5 22 11 25 8 21 8 
34 2 26 2 22 1l ~9 21 28 8 27 2 24 10 23 9 25 0 . ~ t .. .. ~, ~ . - . ' ., 

(d) MANUFACTURING INDUSTRY (GENERAL). 

30 0127 4 22 II 25 8 19 11 20 2 19 '2 26 0 20 5 
27 7 24 7 22 

6123 
4 17 6 18 0 19 ll 21 I 21 8 

29 3 24 7 19 3 27 3 16 6 18 5 17 9 ~} 0 ~1 4 
26 71 ~5 4 21 4 ~~ 9 20 10 18 ~ 19 2 9 22 3 .. . - " "' ' . ' J 

(e) TBADING. 

32 5 25 6 24 0 26 0
1 

H 2 18 7 20 10 25 8 22 1 
32 11 26 0 21 5 22 3 14 6 16 10 20 2 24 1Q 19 5 
33 4 25 I 22 0 22 o1 

14 0 16 8 17 8 23 0 17 n 
30 6 !4 1 22 0 22 l~l~ 2 16 7 21 5 24 1 1~ 1 

II.-DIF~'ERENTIATION OF WAGE RATES .AccoRt>ING TQ AG~'
SEx, · ExPERIENCE, REsPONSIBILITY; SKILL· AN-ri' .ALso 

.AccoRDING TO SPECIAL CoNDITIONs AND T:EiMs '" 

(a) Age: 
OF SERV~~ IMP9S~l) BY LAW. 

31. The Regulation of Wages, Apprentices and Imprpvers 
Act, 1918, drew: a. distinction, betwee~ y;oung p~:.:sons-i.e., 
those under 18 years, and those of 18 years and over. That 
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Act enabled Wage Boards to fix rates of lWages for young 
persons and women. 

The minimum age for entering certain occupations is laid 
down either by Government regulation or by private em
ployers for their own businesses. No one is allowed to 
work underground at mining under the age of eighteen. 

In .some agreements entered into under the terms of the 
Industrial Conciliation Act the age of employees is taken 
into account in fixing rates of wages. 
. Thl' Wage Act, 1925, provides for exemption from the ap
plication of any wage or rate of any person suffering from 
physical disability, such as old age, who is, as a result, 
capable only· of doing part of the work required of an able
bodied person . 

. . 

(b) Sea:; 
32: In many occupations in South Africa there are dif

ferent scales of pay for men and !Women doing the same 
class of work. This is so in the Public Service, in teaching, 
in banking, and in commercial employment generally. This 
differentiation, is based on the assumption that a man must 
receive a wage which will enable him to keep, not only 
himself, but a wife and family, whilst the scale for women 
is based on the assumption--often erroneous--that a woman 
has no dependents. This principle is not applied in the 
case <1f a single man with no dependents. Underlying this 
argument is the: further assumption that the chief, if not the 
only, factor governing wage rates is the cost of living of 
the twage earner and· not the value to the community of the 
work performed. 

33. The difficulties in assessing the exact amount of 
responsibility to dependants that each individual worker
whether male Oi" female-undertakes are insurmountable. 
These difficulties are well illustrated. in the memorandum on 
the question of the average family by Mr. A. B. Piddington, 
K.C., Chairman of the Australian Basic Wage Commission, 
which is printed as an addendum to the report of that Com
mission, and subsequently was amplified by him in a book 
entitled_ ~~-The Next Step." Mr. Piddington pointed out 
that in Australia the average family of employees did not 
comprise a wife and three. children. Speaking of that coun-
try he sa;vs :. : . ' · · 

"Thus industri~s now pay for 450,000 non-existent 
wives, and 2,100,000 non-existent children. There is 
little • doubt that the quasi submergence of employees 
with families is due to ignoring the true incidence of 
the actual cost of living. From the produced wealth of 
the country, its children have less than enough in order 
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that the unmarried childless may have more than 
enough." 

That Commission found that for Australia the basic wage 
for a man and his wife and three children under fourteen 
years of age, to enable them to live according to reasonable 
standards of comfort, including all matters comprised in the 
ordinary expenditure of a household, shouidJ be £5 l§s. 6d. 
per week. Mr. Piddington in his memorandum pointed out 
that the national income of Australia was not sufficient to 
pay that sum to every, employee irrespective of whether he 
had a typical family or not. He considered that if· ·that · 
sum were paid to a man with such a family, it should be 
considered as being allocated between the various members 
of the family as follows :-

Per Week. 
(a) Man and wife £4 0 0 
(b) Three dependent chil~n.. 1 16 0 (an average 

of 12s.each 
£5 16 0 per week). 

He then proceeds as follows :-
"How the said finding of the Commission can be 

made effective so as to secure for every employee the 
actual cost of living according. to its true incidence, · 
accepting the finding of £5 ·16s. as the actual cost of 
living fo·r a man, wife and three children." 

(a) To secure the actual cost of living for each· eni· 
ployee according to its true incidence, it is desirable 
that every employee should rec~ive enough to keep a 
man and wife- · 

(1) because during bachelorhood, which ends, on the 
average, for the whole Commonwealth,· at the age 
of 29, ample opportunity should be provided to sav:e 
up for equipping a home. . · · 

(2) because a man should be able to marry and support 
a wife at an early age. · . · 

The figures as to 450,000 non-existent wives may there-
fore be disregarded. · 

(b) Every employee must be paid the same amount of 
wages; otherwise married men !With children will be at 
a disadvantage. There is, indeed, no conceivable rea
son, either on economic or human grounds why an 
employer's obligation to each individual employee should 
vary with the number of that employee's children. · 

{c) There is, however, every reason· why employers 
as a whole throughout the Commonwealth should pay 
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for the living needs of th~ir e~ployees as a 1"hole. 
Indeed, that they should do so is the basis of the whole 
theory of the living 'Wage. The proposai below for a 
t~ 'llpon e~p~oy~r~~ as a who'~ . is based upon this con-
Sideration. · 
.1\Jt \.. '. 

(d) 'f\le desireq result can be secured by a basic wage 
p,f £4 pez: we!'!k paid by the employer to the employee, 
a~? the paym~nt of an endowment for all dependent 
.?P.~Flren ~lt~her t"firee, or less. or ~ore, in the family 

• ~t th~' r~t~ of l2~. p~r w~ek. . 
·Thus t~e em:ployee would receive as follow.s:-

Composed of £4 per 
week plus child en
dowment by Com

. monwea.lth Govern
ment to the amount 

• - .. of :_:_ · · -

'· £ s. d. 
If a bachelor • . . . 4 0 0 per week. 
If married but with no depen- \ ' 

· · derit · children . . 4 0 0 , Nil. 
Married with' one child . . 4 12 0 , 12s . 

. Married. with two children .... 5- 4 -0 -· , 24s. 
Married with three child:ren · 5 16 . 0 ,, 36s. 
Married with four children . . 6 8 9 , 48s. 
Ma~ii~d. with Sr~ ~b.ildr~n . . 7 o Q , 6os. 
: ' ' .. ' ' · · '· · , · , · and so on add-

ing · 12s. per 
week for each 
child. ' 

... _Thfal>pve·tablf s~<ny~· that· ~very ~asic wage earner's 
fa~ily in the ·Commonwealth with even one dependent 
bhild is nowi i·eceiving less ·than a reasonable standard of 
comfort. When it comes to three dependent children, the 
shortage- is ·formidable' and· justifies the evidence· given 
on 25th August by the President of the Hobart Chamber 
pf CoiPmerc~ (M:r. Malcolm Kennedy) that with prices 
as they are, a man with a wife and three children il'l a 

. w~g~ ?£ ~3 17'~. •: is h~ving ~'rotten bad tim'fil o~ it." 
The tlien, bas1c wage m the Commonwealth was £4 per week 
1Y~ifh p~rp~n;te4 t~ provide the'aetual, cost. of living: of,a man, 
wife and three children, called th~ ' typwal fami~Y· 

:Mr. Piddington in this connection says:__:_ · 
• · · " It is self-evident that while this wage system is based 

on the theory that the minimum: of wages is that which 
will enable employees to live . in comfort, it d_oes not 
follow· that system. · Assummg that the basiC wage 

. does provide the ·actual cost of 'living of the typical 
famil·~- · · 
(l} /II fam~lies ~itll ~ore tltan three dependent ~hildren 

· ~~er priv~t~~~· 
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(2) All families with less than three childr~~ 1·ecein 
more than is necessary for the living wage. 

(3) All unmarried men receive what _would, support a 
wife and also three children." 

As a solution of the problem thus presented he said:~ 
"An alternative scheme (to giving each employee, 

with or without dependents, the sum of £5 16s. per week) 
enabling every employee to have the standard of comfort 
presc1·ibed by the Commission could be prepared on these 
lines. 

If employers were to pay £4 to each employee, and a 
tax of £27 ISs. per year-lOs.- 9d. per week per 
employee-the latter would bring in the necessary 
£27,900,000 a year for the endowment of the 900,000 
children. The Commonwealth could then pay to the 
mothers of families 12s. a week for each child. 

The total obligation of the employer would be 
£4: lOs. 9d. (wage and tax) per week. · -

(1) Every employee would receive enough_ for a ma~ and 
wife. He could marry or save for marriage, as soon 
as he earns a man's wage. -

(2) Every worker's family would receive its cost o( 
living, no matter how many children there were. · 

(3) There would be an effect on prices only_ if the 
employer passed on the full amount of the tax; 
The effect on prices would be about 6 per cent. 
increase instead of 22-1- per cent., i.e., the increase to 
£5 16s. per week." 

This problem is one of considerable importance in South 
Africa. Any payment based on an average number in a 
family is inadequate, where the number exceeds the average. 
\Ve draw attention to llr. Piddington's proposals so that 
their application to South African conditions may be 
inTestigated. In this country their effect on the employment 
of whites in competition with natives will need to he 
£"arefully watched. 

The question of providing support for dependents, whether 
children or persons who are old, sick and infirm, is one 
which has for Ion~ attracted attention and is now once aga~ 
£"oming prominently to the fore and will require to be dealt 
with apart from considerations affecting the fixing of wages. 

(c) E.rperience. .. 
34. Graduated scales of pay and different scales of pay 

makin~ allowance for experience are common in large 
industries such as tlie railways, banking, and mining. Such
l'lcales by no means always represent differences in the 
capacity of the worker. The vast majority of operations 
require a certain period of training, varying from a few days 
or weeks in the case of factory operatives and various kinds 
of labourers, to l'leveral years in the case of those whose 
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occupation involves work of a more varied description. It 
may be said generally that after a trainin"' of about five or 
six years the worker will have attained the average skill 
required in his trade or calling. The danger of scales of 
pay purporting to be based on degrees of experience lies in 
their discouraging young people, whatever their skill, from 
expecting an improvement in their conditions and in their 
justifying those at the head of businesses or undertakings in 
making a claim to be of greater value and therefore deservin~r 
of higher ra.tes of remuneration than they really are. We 
were informed by a leading master builder, that, in the case 
of apprentices in the building industry, it was desirable that 
after the termination of the period of apprenticeship there 
should be a · further period in which a workman should be 
considered an improver, because his youthful appearance was 
likely to prevent his getting a position as a fully qualified 
skilled artizan. In practice the improver is expected to do, 
and in fact generally does, exactly the same kind of work 
as old and experienced artizans, but on the ground that he is 
not so experienced he is made for a certain period to accept 
lower wages. One coal mine was cited in which a .blacksmith 
wa.s kept as an improver for several years though there was 
nobody to assist him to improve himself. 

Trad.e unions endeavour to secure a standard wage which 
is. payable to their members whatever their length of 
experience, though no objection is raised to higher rates than 
the standard. wage being paid to any of their members 
whether generally, · or in respect of exceptional skill and 
ability. 

(d) Responsibility. 
35. l:ri. some. cases increased responsibility is recognized as 

a ground for·· a · higher rate of· pay than is given for work 
with less responsibility. What has been said above in regard 
to experience applies to a ·large extent to payment for 
responsibility. • Thus a. higher ":'age. paid to engine . drive~s 
on the railways and mmes that IS given to other arbzans IS 

generally. Tegarded as· compensation lor the greater respon
sibility attaching to their work. The higher rate may 
howevei·, be explained on the g~ound that the engine ~river's 
work is more arduous and mvolves a longer penod of 
drudgery in. the various s~ages leading up to. it than ~s 
necessary in other occupatiOns, and that the higher rate IS 

necessary to induce youths to undergo that training. The 
responsibility attaching to a position of trust is by n~ mea~s 
always accompanied .by a higher rate of pay, espec1ally m 
banking and commerce. Workers who are not generally 
assumed to carry much responsibility such as a sanitary 
plumber or even a dustman may, throug~ carelessne.ss, cau~e 
great injury to the health of a commumty, but this fact IS 

not taken to justify a specially ~igh rate of wages for th?se 
occupations. The same is true m the case of workers with 
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food, who are ·frequently paid very low wages-quite out of 
keeping with any recognition of the responsibility attaching 
to their work. 

36. The wage alleged to be paid because of experience or 
responsibility is really due to a comparative shortage in the 
number of those possessing the necessary qualification for the 
work in question. Trades or callings which, for one reason 
or another, do not attract workers or wllich, owing to trade 
union or other regulations, are somewhat difficult to qualify 
for, are comparatively weU paid. Occupations, even if highly 
skilled, which, owing to a falling demand or too many enter
ing it, tend to be overstocked with labourers, will oe poorly 
paid and those callings generally described as unskilled or only 
partially skilled, into which the unsuccessful in all other 
calling; fall, as well as those who have had no opportunity _Qr 
inclination to specialize, embrace the great mass of under
paid, underfed men and women who form such a large pro
portion of modern society. 

37. The S.A. Mine 'Vorkers' Union stated that, since 1922, 
far greater 1·esponsibility has been placed upon underground 
employees than formerly, without any increase in reii!-unera
tion. In this connection a native witness, Mr. Champion, 
stated that the lives of natives were endangered and lost 
because the white mer. had too much to do and. were unable to 
examine all working places before the natives entered; a view 
which would appear to be supported by the report of the Gov
ernment Mining Engineer for 1924, on page 49 of which, in 
dealing with accidents on the gold mines, he says:-

" Where natives drill into misfires or scrape out ex-: 
plo~ives this should have been prevented by the miner in 
d1arge. His not having done so is either a culpable dere
liction of duty or is the result of his_ having. too :inany 
duties to perform. This latter is difficult to substantiate, 
but, on the other hand, it seems unli'Kely that miners have 
grown more careless than they were some years ago. The 
conclusion is, therefore, almost unavoidable that miners 
sometimes have too much to do to enable them to super
vise the work of their natives adequately and with _a due 
regard to safety. The accidents during charging up also 
indicate that this work is sometimes llurried over, with -a 
resultant disregard of the precautions that are necessary 
for safety." · 

(e) Skill. 
38. In those occupations where a high degre-e 'of skill is 

requi_red and a. lengthy period of . train!ng is necessary: fo 
acquue that skill, workers generally receive a higher rate of 
pay than those possessing less skill. This is true as between . 
different das:o:es of artizans and a similar differentiation occurs 
in the case of those paid on a system of piece-work. · · Land 
workers nave considerable responsibility and need to be able 
to adapt themselves to changing conditions such as are neces
sitated by fan~1inl! being partly on irrigable and partly on d'ry 
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land; by the introduction of new methods and machinery· 
by rotation of crops; by pests and other obstades; and ve; 
generally they do not rank among the highly paid work~rs. 
It cannot, however, be said that remuneration generallv is 
measured by the skill exerted by a worker. lien o'ften 
fail to get promotion because they become so valuable to the 
employer in one position that he will not face the reorO'ani
zation w~ich will be necessary if they are tranf;ferred to 
othe.r positions. 

As in t~e case of experience and responsibility the special 
remuneration to the skilled workers can only be secured 
when a partial monopoly in such qualifications exi!lts or can 
be created. 

39. In this connection we may refer to the well-known 
hostility of most trade unions to any system of piece-'work. 
The origin of this opposition is probably to be found in 
the action of employers in cutting piere rates, which gave a 
fair wage to men o£ average skill and a good wage to those 
with exceptional skill, so that on the cut rates the latter 
could make only a bare liv.ing while the former could not 
survive. No condemnation can be too severe on such aetion. 
It' may be possible through the Wage Board to introduce in 
eome cases piece rates which, while giving a fair wage to 
those ·of avera>ge. skill, will give those of exceptional ~kill 
the advantage to which such skill may entitle them. A rate 
fixed by the Wage Board will of course be subject to re
duction only by the Wage Board itself, or by mutual agree
ment of the. parties approved by that Board. 

(/)·Special· conditions and terms of sen·ice imzw.~ed by lau·. 
. 40.· Su~h difierentiations occur with apprentices undPr the 
Apprenticeship Act, and as a result of agreements m3de by 
industrial councils under the Industrial Conciliation Act of 
1924. The commencing rate of wages for apprentices is 
frequently lower· than the wages of boys of the same age 
and qualifications in occupations where there is no appr~n
ticeship. ·The reason given for this is that the apprentice 
is receiving a. training and is not giving a service. commen
surate with the pay he gets. The correctness of this reason
ing was disputed by some witnesses, and may be doubted 
when there is taken into consideration the fact that there 
if! in many industries a. good demand for appre~.tices. Tli~,
is further illustrated in the statement of the Nahonal Counr1l 
of the Printing and Netwspaper Industry that in D~rban, 
since the wages for semi-skilled w~rk in that industry hail ~en 
raised there had "been a considerable number of applica
tions '(by employers) to. the Apprenticeship Committee for 
permission to indenture apprentices." 

Industrial Councils have made special provisions for cer
~ain l'pecial cases. The National Council of the Printin!! 
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Industry bY. its agreement which has been made binding o:O. 
the whole of the printing industry of the .Union, provided 
that in certain areas workers in printing shops who do not 
posse5s qualifications necessary for particular work and who 
haYe been receiving pay at rates lower than those prescribed, 
may continue to remain at such work on rates lO>Wer than 
those prescribed with the employers for whom they were 
working at the time the agreement caine into operation. 
Similarly, local committees of the National Council of the 
Building Industry have been 'given power upon application 
of an employer or employee to recommend, except in the 
districts of Witwatersrand, Pretoria; Durban, Pietermaritz
burg, and Cape Town, cases where persons in the industry 
may be employed at specific rates of wages lower than those 
prescribed in the agreement. All such cases are required to 
lJe registered by the Council, which body lays down the 
period for which such persons may be employed at the lower 
rat~. Exemptions under this power may not be ,granted, 
exrept in special circumstances,. for more than twelve months 
and only to persons who had been engaged at their trade- for 
not less than 2! years prior to August 31st, 1925. This 
provision is intended to obviate hardship in· the case of 
semi-skilled wo·rkers until proper adjustment can be made to 
the new conditions under the agreement. 

Under the building agreement certain areas have been 
t>xduded from its operation, with the result that a differen
tiation in wage rates exists. between the ·districts, or parts of 
district~>, in which the agreemel:lt is applicable and district!j, 
or parts, in which it is not applicable. 

41. The Government and certain other public· bodies J,'e
quire their employees to contribute a proportion . of their 
wages to pension funds. These funds contemplate continuity 
of service which, in turn, leads sometimea to the claim that 
th~ rates of pay of employees of such bodies should be lower 
than the rates of pay where employment is not likelv to be 
continuous. • 

IlL-THE PuocF.DPRE BY WHICH 'V-~GF. RATES ~nE SETTLED. 

42. wage rates may be settled' by voluntary agreement, by 
cmtom, or under legislative compulsion.· · ' · . . 

(a) Vol1mtary Af1reement. 

4.'3. This varies from a· bargain made between an indi
vidual employer and an individual employee to collective 
bargaining between employers' assoeiations . and strongly 
ot~anized trade unions. 

44. (1) In individual bargaining the rmployee who has 
no saving-s to fall back upon is at a great disadvantage; he 
has merely his labour to sell twhile the employer may quite 
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well be able to do without the sen"Jicf's of an emplowf' for 
.a. considerable time without any serious injury to hi; work. 
There is no true freedom of contract in the sense in which 
lhere is freedom of ·contract between a seller and a buyer of 
some commodity, such as a house or a pair of boots. ·Thf're 
is therefore great danger in individual bargaining that an 
-unscrupulous· employer, or one who is in bad finam·ial 
straits, may succeed in driving down wages to a level whirh 
does not enable the· employee to maintain his henlth and 
strength. . This is the position of many ·wage earners who 
are not organized in trade unions, or have not a stand-hy 
such as access to land. Thus those natives who hnve their 
land in the locations to fall back upon have a certain 
measure:of protection, Their comparative independence nwy 
be likened to that of English workers before the inelosure of 
'Commons turned them into landless labourers dependent on 
any· jobs they· could obtain. Where the workers in an 
industry are strongly organized ·in trade unions they are 
sometimes able to secure reasonable rates of wages. It may 
fairly be said that remuneration of the vast majority of 
wage earners in'the Union-other than those in trade unions 
-'-is arbitrarily fixed by the employers, and this rate is only 
modified as. there occurs a relative scarcity or surplus of 
labourers. The employing farmers and landowners who ap
peared before us stated that they determine what t.he labourer 
should receive. There was no evidence fort.hcoming on this 
point from farm labourers rwno are almost always natives or 
colom;ed.' The representatives of the different Chambers of 
Commerce all stated that they paid their employees what 
they· ·considered· those employees to be worth. · Those em
ployees ·generally have not been well organized in unions. 
Where an individual worker is driven by economic pressure 
to accept a rate of pay below what may be regarded as a 
civilized ·wage, his and his family's physical well-being must 
suffer, and the general welfare be consequently impaired. 

45. A sei'ious position has arisen from a large and steadily 
increasing number of natives becoming detribalized. These 
are· natives who for various reasons have ceased to be mem
bers of a tribe and have· become settled in towns as indi
viduals and have lost any right to a share of tribal land. 
Such natives through having no access to land in the reRerves 
to fall back upon and no special skill for any trade or 
occupation have- thus no protection against the dangers of 
individua~ bargaining. They receive the same rate of pay 
as natives from the reserves. This rate, owhile it may he 
sufficient .for the sustenance of the native worker and his 
family who can supplement it with the produce from his land 
in the reserve,· is quite inadequate for the maintenance of 
the detribalized native and his family, who have no other 
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means by which they can augment it. It was suggested to 
us by the witnesses representing the Industrial and COmmer
cial Workers' Union, a native trade union, that a consider
able amount of native crime in the towns was due .to; these 
inadequate wages. We were informed by Mr. Welsh, Chief 
Magistrate of the Transkei, that in that territory~with a 
population of about a million-there was very little crime .. 

46. (2) Collectit·e Bargaining.~The membership of trade 
unions and other associations of employees in various classes 
of occupation in the Union as at September 30th·, 1924, a_nd 
November 30th, 1925, is shown in the following table. Be
tween those dates the Industrial Conciliation Act had come 
into operation and trade unions had for the first time to lJ.e 
registered :-

Number and Jlembership of Trade Unions reported at Sep
tember SOtl1, 1924, and registered at· Nfn;ember 30th, 19?6 . 

. . ; i 
Trade Unions .re· Trade Unions· regis; 
ported at 30.9.24: tered at 30,11.25 .. , 

Oeeupation. 
I 

-~-~}{etnbe~hip. No. jMetnbership. 
r--·-

Mining . . .. 9 II,I6l '7' 9,098 
' Engineering and Metal " 

.• 

Working .. . . 8 4,195 5 5,417.; 
Building . . ... II 7,159 ll 6,687! 
Printing, etc. I 2,971 1 

~ 

. 3,074 
General Manufacturing 6 ·1,228 II . ,2,267 i State Services (e:xclud-

! 
ing Teachers) .. 10 24,220 2: 6,086 ' 

Teaching .. . . 8 . 9,524 I· 37 
Municipal and Tram-

' 
way Services .... 28 . 7,065, II ·. 6,069 

Trading and Clerical , ~ 9· 5,651. 8 . 5,415 
Miscellaneous .. .. '7 ' 13,973 6' 666 

~ 

Total .. .. 97 87,147 63 '44,816 
·; 

' 

There may be some duplication in the above fi.,.ures 
through some persons being members of more than one u~ion. 
:rh~ e~tent of such duplication is not known but is pi·obablt 
msigmficant. There IS one trade union of · natives; ·In 
respect of th~s union Mr. I van· Walker~ the Chief' Inspector 
of I~abour said:- · · · · • 

. "Indications are not wa~ting, however,. that at ~0 
d1sta~t dnte employers w11l be requested to discuss 
quesh?ns of wag~s and working conditions with repre
sentatives, of nahve employees as the organization into 
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" !>D:e big . union " of natives employed in industrial 
nn~ung, and commercial und_ertakings is proceeding 
qmetly but none the less steadily. Establi~hed in 191!) 
o~e native trade unio~ claims to have thirty .branche~ 
with a·total membership of over 17,000." 

There are also some small trade unions of women workers. 
Some unions or associations, such as those of bank officiah 

·tailors, and teachers, include women. Coloured workers i~ 
·considerable numbers are members of trade unions in the 
Cape Province, but in the other Provinces they are not 
..admitted to many unions. A number of unions of skilled 
craftsmen are highly organized and these are generally able 
to protect the interests of their members. In the printing 
industry under the National Agreement arrived at by the 
Industrial Council of that industry, the employees receive a 
wage which is slightly higher in real value than the wage of 
1910. As far as we have been able to ascertain this is the 
only industry where the workers are well organized in which 

:real wages are higher to-day than they were in 1910. 
47. It was agreed by all the witnesses who dealt with the 

question that voluntary agreements as to wage rates between 
employers and employees, where possible, were desirable. 
Where the ellllJlloyees are adequately represented, as they 
can be in the case of well-organized trade unions, all the 

"facts which should influence the fixing of wage rates can -be 
known to, and understood by, all parties, and in such 
ch:~umstances voluntary fixing of wage rates is the ideal. 
It' is necessary for a satisfactory settlement to create a 
general feeling among tl).e employees that they are receiving 
fair consideration and are being regarded, not as mere 
machines, but as essential factors in the successful conduct 
of an industry. These circumstances make it desirable to 
ha-ve the fullest and freest recognition by employers of unions 
of their workmen. The closer the relationship between em
ployers and their employees in this manner the _more likely 
are niethods ·of conciliation and voluntary settlemt.-nt of 
wages to be successfuL Where voluntary agreement11 are 
arrived at there is this further adv;antage that it is possible 

-to amend them much more freely than can be done where 
wages ll.re fixed under an award or finding which has been 
~~~_:.._c:_~mpuls~ry. 
, . . . (b) Custom. 
. 48. Where the standard rate in an industry has been in 
:.force for a. considerable period of time, that wage tends to 
become customary in other occupations where the degree of 
skill and responsibility are approximately the same. 
Representatives of Chambers of Commerce informed us that 
t-he wages of their employees were largely fixed ~y c'!stom in 
.different trades but we had no evidence on this pomt from 
.employees. . 
. - ln agriculture there. i!>. a general awrage wage m eaeh 
'district which appears to have been fixed by custom. 
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(c) Legislati !'e Compulsion. 
49. Regulation of wages 'under statute was initiated in 

.Australasia and has extended to all English-speaking 
<·ountries and to a number of countries on the Continent of 
Europe. A statement of the history of regulation of wages 
under statute by .Ur. C. ,V, Cousins, Secretary for Labour, 
is attached to this report as an Appendix marked " A." 

50. The history and extent of the regulation and protection 
of wages in South Africa was summarized in a statement 
which was handed in bv Mr. C. W. Cousins. Mr. 
Cousins pointed out that ;t the time the Economic Com
mission of 1913 made its report there was no industrial legis
lation beyond the Mines and Works Act of 1911; and the 
NatiYe Labour Regulation Act of 1911. He then proceeded 
~s follows:-

" The legislation which has taken place since 19l::J 
may be quoted chronologically as follows: 
(11) 'Vorkmen's Wages Protection Act, No.· 15 of 1914, 

providing that wages due to workmen shall form a 
first charge upon money payable to the contractor 
by his principal. · 

(b) Workmen's Compensation .Act, No. 25 of 1914. 
An amendment of this Act was passed in 1917 (Act 
No. 13). 

(c) Miners' Phthisis Acts. 
(d) In 1918 was passed by Parliament the Factories 

Act, No. 28 of 1918 providing for the regulation of 
factories requiring registration and inspection of 
factories, and providing full machinery for regula
ting their operations with a view to .the welfare and 
safety of employees. This Act is in full -effect at 
the present time. . . 

(e) In the same year was passed the Regulation of 
Wages, Apprentices and Improvers Act (No. 29 of 
1918). This Act provided for the establishment of 
Wage Boards, for the regulation of wages of women 
and young persons, and of the employment of 
apprentices and improvers in certain specified trades 
or occupations. It is to be noted that the Act will 
be abrogated upon the promulgation of the Wage 
Act (No. 27 of 1925). · 

(/) In 1921 was passed the Juveniles Act (No. 33 of 
1921) making provision for the establishment of 
Bo~r~s to deal with matters affecting the employment, 
trammg, welfare and supervision of juveniles. 
The purpose of this Act is to provide means for assist
ing and directing juveniles after the time that tliev 
leave school until they are absorbed in industrial o'i.
othe~ occupations. Thi_s Act is also :fully: operative 
but IS capable of cons1derable development in the 
interests of juvenile employment. 

[TT.G. 14-'26.] 



286 

(g) In 1922 Parliament passed the Apprentirt>,-hip Act 
(No. 26 of 1922) regulating apprenticeship to ct>rtain 
trades and the carrying out of contracts of 
apprenticeship of persons thereto; providin"' for the 
establishment, powers and functions of co~mittees 
to regulate apprentices, and other matters inridt>ntal 
to contracts of apprenticeship. This Act is gradually 
being enforced in the trades designated in the 
schedule to the Act. 

The Apprenticeship Act, to a large extent, f..Overs, 
and covers more adequately, the provision~ of the 
Wage Regulation Act, 1918, dealing with kindreil 
matters. · 

(h) The Industrial" Conciliation Act (No. 11 of 1!)2-1) 
provides for the prevention and settlement of 
disputes between employers and employee;;, for c-on
ciliation, for the registration and regulation of trade 
unions and private registry offices, and for other 

· ' incidental purposes. It abrogates the Industrial 
·Disputes Act (No. 20 of 1909 of the Transnal), and 
the Servants' Registry Act of the Cape of Good 
Hope (No. 20 of 1906). 

, (i) In i925 Parliament passed the Wage Act (Xo. 27 of 
• : 1925)." . : . . . 

51. Dealing with the operation of certain of these Acts, Yr. 
Ivan Walker, Chief Inspector of Labour, put in a statement 
in which he said :- . . . . 

·'.'Under .the 'provisions ~r the Regulation of Wages, 
Apprentices and Improvers Act of 1918 a number of Wage 

. ~oards were set up, but as it was possible only to fix 

. minimUm. wage rates for women and young persons (the 
laying down of scales of wages being held to be 11ltra 
vires) the. Act has not proved very effective ..... . 

The promulgation of the Industrial Conciliation Art 
. of 1924 has haa the effect of encouraging the voluntary 
· settlement. of wage rates· between organized bodies of 

employers ·and trade unions. National wage agreements 
ha-ve already been gazetted and extended in the printing 
and building industries as a Tesult of industrial councils 

.· · liaving been set up. Local industrial councils have also 
been formed in the Transyaal clothing, manufactming 
and the boo.tmaking industries;· agreements haYe already 
been~ registered and will . shortly be submitte<l to the 
Minister for gazettaL In the Cape Peninsul~ baking 
industry, the Witwatersrand hairdressing trade a..!ld the 

· Transvaal furniture industry, industrial councils ure in 
the process of formation and. wage agreements will doubt
less follow. The Department of Labour has assisted in 
the formation of all these councils with the exception of 
t~at in the printing industrJ: which has been in existence 
smce 1920. In some cases 1t has been necessary for the 
Department to assist in the organization of the employers 
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preparatory to the formation of the Industrial councils. 
Another means of settling wages is provided in the 

Apprenticeship Act, No. 26 of 1922. As its name implies 
apvrentices only are affected but as apprenticeship com
mittees determine wages scales for the whole period of 
indenture, due regard is given to the wages ·of journey
men. Two national oommittees deal with Government 
apprentices; one with those employe_d by the RaiLways 
and Harbours Administration and. the other_ with those 
in other Government Departments. The whole of the 
printing and newspaper industry is also under· the juris
diction of a national committee, but the committees in all 
the other industries are of a local or Provincial cliaracter. 
In the engineering industry committees have been set up 
for the Transvaal, the Cape Peninsula, Kimberley, Du~
ban and Port Elizabeth; in the building ind~stry, for 
the 'Witwatersrand, Cape Peninsula, Kimberley, Dur
ban, Port Elizabeth, East London, Pretoria and Pieter
maritzburg; and in the furniture industry .for the Cap·e 
Peninsula. Thus, it will be seen that of the schedulea 

· industries, oommittees have not yet _been set up in the 
clothing industry, the leather industry, the food indus
tries and the carriage building industry. Committees are, 
however, likely to be formed in the two first-named in
dustries on the Witwatersrand and at Port Elizabeth ~t 
an early date. . . . . · 

All the methods of settling wages hereinbefore men
tioned can be regarded as applying to Europeans only, 
although in the Cape Peninsula a number of coloured 
employees belong to trade unions, in whic}l cases there is 
no difference in the working conditions .of Europeans and 
ooloured. This is likewise, the condition in the case· of 
coloured youths who have been apprenticed in any of th'e 
scheduled industries of the Apprl_lnticeship Act. · So· far 
as the natives are concerned the only method 1 o~ settling 
wage rates appears to be that employers determme what 
they will pay. · . · · . ' · · : 

Instances have occurred where boaies of native workmen 
have resorted to ·strike action to secure increased wages, 
but these occurrences are unusual." , . : · . ~ 

52. It would be convenient at this stage to comment on· the 
Regulation of Wages Act of 1918 and the Apprenticeship Act 
of 1922, the Industrial Conciliation Act of 1924, and the 
Wage Act of 1925: 

53. (1) The Regulation of Wages Act has not been much 
used, but the explanation for this lies in the fact t:lla! the Act 
provides for Boards being constituted of . employers and em
ployees. Employees in the occupations to which this Ad ·was 
intended to apply are not organized. Any employee who 
made himself prominent on behalf of his iellow employees · · 
" had reason to fear the consequences for himself." · ·This· · 
alone is quite sufficient to explain why the Act has failed. 

[U.G. 14-'26.] . 
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· 54. (2) Apprenticeship Act: We received a considerable 
,-olume of evidence about the working of the Apprenticeship 
Act. . Genera~ approval of the Act was expressed and it can 

.lJe said that It works well. There has been a larO'e increage 
i? the numbers of apprentices since the Act came into opera
.hon. Under the Act 1698 pre-Act contracts and 2276 post
Act contracts have been registei·ed up to November, 1925. The 
total number of contracts registered as at November, 1924, 
~as 1,685. As at November, 1925, it was 3,402, after deduct
mg cancellations and terminations. 

55. It was alleged in eome towns that the Act is frequently 
evaded by youths being taken on trial for six months and 
being discharged a short time before the termination of that 
period, then taken on again either by the same or ot1ier 
employers for another six months in the same way as before 
and so on from year to year. This allegation should be 
further investigated, and if established, be met by an amend
~nent of the law. It was also statea that at the termination 
of the period of apprenticeship payment of the usual rates in 
different industries was evaded by employers taking on as 
improvers at lower mtes than the standard rates, apprentices 
who had completed their period of service. 

56. The rates of wages for apprentices are fixed by com
mitteea in different industries, these generally being local, 
though in the case of printing there is a National Appren
ticeship Committee. There is a great divergence in the 

·rates of pay for apprentices; for example, in engineering the 
s;tarting r3tP at Cape Town and Port Elizabeth is lOs. per 
week as against 22s. · in Pretoria. Apprenticeship com
mittees are expected to see that apprentices are properly 
trained during their apprenticeship. There is no examina
tic-n or. test at the end of the period and no opportunity for 
a lad to c1ualify in less than the full period. The Acting 
-l'o:<tmaster-Gen~ral said tnat he considered the starting rate 
for youths in many industries and in the Postal Service too 
high, but it is significant that the Post Office cannot obtain 

· the youths it requires with the prescribed educational quali
fications· at the star~ing rate which the Post Office offers. 
It is desirable that there should be for apprentices, as far 
·~s possible, co-ordination of rates of pay, though not neces
sarily ·uniform rates. The suggestion for this purpose to 
lwld. annual conferences of the chairmen of apprenticeship 
committees, which the chairman of "the Wage Board should 

_be invited to attend, is a good one and should be adopted. 

(3) Industrial Concili'.ation Act. 
57. This Act is based on the principle that it is desirable 

that a peaceful settlement of all disputes should be secured 
where possible. It provides that except w-here employers and 

-employees agree to an alteration in the terms of employment, 
no alteration of those ·terms· shall be made or demanded 
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unless one calendar month's notice of such alteration has 
been giwn by the employer or employee as the case may be. 
It is also unlawful for a strike or lock-out to be declared 
until, where there is an industrial council, such council has 
considered and reported on the matt.er giving occasi~n for ~ 
strike or lock-out, and where there 1s no such counCil, until 
a conciliation board, if one has been appointed, has con.: 
sidered and reported on the matter. These proposals im
pose a considerable period of delay between the time the 
'lispute arises and the time when such settlement ·may be 
achieved. Trade unions claim that in the event of a strike 
or lock-out becoming inevitable such a period of delay 
seriously impairs their strength and ability to secure favour-: 
able terms in a strike or lock-out. It is urged that the 
employer can make much more use of this period of dela~:. 
in strengthening his position against the happening of a 
~trike than the unions can to strengtl1en theirs.. The Act 
makes no special provision for the case where workmen in. 
an industry in which there is no .strike are required by the 
employer to use material produced by strike-breakers in an 
industry where a strike exists. 

58. lrhere industrial councils of employers' and employees' 
associations are established it is possible under the Act 
for an agreement to be arrived at which may be made binding 
upon the parties to it and which may be extended by the 
Minister to all persons engaged in the same trade or occupa
tion in any area. This is a very wide power and has 
already been exercised in respect of two national agreements, 
namely, for the building and printing industries. In several 
industries agreements have also been arrived at and confirmed 
for particular areas. A great deal of criticism of the appli
cation of the building and printing industries agreements 
was laid .before us. It was urged that building workers on 
the mines and in municipal employ should not have been 
included in the scope of the agreement because the mines 
and municipalities were not parties to it and because such 
different conditions exist in them as to justify rates of pay 
in them distinct from those laid down in the agreements. 
Di!lsatisfadion is sure to occur where, as a result of special 
:1gre£>ments affecting only certain classes of workers, the 
wag£>s and conditions are improved for only some of the 
workers in an industry, if prior to such agreements all were 
on or near the same level. On this aspect Mr. Justice 
Higgins in his book " A. New Province for Law and Order ,. 
at page 41 says: 

" The Court has to deal, not with single isolated dis
putes, but with a series of disputes. The awards must 
be consistent one with the other, or else comparisons 
breed unnecessary restlessness, discontent, industrial 
trouble. The adYantages of system and consistency in 
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~he awar~s are inci·.easingly apparent, as parties, know
~ng the ~mes on whtch the Court acts and understanding 
Its practice, often now make agreements in settlement of 
a dispute in whole or in part without evidence or argu
ment." 

It is desirable that, in future, interests such as those men-
. tioned above, which are to be affeeted by any agreement, 

should be consulted before any new scales of pay become 
applicable to them. To secure co-ordination in rate fixing 
and to avoid great divergence in wage rates, we recommend 
that agreements of industria) councils should be submitted 
to the ·wage Board for its comments and suggestions, before 
they are made legally. enforceable. Great care should also 
be exer~ised in defining precisely the area in which an agree
ment' is to be' operative, its terms and the persons and posts 
covered' by it. ' - '.' ' " ' ' 

59: There' is a grea(divergence between the wage rates in 
a single industry in urban and rural areas and any sudden 
rate· advance in some rural areas may lead to dislocation. 
We were told at Bloemfontein and Kimberley by two wit
nesses-Mr. Shaw and .Mr. Macleod respectively-that the 
building agreement had caused considerable unemployment 
in those towns. On examination of these witnesses, however, 
it appeared that any dismissals which had taken place had 
been due. to the low . degree of efficiency of the persons dis
missed. . ·Mr. Macleod's evidence on this point was as 

· follows:..:....:. · · 

14214. ·.;,You said, .that as a result of the minimum 
wage fixed under the; agreement in the building trades 
coloured men had. been dismissed?-Yes. 

Can 'you give us any information regarding numbers? 
--;It is said that ,large· numbers have been dismissed . 

. Could you give us the names of an.v employers who 
employed coloured "'orkers formerly and dismissed them. 
because of that agreement?-Yes, there is an employer 
here named .. : ................... who has dismissed coloured 
men since· that agreement . 
. Has he turned off. all or kept some?-He has kept 
some. . 

·why h~ he kept some?-He says that some are 
efficient. . . . 

· He considers th'at· those he turned off are not worth 
the new rate?-Yes.. ' 

. And those he kept on are worth the new rate?-Yes. 
You said that efficiency should be the test, that means 

'equal pay for equal work?-Yes. 
So that if the pay is to be 3s. 4d. per hour the 

coloured man must be equally as efficient as the white?-
Yes, every bit as efficien.t. . . 

Does not your complamt disappear then?-Why did 
these men employ coloured men all the time if they were 
inefficient-up to the time of the agreement? 
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llow do you account for that?-Now that the new 
rate comes in he says they are inefficient. 

Is it not that they are inefficient in the sense that 
they cannot earn 3s. 4d.-that they can earn 2s .. per 
hour, but not 3s. 4d-f>er hour?-1 take it that is: so, 
and that is why they were dismissed." · 

~Ir. Shaw said : " The effect on the less efficient will 
be to deprive them of their avenue of employment.". 

14393. " You mentioned that a large number of 
builders' employees had been retrenched?-Yes. 

Could you give us any idea of the. number itself, or 
the percentage to the total number of employees?-! am 
told about 70 per cent. That was actually on the pro
mulgation of the Act-when the Act was gazetted, but 
they are all back again. . . ·. · 

Are they back on the lower rates of pay to which you 
refer?-Yes-70 per cent. of them are only getting lOs. 
per day, and some as low as 6s. 6d. and 7s. 6d. 

How have these exemptions been made?-There are 
no ex(>mptions. It is simply because there is .not. the 
initiative to enforce the Act· at present. . '!'heir wages 
are laid down, but there is no machinery for enforcing 
it. 

The agreement has been registered?-Yes. 
Do you regard the rate of 3s. 4d. per hour for Bloem

fontein as a fair rate?-At present cost of living· I 
~hould imagine it would be, to give the man a fair 
return. 

What would be the effect on employment, in your 
opinion, if that rate were universally enforced in 
Bloemfontein?-Well, it is very difficult to say; I sup
pose if that rate were universally enforced at the. present 
time it would mean that a lot of them would have to go 
out, but I do not know what predicament the employers 
would be in." 

Mr. Shaw's evidence goes far to establish the contention 
advanced by trade unionists that strong organizations of 
workers are necessary if they are to receive and maintain 
the benefits of any legislation which is intended for. their 
advantage. 

60. 'Ve were told by representatives of the Joint Council 
of the Building Industry that it was not intended to apply 
their agreement harshly in the rural areas. The agreement 
may po~sibly not apply to building wor.k done for an em
ployer by a person bona fide employed by him in some in
dustry other than building or to building work carried out 
by an independent contractor doing all his ·own work. This 
should considerably lessen the dislocation of industry which 
some witnesses anticipated would result from the national 
lmilding agreement. . 

61. W'here there is no industrial council and a dispute 
occurs between employers and emplovees, either side, if 

[TUJ. 14-'26.] • 



292 

considered by the Minister to be sufficiently representatiYe 
of the. t.ra~e concerned, may apply for the appointment of 
a conciliatiOn board. It is in the discretion of the Minister 
whether he shall or shall not grant a board. The Minister 
may at the request of the board~ on his own initiative if 
he is satisfied that the settlement of the matter can be assi;ted 
thereh;r, appoint a .mediator.. The mediator has no power 
to deCide any queshon, hut Is expected to use his best en
deavours to secure an amicabl~ .settlement. He is required 
by the Act to report to tile Mmister as to the results of his 
med~ation. Thi~ .policy s~ould be encouraged as much a~ 
possible, but faihng a satisfactory result in this way, the 
Wage Act contemplates the possibility of the dispute being 
referred to the Wage Board for a recommendation to the 
Minister. 

( 4) lV age Act. 
62. This Act is similar in its scope to the Australian 

Commonwealth Act by which the Court of Conciliation and 
Arbitration was established. It provides for the appoint
ment of a Wage Board to make recommendations to the 
Minister. Under the Australian Act questions of wage fix
ing are determined by a President who must be a Justice of 
the High Court of the Commonweal£h. He may sit with 
o.r without assessors; in practice he sits alone. The con
stitutional difficulties which have often embarrassed the 
Australian Court will not arise in the operation of the 'Yage 
Act, because of the difference in the Constitutions of the two 
countries. The jurisdiction of the Australian Court is re
stricted to disputes " extending beyond the limits of any one 
State." The Wage Board may make an investigation, and 
report to the Minister on any matter relating to wages or 
rates, or hours or conditions of labour, referred to it by the 
Minister; and also on the application to it of any registered 
trade union or registered association of employers or where 
no such registered union or association exists, of any number 
of employees or employers which satisfies the Board that it 
is sufficiently representative of employees or employer~:~, as 
the case .may he, in any trade or section of such trade; but 
it is 'provided that where in any trade or section of trade 
there exist registered organizations of both employers and 
employees, deemed by the Minister to _be sufficiently repre
sentative of employers and employees .m such ~rade ?r s.ec
tion, . the Board may not proceed with any mvest~gat~on 
unless directed by the Minister to do so. No determmahon 
under the Act is to apply to any employers or employees 
who are parties to or are covered by any award or agreement, 
which under the· Industrial Conciliation Act has been made 
binding on such employers and employees, and which pro
"·ides for wages or rates for such employees not. lower than 
those which are in force under the Wage Act, m the trade 
and area in which such employees work. Persons carrying 
on or employed in agri<>ultural, horti<>ultural or pastoral 
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pursuits, or in forestry; domestic servants in private house
holds; officers of Parliament and persons whose wages are 
governed or regulated by any Act relative to the Public 
Service or the Railways and Harbours Service, do not come 
within the scope of the Act. It will thus be seen that the 
Act covers industries whether the employees in: an industry 
are organized or not. The fact that a trade union can give 
its members substantial assistance in negotiations with em- · 
ployers makes it desirable that as far as possible preference 
in order of consideration should be given by the Board to 
employees in industries where they are not organized, and 
which are what is popularly known as " sweated " industries. 

63. ·we were told by the Secretary for Labour that the 
·wage Act was designed to supplement the Industrial Con
ciliation Act. Under that Act procedure by way of media
tion or by means of joint councils will still continue. 
\Vhere, however, no agreement can be reached between the 
parties, the Wage Board may serve a usef-ul purpcse in 
being able to lay down a reasonable scale of· wages. In this 
way it may be possible to avert a number ·of strikes which 
might otherwise occur. As a settlement arrived at after a 
strike is not necessarily ideal, the Wage Board's influence 
h such disputes "Illay be capable of achieving valuable and 
far-reaching results. Where a conciliation board has been 
granted under the Industrial Conciliation Act, and one 
party to the board makes it clear that he will not give way 
on any point, then unless a mediator can succeed in getting 
such party to change this attitude, only two courses are open 
to the other side; either to abandon all claims, or to fall 
back on a lock-out or strike a.s the case mav be. This was 
the position in the case of the Mines Conciliation. Board of 
1924, of which board ~Ir. Justice de Villiers of the Appel
late Division of the Supreme Court was mediator. ln his 
reporf, section 10, he says: " At the first meeting of the 
board, the Chamber of Mines stated that there was no 
chance of arriving at a settlement as, in its opinion, its 
attitude on the points in dispute was fair and reasonable. 
This attitude the Chamber maintained throughout the in
quiry. The Union, ·on the other hand, pressed its claim on 
the two main issues on the same ground." In such a case 
a mediator may feel that he may succeed by the end of an 
inquiry in getting each side to consider the case in the light 
of any facts that appear during the inquiry, and so be able 
t.> promote a settlement. Where, however, no settlement 
can be arrived at, it is desirable that consideration of the 
dispute by an independent body such as the Wage Board 
Rhould be open to either of the parties if they so desire it. 
The advantages of a voluntary settlement will furnish a 
sufficient safeguard against umiecessary appeals to a Wage 
Board. · · · 

64. The Court ol Conciliation and Arbitration nf the 
Australian Commonwealth has had considerable ·.success in 
averting strikes and arrivinoo at settlements of wage rates 
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and conditions which are said to have given satisfaction. 
Mr. Justice Higgins, who presided over that Court for nearly 
14 ·years, in a book entitled "A New. Province for Law and 
Order " says that " from the inception of that Court in 1905 
up to 1916, there was no strike extending beyond the limits 
of any one State "-that is, there was no strike in Australia 
in any 'dispute over twhich that court had jurisdiction, while 
up' to 1919 only ·three strikes occurred with which it was 
legally' possible for the Court to have dealt. The learned 

'Justice says;· on page 67: "It is satisfactory to find that in 
·none of those cases was the strike owing to the failure, or 
·alleged failure,'. of the Court to grant justice in any disputes 

· _as to • which; i~ had jurisdiction." He attributes the strikes 
. which subsequently occurred in disputes over which the Court 
had jurisdict~on;: to, political interference by the Government 
of1 the day~ . , : ; , ; · 

' ; On page 172 in Appendix "B" of that book 1\fr. Justice 
Higgins gives a· copy of the statement made by him in Court 

'bn announcing his resignation.' He there said : 
J: j ,,; \ '· .• 

}f It i is. now generally recognized that the Court has 
been 'of great public service, keeping the ~wheels of in-

,' dustry ·moving, standardizing working conditions, and 
easing the . condHions of the. workers under the pressure 
of the :rising cost of living, and that it has•, within the 
limits; of its jurisdiction> saved the community from 
the violent Crises which have occurred quring and since 
the. war in Great Britain,· Canada, the United States, 
Italy and ·elsewhere;. few people know, however, what 
grav~ per!ls the Court has averte<l. By the Industrial 

, Peace Act, the· Prime .Minister (un.wittingly, I think) 
undermines. the influence and usefulness of the Court, 
and .creates a, position wh~ch will surely give rise to 
many industrial stoppages. 

"Parl IV. of the Act enables the Government to ai,>
point a ~peci~:~,l tribunal for the prevention or settlement 
of any 1.ndustrial dispute. This is to be a temporary 
tribunal for a particular dispute; . and it is to be the 
creature of the Executive Government. From the nature 
of the. case, any ·such temporary tribunal must be merely 
opportunist, seeking to get the work of the partic~lar 
industry carried on at all costs, even .t~e co~t ~f concessiOns 
to unjust demands, and o~ encouragmg similar demands 
from other. quarters. . On the other hand, a perm~~ent 

c 
1
r: Court ·.of a judicial character. tends to 'reduce c;on~Ih?ns 
7-fo system, to standardize them, to prevent 1rr1tahng 

S'g.il contrast. It kno'Ws that a reckless concession made in 
d f!_ne case wil~ multiply future trouble.o;~. A Union that 

9 
• .t 1ino'~~ ·~hat a. certain clahn is unlikely to be conceded 

ar 82t\f1Jlh~.'· Court will bring pressure to bear upon the 
B9i .G'I 9'g.G71 l o ~" 

v 
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Government for a special tribunal; and the speci~f tri
bunal appointed by the Government will be apt to 'yielO: 
to demands for the sake of continuity in the one indus-' 
try before it, regardless of the consequences' in 'othei. 
industries. The objectives. of the perman(lni Court an~ 
of the temporary· tribunal are, in truth,- quit~ ·different 
-one seeks to provide 3: just and balanc~d system. which 
shall tend to continuity of work in industries generally; 
whereas the other seeks to prevent or to ·end a pres,ent 
strike in one industry. ·The. chairman ~f the recent coal 
tribunal spoke . sound sense . when. he ·said: , ' It.· is 
clearly an impossible situation , if you sh~uld 1 come be-. 
fore this tribunal to .see what. you could get, ,and if. yo~ 
are not satisfied then go before some ot)ler,tribunal:of a 
concurrent jurisdiction.' ·I might even go further, and 
say ·that a permanent Court, ;working on a re,asoned sysT 
tem and for many industries, eannot function in, CQmp(l; 
tition with temporary tribunals created ,to avoid or, end. a 
specific strike in a specific. industry. , A tribunal. of 
reason cannot do its work side bv side with executive 
tribunals o:f panic. • . . 

" My objection is not to the creation of other tribunals 
· in addition to this Court. To create ·some :permanent 
tribunals for specific :industries or groups' of mdustries; 
might .be a legitimate way of relieving· tJie Court of_ thJ 
pressure of business. ,But they· should be permanent 
not temporary, and there ought to be some co-ordinating 
authority, like an Appeal Court, to bring the several 
tribunals into consistency and system;' for the tribun'als; · 
being independent of each other, must sometimes 'differ 

. in their awards, and there is nothing that creates 'more 
industrial troubles than· contrasts in conditions~ unless 
it be an intermeddling and pliable Executive:'' . ·, ! 

65. We have cited these ei:tract~ from the.· ~onhd~~ed · 
opinion of the learned judge who has. ~ very, exte~sive exper~~ 
ence of wage regulation. because they clearly set forth ti:tJ 
need for keeping divorced from political influencJ ! a 'matter 
of such vital importance to the ~ommunity as-the determina
tion of wage rates and. labour conditions~ ' · · ' ; :: •; 

The Wage Act vests iarge · · discreti~nary po'w~~s _:lit Ul~ 
Minister of the day. This, in our opinion;. places ~n u.nfai~ 
burden upon a Minister. . Whenever the . decision, of . :the 
Wage Board is anything but what would probably be arrived 
at under a voluntary agreement, one side may endeavour'.to 
persuade the Minister to exercise ,his decretion against- ·en .. 
forcing the decision of the Board, while the· other may en
deavour to influence him; to enforce it. The decision' ot> tlie 
Wa2:e Board should be arriyed at· in. each e~ise on II: judicial 
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consideration of the facts. · For that reason it is necessary 
t.hat the Wage Board should operate with the independenc.e 
of a ·court of law. After giving this question our ,·ery care
ful consideration we recommend that the Minister's discre
tion as to the enforcement or otherwise of a recommedna
tion of the Wage Board should be abolished. 

66. Section 3, suh-~ection 3, of the Act appears to us to 
be 'Unnecessary and in any case to involve duplication of 
W'ork and considerable delay .. In most industries in South 
Africa, with its Tariations in wage scales corres
ponding roughly to a variation in races, there will almost in
evitably be· a section of employees for which the 'Vage 
Board cannot recommend a :Wage or rate "upon which such 
employee~ 'may be able to support themsehes in accordance 
with· civilized habits. of life." Unless the Board makes 
piecemeal ·reports, it may in every case find it necessary to 
report under that subsection to the Minister on the conditions 
in such trade, and state that it can make no recommenda
tion in regard to wages or rates for such employees. On 
receiving such report the Minister may or may not then 
direct the Board to make such recommenaation as it deems fit. 
This involves a double process and delay. The Act is a con
sistent. whole without the. sub-section, and this sub-section, 
is the only place in the Act where the phrase. " civilized 
habits of life '' or any similar phrase occurs. If the sub
section stands it ma'y becoine necessary for the Board to lay 
do'Wn :from time to time im arbitrary minimum wage as one 

. upon which employees can support t~emselves in accordance 
·with "civilized habits of life." The difficulty of giving 
definition to a vague .phrase such as " civilized habits of 
life," which for most purposes conveys a sufficiently clear 
idea when any particular wage is being considered, but which 
has no 'clear bomidaries, is obvious. Retention of this clause 

· is likely to create considerable difficulty for the Board with
out producing any corresponding advantage in the Adminis
tration of the ·Act. We, therefore, recommend that this 
sub-section be repealed. 

67. A wage rate in any country can neYer be regarded as 
an isolated fact. Each rate of wages must bear a due rela
tion to other rates, "to prevent iTritating contrast." If a 
rate in one industry is fixed too high, according to the 
existing standards of the day, there is a likelihood of dis
satisfaction in other. occupations with a lower standard. 
(Jn the other hand, fixing a rate of . wages too low in o~e 
industry may cause apprehension of the same fate,. and di_s
satisfaction, -With accompanying reduction of effie1en~y, m 
other similar industries. ·A wage that is too low m one 
district niay lead to a transfer of the ~ost efficient workers 
from That district fu a neighbouring district with a higher 
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rate. Consequently, the highest possible degree of co-ordina-
tion in fixing wage rates must be aimed at. · · 

68. Public servants and railway servants are not within. 
the scope of the Wage Act, but as among both 
these classes there are workers engaged ~m work of 
a kind which is also carried on by private em-. 
ployers, it is clear that . there s~ould be a co
relation between the rates paid to pubhc servants and to 
persons doing the same class of work for private employers. 
To secure this correlation, it is desirable that the 1V age 
Board should be kept in as close touch as possible with the 
Public Service Commission and the Railway Conciliation 
Board, when they deal with rates of wages and labour con-. 
ditions. We agree with the suggestion that the co-operation 
could probably be secured by arranging that the chairman of 
the 1Vage Board be invited to attend meetings of the Com-, 
mission or Board whenever they deal with questions of fixing 
wage rates, or any matter affecting' scales o~ pa,y. 

69. The figures furnished to us by lll:agistrates 0~ wage 
1·ates paid in ag:riculture and the conditions of labourers on 
farms in some districts are such as to make· it desirable that · 
wages and conditiOns of such labourers _should be improved~· 
1Ve do not wish it to be assumed that the conditions a,nd 
wages of farm labourers are uniformly unsatisfactory. · In 
some districts the conditions ana remuneration appear very 
favourable by comparison with the conditions and remunera
tion in many towns. It is very necessary, however, that 
some form of protection should be given to those employees 
whose conditions are bad. The long established custom of 
payment in kind which exists in many districts makes it 
very difficult to apply the ordinary methods of wage reg1,1la
tion. In the time at our disposal we were not able to make 
a thorough, investigation into wages, food, housing and other 
conditions of employees engaged in agriculture.· B~caus~ 
agriculture is the greatest industry in the country we reco:m,~ 
mend that a thorQugh survey of these questions shoul,d be 
made by the Government. · 

70. One of the main objects of the Wage Act is to secur~ 
payment of wages and establishment of conditions which will 
prevent the continuance of " sweated " conditions in in; 
dustry. It is claimed that by means of wage regulation l\ 
stop has been J?Ut to " sweating " in Australia, and a sim,i~ 
lar claim is made in respect of industries which are dealt 
with by the Trade Boards in Great Britain. In many case.s 
that came to our notice the wages paid are such that the 
recipient could not secure with them an adequate amount of 
llt'<'essary food. Though underfed a person may continue 
to work for a considerable time; but this will always be at 
the expense of his physical well-being • and· with 
an expenditure of energy which is· wasteful. Every 
person so underfed involves a lowe-ring of the level 
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of . th_e . welfare. of the community as a whole. For 
such persons a raising of . wages will mean a capacity 
to secure better and fuller nourishment which must 
inevitably make possible a greater degree of efficiency. But 
on this purely material basis alone, the improvement of the 
condition of those workers is one which will be reflected in 
the greater welfare of the State. . There is the further ad
vantage to everybody in the additional incentive to efficiency 
in. management, . when the payment of higher wages becomes 
obligatory, There was a large amount of evidence showin~P 
that native,labour is wastefully u~ed becauFe it is low paid. 
The higher .the wage which is to be paid to a worker, the 
greater is likely to be the care which will be taken to see that 
that worker is .employed to the best possible advantage. If 
wage· 'regUlation takes place . with proper allowance for ad
justment ,by employers of their businesses to new. scales, the 
resulting improved conditions of the workers should be of 
considerable advantage not. only to themselves but to the 
State as a· 'whole'. · · · · 

, 7~~ The. ;wage ·Board ~ constituted und~r the Act is to 
consist'of.a chairman.and.two Qther members. There is no 
p~0vision , for a: quorum. of. less than the full num her, and 
,,,difij.culty may arise,th~ugh one of their number ceasing 
t9i be. a member after .an inquiry has proceeded a considerable 
way •. If. the question involved in such an inquiry is to be 
.eft to the decision of a full .Board, the new member 
appointed :will, hav~ to, start right at the commencement of the 
inquiry, and all the .work of the Board may have to be done 
ove:Ji again,: Again 1 .the. Minister can only act on the recom
mendation .of a majority of the Board. The fixing of wages 
is • not1 a matter •upon . which there need be a clear cut 
division of opinion. ·, It is ! not a case where a decision can 
or must be given, . for or against one of the parties, as 
happens in an action at law. The three members of the 
Board may .find themselves holding such divergent views 
that no compromise between any two of them is possible; in 
which case, however urgent may be the necessity for a 
settlement, no recommendation can be made. In Australia, 
in the Court of Conciliation and Arbitration, the decision is 
that of the· President, who must be a Justice of the Hi~h 
Court· of the Commonwealth, or of a Deputy-President, 
sitting alone. .The President or Deputy-President is entitled 
to appoint two assessors to sit with him, one to represent each 
side in. a dispute, but in practice, assessors have not been 
~ppointed.: · .. . . . 
, .. 72 ... The. W a~e Act provides· for divisions being appointed 
to make inquiries in re~ard to any particular trade and to 
report to the Board.· Each division is to consist of three 
JDembers, one of whom may be a member of the Board. The 
reports of such divisions have to b~ considered ~Y. the Board. 
which then makes a recommendation to the lhmster. 
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73. Representatives of the South ·African Association' of 
Employees' Organizations giving evidence before the Select 
Committee on the Wage Bill urged that the Wage Board 
should consist of equal numbers of employers and employees 
with an impartial chairman. They did not consider that 
there was any material advantage in having a Doard of three 
impartial men· instead of an impartial chairman. The Boar~ 
suggested by those representatives might require the appoint
ment of different nominees of employers and employees for 
each industry which had to be dealt with, while the decision 
would generally, in practice, rest :with the chairman. Ef!ect 
can be given to these representations and at the same trme 
a more workable system and one which should prove more 
expeditious and less expensive, tJ:tan that provided in th~ 
Act could be obtained by the appomtment of a panel of three 
members, one of whom should be chairman or president, with 
the proviso that these three should from time to time 
determine the questions of principle to be applied- and then 
divide the work throughout the country between themselves, 
each to constitute a Wage Board or Court when sitting alone, 
with the right, where he considers fit, to call in two assessors, 
one representing each side in the dispute or inquiry which he 
i3 considering. Where such assessors are called in, the Board 
could be assured of having each point of view fully placed 
before it and oi adequate information on the necessary factors 
to be considered in connection with the dis-pute 'before it. 
The three members of the panel should be required 
to take the necessary steps by frequent consultation among 
themselves to secure co-ordination oi wage rates " in a just 
and balanced system " with due regard to the circumstances 
of each district. 

74. The Union has a number of factors peculiar to itself 
which affect the operation of public wage regulation. -It 
has four distinct racial divisions with at least three distinct 
standards of civilization, and with very wide gaps between 
the rates of wages for . different divisions. There are (a) 
European workers who fill most of the skilled positions but 
include a considerable number of unskilled workers; (b) 
coloured w~rkers, a few of whom occupy skilled posts, with 
others rangmg all the way down to the lowest paid unskilled 
workers; (c) Asiatics in a position similar to that of the 
coloured people; a!ld (d) nativ~, of 'Y~om a very small 
nu~b~r occupy denca~ and te!lchmg positions whil~ the vast 
maJority are engaged m unskilled work. · The majority of 
t~e coloured people have European habits and customs aud 
a~m at a European standa~d of living. ~xcept for an insig
m:ficant number, the nahves do, not hve ·at a· European 
stand.ard, thoug-h very large numbers have adopted European 
clothmg-, a~d have become urbanized. Some small portions 
of the _Um?n are densely· populated, while in others the 
f>?pulahon 1s ":ery sparse. The rates of pay for the. same 
kmd of work differ very greatly from district to district. It 

[U.G. 14-'26.] . 
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will be necessary for the Wage Board to take into very 
careful consideration all the factors abovementioned when 
making its recommendations. 

IV. THE RELATION oF MoNEY WAGES To REAL 'VAGES ANn 

THE ADJUSTMENT OF Mol'I""EY WAGEs To VARIATioNs IN 

THE CosT oF LIVING. 

_ 75. The distinction between money wages and real wages
i:e., wages in, terms of the commodities which can be pur
<;hased with them-came prominently into public notice a;~ 
the result of the great rise in prices due to various cau:;es 
connected with the Great War. The meaning of " real 
wages " is well brought out in the following extract from the 
Report of the Economic Commission on the Queensland Basic 
Wage-p. 53: 

· " The Commission is asked to compare ' productivity ' 
·with ' real wages ' or what are often called ' effective 
wages." Some explanation is necessary as to what is 
meant by ' effective wages.' An examination of tht
statistics will show that during the period 1909 to 192!1 
money wages have increased considerably. It is evi
dent, however, that when prices increase, tlie money 
wage, if it remains constant, becomes less effective in its 
purchasing power. Any C{)mparison of the money wage 
must include a comparison l.lf the change which has oc, 
curred in the purchasing power of that wage. This is 
done in. the statisties published by the Commonwealth 
Statistician by applying the retail price index-number 
to nominal or money wage index-numbers. In this way 
a resul4tnt ~ndex-number is aJ,'rived at which may be said 
t{) measur~ approximately the changes in the purchasing 
power of the nominal wage, or, in other words, to give an 
index-number of effective wages.'' 

76. The question arises in this connection whether expen
diture ·on " Sundries " is to be taken into oonsideration or 
not. we have already dealt with this question when dis
cussing international comparisons of real wages, and what was 
said there applies equally in this case. Whether " Sundries " 
!lhould, or should not, be included has been oonsidered in a 
~umber of decisions dealing with wages, and was also dis
cussed by the Mines Conciliation Board of 1924-25 under the 
mediation of Mr. Justice J. de Villiers, who after oonsi4ering 
very ,fully tlie arguments advancea for and against the in
clusion of " Sundries "~these arguments being set out in 
p!lragraphs 77 to 88 of hls re~r~finds as follows (para. 89) : 

''For the above reasons I have come to the conclusion 
that it is right to take the higher figures of ' sundries ' 
into account. Any other methoa is arbitrary and mis
leading. No doubt in framing ihe figures_ tnere are 
greater difficulties in the case of ' Sundries ' than in the 
case of the ' four items ', but .none of the figures can lay 
claim to absolute accuracy, which sufficiently appears 
from the, way the figures on, e.g., rents are arrived at.'' 



301 

77; The objections to the inclusion of " Sunaries " for the 
purp?ses of wage ~etermina~i?ns, when not dictated by mere 
self mterest, are, m our opmwn, the result of a certain con
fusion of ideas. The index-number for " Sund1·ies " as pub
lished periodically by the Census Depar!ement, purports to 
measure the movement in the prices of the items included in 
" Sundries " compared with a pre-war year. It seems to us 
that, if ordinary statistical principles are observed in these 
calculations (whiCh we have no reason to aoubt), the resulting 
figures are as accurate and reliable as the index-numbers for 
food, fuel, light and rent, which are generally accepted. 
These cost of living indexes (including " Sundries ") calcu
lated by the Census Department are based on the assumption 
that ""Sundries" absorb one-third of the average man's .total 
expenditure on the maintenance of the South African stan
dard of life. This assumption, if it errs at all, errs, we. think, 
on the conservative side. In any case, it cannot be far from 
the actual facts and any slight differences would not affect the 
final result, as is shown by the sta~isticai theory of weighting. 
Accepting then, as we do, that the " Sundries ,. index is not 
less reliable than the food and rent indexes, and assuming~ as 
we reasonably may, that a fair weight is given to " Sundries ·~ 
in the cost of living calculations, we cannot see how the. full 
cost of living figures of tlle Census Department ca~ be arbi
trarily ruled out of consideration, in any argument relating 
to the determination of wages. 'fhe cost of living figurea 'do 
not attempt to lay down any standard . of consumption' Qf 
'' Sundries " as is often, by a confusion . of i4eas1 assumed i 
they merely indicate the relative change in the cost <>_f living 
since 1910 or l'!H4, whichever year is taken as the base. ·That 
the " Sundries " figures are reasonably accurate is proved by 
the fact that the price movement of " Sundries " as recorded 
by the Census Department, follows closely the movement of 
the wlwlesale prices of imported goods, which enter largely 
in the " Sundries " items. We have no hesitation in aJfirin.;. 
ing the conclusion that; just as the worker iri laying out his 
wage must take full account of -.. Sundries. ·~: so · in the 
statistical measurement of living costs for the purposes. of 
wage determinations, complete l'ecognition should be given to 
'' Sundries". · 

78. When " Sundries " are taken into account it is :found 
that, thoug-h money wages are in many occupations consider.. 
ablv above tl10se of 1914, which were higher than those .of 
1910, real wages are now lower than they were· in 1910 in 
all industries fm: which reliable Ug"'lres c~n b~ obtained, with 
the one exception ol the printing industry. . . . . . 

79. One of the chief causes of the high· cost of living· in 
South Africa Is hil!'h rents. Mr. W, G. J. Hill, .·Divisional 
Superintendent ol the S.A. Railways and H11rbours at Port 
Elizaheth, who ~ave evidence with Sir William Hoy on be~ 
'half of the S.A. Railways and Harbours, said, · · .· . · 

" I have seen cases where tliere were :five individual 
increases in rents of lOs. ·per month 'almost exactly 

[U.G. 14-'26.] . 
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synchro'n1zing with each increase in the cost of living 
allowance. I saw hundreds of cases when I went round 
the country which came to my notice. When I went 
round the country as Superintendent I came into fouch 
with these cases· and I know for a fact that the rents 
of small houses were increased almost automaticallv with 
the increase in the cost of Tiving allowance. · 

· ' '" Was that a fairly general occurrence throughout the 
countryP--"-lt was practically general without exception. 
At that time there was a sh<>rtage of houses. The rise in 
rents almost synclironized witb the rise in the cost d 

_living allowance. I have had many members of tne 
·.staff saying that increase in the cost of living allowance 

was lunacy, because we were simply helping the landlord 
; .. to squeeze 1t out of our empl<>yees." 

,. ~0 .. This q~estion o! high rents is one. calling for very 
sepous attention. W1th very few' exceptiOns rates in all 
towns in .the Cape, ,Free State, and Natal · Provim·es are 
lev,ied on the_ value of all buildings and improvements, as 
well as <>n the. value of land. This burden on inaustry is, 
in many towns, very considerabfe. In Bloemf<mtein and Cape 
Town,• for example, the rates range from 4td. to 5d. in the 
£;of .capital ;value of both land and buildings. This repre
sents ·a charge of approximately 2 per cent. per annum on 
~he, yalue of the buildings and forms portion of the rent, 
w)li<!h • is increased by at least the amount of the rates on 
the value of the buildings. . If an owner of land in a town 
keeps his land. vacant he pays· this 2 per cent. on the value 
of.t)le land,.but escapes any further burden. In these cir
cumstances .he has no inducement to build unless he can 
jnclude the rate in the rent. In view of the great part 
played by .rents in keeping the cost of living in South Africa 
at a very high figure, it is necessary to combat high rents as 
effectively as possible. One of the first steps that should be 
taken· in this direction is to untax all improvements on land. 
In the two towns mentioned above, if the rates on buildings 
and other· improvements were removed, the revenue derived 
:from the rates at present imposed on both land and buildings 
could be obtained from. a rate of approximately 1s. in the £ 
on the unimproved value of the land alone. The direct 
effect of this on rent may be illustrated by taking a five
roomed house costing £1,000, built on land valued at £100. 
A rate' of 41d;' in the £ on the total of :£1,100 is OYer £20 
pe~ aO:num; 

2 
a' rate. of 1s. in the £ on £100. of land valu~ ~s 

· onlv £5 per annum. The amount received by thP :MunH'l
pality. would be the same in both cases, but there would be a 
saving to the house owner of over £15 a year, or £1 5s. per 
month. Such a sum off the rent <>f the type of house we h3:ve 
taken for this example would .constitute a very substantial 
reduction in the rent and be a very great boon to wage 
earners. There is further the indirect beneficial effect which 
the change would produce. The pressure of the ls. rate on 
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vacant land in towns would make the owners ·of such· land 
look about tor users of it and each fresh; plot brought 1 into 
use would mean an increase in the industry of the, country, 
an increase in the national dividend, and ·a . reduction in 
number of the unemploye.d. Sue~ a rate. would .. eff~ctl.v.ely 
prevent landlords from bemg able' to take adva~tage_~of Im
provements in wage earners' conditions in the way ·described 
by Mr. Hill in the passage we have cited above: ' . ' ·.' 

Such a change in rating . as is he1;e recommended is in 
force in many municipalities in the Tra~svaal including the 
whole of the Witwatersrand and Pretona, We recommend 
that the change from the' present. system to that 'outlined 
above should be made compulsory ·in all local goverinnent 
areas where rates are imposed. It is argued 'that this' pro
posal is merely a transfer of the burden from one section of 
the community to another, and that therefore it cannot affect 
the national dividend. This is not the case.: The ~owner of 
a vacant plot of land in a . town contributes little to the 
revenue of the town, but increases the cost· of all services in 
the town for the users o! them. Water , mains~ , electric 
cables, tram line's, roads, have all .to be canied past vacant 
land which makes no use of. them and the :cost of these 
services has to be borne by users of them. Pressure :o£1rates; 
which leads to the greater use of such land, causes fresh 
openings for industry and increases the. general 1 prosperity 
of the community, while the total cost o:f providing, 1the 
services mentioned remains the same and can' be' spread over 
a larger number of people. · ' ' 1 

• • ·' 
1 

81. In addition to the exempting of buildings' and' other 
improvements from taxation, it is desirable that 'every 
possible stimulus should be given to local 'authorities: to 
provide houses at a rental which' will be within the ;reach 
of the poorest sections of the community. . The evidence 
laid before us in a number of towns showed that the poorest 
people had to pay very high· rents for very poor quartersJ 
Archdeacon Lavis, representing the Coloured· Juvenile Ad~ 
visory Board of Cape Town, said: · ' . · ·. · .• ' . · ' ... 

" In hundreds of cases from· 35s.· to 45s. a ~~~th' is 
paid for one room. . · · ' · .: 

Last year the :lledical Officer of H~alth made an en.: 
quiry into housing conditions in· certain districts of Old 
Cape Town. . . . . . . . · ' 1 

The average rent per room per month' worked out ·at 
£1 2s. ld. The percentage of families living in one 
room was 56 per cent. Had the rentals of the f~ one 
family room " been taken alone· the average would have 
heen much higher. The burden is the' heavier on the 
poorest class of tenant. The highest figure per. rooDl 
was £2 lOs. (in that enquiry). The following are 
authentic figures of prices of rentals of one house: 
One .room £4 12s. per month; occupants, 2 1widows; 6 

children. · · 
[U.G. 14-'26.] 
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One room £3 per month; occupants, 4 persons. 
One room £2 lOs. per month; occupants, 2 persons. 
One room £2 7s. 6d. per month; occupants, 4 persons. 
One room £3 7s. 6d. per month; occupants, 5 persons. 

The following are the details of the first mentioned, 
room. The sight as it presented itself on the first visit 
was that of a room absolutely bare of furniture, save 
for a bed frame. The occupants were a middle-aged 
European widow, with two sons aged 18 and 13, a 
daughter, herself a widow, and her four children. 

In this building certain rooms intended for storing 
purposes were let at lOs. per week each. Other instances 
were as follows :- · 
(1) One room, 8 feet x 10 feet, high 6 feet, below street 

level, no window; occupants, husband, . wife and 
three children. 

(2) One room; 8 feet x 10 feet; occupants, husband, 
wife and five children. 

(3) One room, 8 feet x 12 feet; occupants, husband, 
wife and seven children. 

No further evidence need be quoted to show the urgent neces
sity of· drastic. action to remedy .this state of affairs. 

82. Where houses are provided for people who can afford 
'tQ pay only very low rents and generally cannot afford to 
purchase the houses provided for them, an incentive to take 
care of the property rented to them could be provided by 
requiring payment of a rent sufficient to pay for ordinary 
repairs !J.nd tq allow a margin to cover unexpected damage, 
tl!-e d~fference between the amount expended and the amount 
pai4 in any year to be ref~ded to the tenant at the end of 
a complete year's tenancy. The tenant himself might also 
be encouraged, where possible, to make his own repairs and 
thus increase the amount which could be refunded at the 
end of such period. In view of the tradition which has been 
established in many parts of South Africa of requiring a 
very high and rapid return for money expended in building, 
it appears to be necessary that the State should undertake to 
assist on a very large scale the provision through local 
authorities of . houses, even employing compulsion where a 
local authority is dilatory in taking advantage of such 
assistance. With the low rate of interest at which the 
State can borrow it will be possible to provide houses, with
out loss to the State, at a monthly or weekly payment which 
will be considerably below the prevailing rents and at the 
same time enable the tenants to become owners of their own 
houses. 

Cost of Living Variations. 
83. No hard and fast rule can be laid down for adjusting 

variations in wages to variations in cost of living. The 
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violent fluctuations in the cost of living which took place 
dm·ing, and for several years after, the Great War have now 
ceased and the variation from time to time--:-an index , of 
which is published from month to month by the Office ',of 
Census and Statistics-is now comparatively slight. There 
is, therefore, not the same need as formerly for · frequent 
adjustment of wages to meet variations in the cost of living. 
Where wages are at or below the level ·of a minimum: living 
wage an increase in the cost of living should be fully eom
pensated for by a corresponding increase· in the ·. wage. 
Nothing should be allowed t<l reduce the real val'lle (lf '(SUCh 
·wages. 'Vith regard to wages above such mmimum, m 
times of great variations, an increaBe in the cost of living 
may have to be borne partly by the employees,. this propor• 
tion varying according to the amount by which such wages 
exceed the minimum. · 

:: . 
In the case of a decrease in the cost of living, when ad-: 

justments are being made, due regard :should be had to the 
degree to which wages lagged hehind the cost of living, and 
to any justifiable claim to an increase in real wages. :. 

Here it must be noted that we have been dealing merely 
with adjustments which. aim at . Ill;ainhtining. a _forme.~ l~vel 
of real wages.. In this connechon Mr. Justice H'lggms, 
J ust.ice of the High Court of Australia and President of the 
Court of Conciliation and Arbitration for the ·Com'inonwealth, 
in his book " A New Province for Law and Order," says :---'-

" It has been urged--'--and fairly-=--that if the. workers 
are never to get an increase in wages unless the cost of 
living rises, and in proportion to the increase in the 
cost, they never get an improvement in their real wage<~ 
at all-wages as represented by the commodities pur
'chaseable therewith." (p. 96.) 

V. TuE b-nusTRIAL AND CoMMERCIAL CoNDITlONS AFFEcTING 
THE AMOUNT OF WAGES. 

84. This term we take .to refer to the total amount avail
able at any time for wages, that is. the ~ages portion of the 
national income -or national dividend. According to Pr()
fessor Lehfeldt's -calculation for 1917-23 the national income 
increased i~ that period by about 1.5 per cent, No figure~ 
for the perwd 1~10-17 are a~ailal?le, but .it was generally 
agre~d that the mcrease d.urmg that time had been _ very 
considerable. The rate of mcrease in population from 1917-
1923 was stated lly Professor Lehfeldt to be 8! per cent. in 
the case of whites and 5 per cent. in the case of natives. 
If these ·estimates "are at all correct the .n_ational-income has 
increased much mOTe ;rapidly than the ~opulation·.·, 

[U.G. 14-'26.] 



30G 

· In the estimates which have been made of the national 
income in South Africa, a very inadequate allowance is maae 
for the large amount of produce raised bv farmers for their 
own and their. employees' use and of foodstuifs produced by 
householders for their own consumption. Very large numbers 
of people-the actual figures cannot be ascertained-keep 
poultry and grow. vegetables, and many keep cows. The figure 
represented by this production, in our opinion, reaches a very 
substantial sum. · -. 
-._ .. 85: Taking the national income to mean the total pro-
4uction of a country. after deducting the cost of materials 
used, the national _income of South Africa is the sum which 
in ·any one year is available for distribution among the 
population, after allowance has been made for interest on 
foreign capital. _There is one important factor, hO'Wever, 
which on this basis is not taken into account. The increase 
of the prosperity of a country and the increase in the Gov
eriiment or other public services, or an improvement · of 
them, adds to the value of land in the country. This is not 
directly distributable as is the production of commodities 
produced by human agency, but its importance lies in this. 
that this increase gives to the owners of land power to exact 
from ~he . users of land a correspondingly greater share of 
the total distributable income. We shall revert to this 
aspect in a- subsequent section . 
. 86. Under the existing economic system there is deducted 
from. the national income, interest sufficient to induce the 
owners of capital to invest that capital in industry. Under 
~'interest" is -i:J?.cluded compensation for, or insurance against, 
risk-involved in a particular industry. As only the balance 
of the national income,· after this deduction, is available for 
distribution: among the workers of a country, it is of the 
greatest -importance that the amount required for insurance 
against risk should be as small as possible. To this end the 
Government should take all possible steps to check and 
control the raising of capital for '~ wild cat schemes." The 
present drain of wealth ·from the Union to pay interest and 
dividends to oversea capitalists is considerable. It was esti
mated by the Office of Census and Statistics in 1923, at about 
~16,000,000. Althoug_h local capitalists ma~ demand equally 
large .returns; bo;rowmg from them has. th1s advantage that 
the profits accrumg to· them are more hkely to be used for 
further enterPrises in South. Africa thim is interest which 
~as to be paid. abroad. In reg-ar~ to the _ra.isin~ of mo?ey 
overseas ·we thmk that the follo'flng suggestion m an artiCle 
by Professor Plant in the December number of the "Journal 
of Industries" is' wort_hy of 'careful consideration by the 
Government;___: '_ · · · ' . -
-' · · " While the Company Law in South Africa should he 

consolidated and reformed; other steps might also be 
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taken to increase confidence overseas in reputable South 
African enterprise. The existence of the offices of the 
Trade Commissioners in London and New· York present 
an opportunity for something to be done. . Hitherto the 
admission of the securities , of a · new company · to a 
" special settlement " on the London Stock Exchange, 
and the placing of a company's ·shares on . the Official 
Daily Quotation list involving as' they do certain 
formalities of examination of documents by ··the 
Committee of the Stock Exchange,. have been 
regarded by the investing public as proof . of 
the satisfactory character · of the details of . th_e 
issue, though it cannot · guarantee the business 
capacity of the Directors. The Trade Commissioner 
might well supplement the examination. His present 
duties consist partly in endeavouring to extend the sale 
of South African produce. . It does not require a wide 
stretch of the imagination to include South African 
securities in the list. The Trade Commissioners'· staffs 
interest themselves in the proper grading of the produce. 
They might equally well apply the , grading 
principle to South African securities .. They could 
collect information concerning new South African 
securities, invite promoters and investment houses 
to take the department into their confidence, 
and affix a mark of approval to those issues 
concerning which complete frankness ·had characterized 
the attitude of the promoters and in which any estimates 
of anticipated profits are reasonable expectations. , Such 
Government endorsement, if carefully used, would con
stitute a powerful weapon for good. The investing 
public would begin to look for the government statement 
at the head of an offer of shares that it is satisfied as to 
the bona fides of the promoters, and would comment on 
its absence in particular cases. South African securities 
in due course would invariably rank with South African 
fruit, Dutch cheeses and Danish butter,. which sell. by 
their government mark. Such a section of the Trade 
Commissioners' departments would have ·.plenty. to. d9. 
It c~uld ~roduce ~ periodical bulletin !or .circulation 

1 
'o 

the mveshng pubbc through the leadmg .brokers, con
taining cabled financial advices from South Africa, 
reporting new issues and explaining important dif
ferences in Company Law as they affect· certain iss11ee. 
Such information emanating_ from . ~ government· office 
would possess a new value for the investor.· '· ' : '. ' 

Lack of con:6.de~ce explains much of the reluctance ·of 
English and American investors to· hold South African 
stock. Such proposals as have here been outlined might 
do much to enable the risk to be estimated at its real 
actuarial value.,. i :' • ' i ·. : · .r 

In· connection, with this subiect . 'we' ~~nsider: that·. ·:the 
[u G 14-'26 ] ' . i ·. . J -~ i ; I l • ! . . . 
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·Government should take adequate steps to prevent as far as 
possible the foisting of fraudulent land settlement schemes 
·on \\"o'uld-be immigrants from oversea. 

" '87. I~ is becominl? ~ practice for the promoters of new 
compames, after rece1vmg large payments in cash, to retain 
control of lhe managemen~ of the company. though holding 
only a very small proportion of the shares m the company. 
This may lead to inefficient management if the power s-o 
obtained is not actually used to defraud the other share
holders~ In .vie~ of t~e ~arge amount of industry controlled 
through ·compa~nes, th1s 1s a matter of great importance 
!o the commumty. To prevent wasteful use of capital with 
1ts consequent effect upon the rate of interest in the country, 
it may become 1?-ecessary for the government to take a very 
close interest, if not a share of control, in company 
management of industry. Prominence to this question is 
.now being ·given in the United States where the danger 
referred to is beginning to assume large dimensions. 

88. • In considering the distribution of the national in
·come it is common to find that ·deductions are made from it 
:or ·the share claimed for management, profits, and fees for 
professional services before •the amount distributable among 
the workers :is arrived at. In our opinion t'here is no justifi
.cation for this. If, with the production of the country as it 
is, the lowest paid workers are not getting sufficient for their 
'and their families' needs, and if providing them with the 
'amount necessal"y for those needs cannot be met by increasing 
the national income, those with high incomes must be 
·called upon ito contribute to these necessary payments at the 
:same time 'a·s, it not before, the higher paid wage earners, 
'with incomes far belo~ those just referred to, are called upon 
for a reductio:~?- of their wages . 

. 89. ln discussing this term of our reference it is necessary 
to consider in what way the national income is restricted by 
·any economic forces operating to affect it. One important 
factor in restricting the national . income is the taxation of 
~ndustry. · ln most -parts of South Africa ~he build_inl? in
.!lu~try is taxed by rates or -taxes upon the nlue of. bmldmgs. 
This, as we showed above., is .a very substantial burden, 
.11-mo-unting in many towns to as much as 2 per cent per 
:annum on the cost ·of building. 

90. A ·further barrier ·in the way of industry is the power of 
the land <>wner to exact by means of increasin~ prices f<>r l~nd 
tolt from the would·be land user, before the latter can brm~ 
!his labour to bear upon land. There is considerable land 
·hunger in South Africa. We were told by a member of the 
()range Free State Land B<>ard that for 12 farms of 150 m<>rgen 
:each, there were 800 apJ>licants. On the other hand,_ a state
ment furnished to us showed that the large ~and-ownmg com
pa,nies own ll.early 10 million acr_es, of which little or n.o use 
is being made. A return was aske<l from -land compames of 
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their holdings. A summary of the replies received is attached 
hereto as an appendix marked " B." 

91. The higher the price which the land owner can demand 
from the man wishing to get on the land, the hea.vier the 
burden which must be borne by the latter every year, and th~ 
more this burden prevents men from getting access to the 
land, the greater is the restriction upon the amount of pro-. 
duction per annum, with a consequent restriction of the 
national income. The power of the land owner to impose this 
burden increases with the increase of population, and with the 
provision of new or the extension of existing government ser
vices such as Railways, Policing, Education, and in the towns 
of municipal services such as sanitation, water, light, trans
port, road-making, and general administration. The pro
vision of these services helps to cheapen production of com
modities so that their prices are thereby lowered. Land, on the 
other hand, is quite different in essence from such commodi
ties. The provision of the services mentioned raises its value 
and price. The production of ordinary commodities can be 
increased or decreased at will, but human industry cannot 
increase the size of the earth. All of these are factors giving 
to the land owner, as distinct from the land user, values which 
are created independently of any exertion or contribution on 
his part. In many districts of South Africa there has been a 
very rapid increase in the value of land, even of land which 
to-day is still unoccupied. One striking illustration of this 
occurred in Johannesburg, where a plot of land in the centre 
of the town was purchased in 1888 for £28. It has never had 
any impwvem.ents made upon it, and its value is now £3,080. 

92. Those who in any year help to produce the national in
come, whether as farmers, minet·s, or manufacturers, help to 
enlarge this power of the land owner to increase his claim upon 
the national dividend. One illustration of this was noted in· 
the last chapter when dealing with rent, where we quoted the 
evidence of the South African Railways and Harbours that 
increases in the cost of living were absorbed by landlords 
through increases in rent. The point that government and 
other public services give this increased value to land owners 
is further established in the advertisements of unsold lots in 
townships which frequently offer as an inducement to buyers 
the fact that the land in question carries with it the use d 
government and municipal services; such as, accessibility to 
schools, trams, roads, water and light. • 

93. This po_wer. of the land owner seriously hampers the 
Government m 1ts very valuable land settlement policy. 
Where it buys land to provide settlements, it has to pay to the 
sellers the value which its own services have conferred upon 
the land; while in the scheme where would-be land purchasers 
arra~ge the pu~hase themselves and borrow the· necessary 
porhon of the pnce from the Government, the scheme is ham
pered by the heavy burden in the price of land which those 
purchasers have to be prepared to carry. -what has been said 
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above about land applies to every kind of land, whether 
mineral, urban or agricultural. 

94. It is urgently necessary that the Government should 
consider all possible ways of preventing or reducing this power 
of land owners to exact toll from land users, and of making 
access to land easy. We show in chapter two how the com
parative economic independence of the natives in the Reserves 
is due to the degree to which access to land is open to them. 
In so far as a claim to a share in the national income by land 
owners as opposed to land users is reduced, the amount avail
able for distribution among those engaged in farming, mining, 
manufacturing, and other industries can be increased. Any
thing that can be done to relieve the land hunger which exists 
in the Union on terms which will not make it necessary for 
those at present suffering from this hunger to bear the heavy 
hqrden of high land prices will be beneficial to the country. 
Every new piece of land brought into useful occupation in
creases the prosperity of the country, and every barrier pre
venting satisfaction of that hunger reduces the production of 
the country and increases the difficulties facing those already 
in occupation of land. In any scheme for securing agricul
tural credits or the insurance of crops for farmers, all the land 
owners in any district to be provided for, should be required 
to contribute to such scheme on the basis of the value of their 
land, whether they are or are not making full or any use of 
it. The compulsion to make such contribution will itself he 
a strong inducement to the owner of the land which is not 
being used, to produce such crops as the land is capable of 
yielding, so as to get in return for his contribution, the full 
benefit of the scheme. 

95. The evidence of the Chambers of Commerce showed 
that there is a considerable amount of overtrading in the 
Union. The number of general dealers' licences in the 
Union in 19.22-'23 was 39,040. Distribution is a necessary 
function of any economic system but the problem of econo
lnical distribution has not yet been solved. Where the num
lier of persons engaged in trading is more than is necessary 
for effective and economical distribution, there is a waste of 
labour and consequent reduction of that portion of the 
national dividend which is available for distribution among 
producers. Up to a point competition among ~rad~rs ~ay 
tend to keep down prices, but beyond that pomt It raises 
them. The evidence on the question of trading showed that 
that point has• been passed. 

96. All the farming witnesses suggested the need for bet!er 
marketing facilities for their produce. We cannot deal with 
rtetails by which this result can be achieved, but it appeared 
from statements made to us that by means of co-operation 
among the farmers. in ~he neighbourhoo4 o~ la~ge towns, .a 
considerable reduction m the cost of distnbubon of their 
produce might be achieved, with the possibility of a higher 
return for the farmers and a reduction in the price to he 
paid by the consumer .. There was much evidence to the 
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effect that at markets wholesale buyers made it difficult for 
housewives to purchase farm produce in quantities suitable 
for their requirements. It was also alleged that wholesale 
buyers often combined and arranged not to bid against· one 
another so as to keep down prices and to divide the quantity 
available among themselves. Such an arrangement was· held 
by the Appellate Division in 1923, in the case of Neuge
bauer & Co. v. Hermann to be a fraud upon the sellers. The 
evidence laid before us further showed that the public got 
no benefit through low prices as a result of these arrange
ments. 

97. Great advantage has accrued to farmers from the 
Government grading of crops for export. In our opinion 
there is no reason why the benefit of Government control 
should not be extended to such crops up to the time of their 
disposal in the countries to which they. are exported. It 
would be of great assistance to farmers against rings or un
scrupulous agents overseas, if, where possible, controlling, 
receiving, storing and distributing depots could be main
tained at the ports to which the produce is exported. The 
staff at such depots could also be used to assist in the 
importation of necessary standardized articles required by 
farmers or their co-operative societies. As far as possible, 
too, without cost to the State, the system of advances to 
producers against crops should be intr~duced. This would 
be of considerable advantage to farmers generally and 
especially to small producers who, because of their pressing 
need for ready money, frequently have to sell their crops 
immediately they are gathered, i.e., when the price is at its 
lowest. The risks of farming constitute a severe burden 
upon the small producer, and particularly for his benefit 
some form of insurance of crops to be paid for by premiums 
from those insured, should be introduced and extended as 
far as practicable. · 

98. A further serious burden on industry is the extensi~e 
granting of credit. Many people who are able to pay fail 
to pay their accounts for long periods. The merchant who 
is to give this credit must charge for it in the price of his 
goods, and in so far as no adequate benefit accrues to those 
receiving the credit, this has the effect of reducing that por
tion of the national income which can be distributed in 
wages. 

VI. THE EFFECT OF wAGE STANDARDS UPON THE DISTRIBU
TION OF LABOUR BETWEEN DIFFERENT OccuPATIONs. 

99. Generally speaking, in the long run higher rates of 
pay in certain occupations tend to attract workers to them 
from lower-paid occupations. The movement is, however, 
not-as is often suggested-at all comparable to the move
ment of water finding its own level. The change is retarded 
in many ways. There are often practical difficulties in the 
way of a worker transferring his home and belongings to a 
new district. It is unpleasant, and often difficult, for a 
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man to abandon familiar surroundings where he has lived 
and worked among .friends, to go among strangers. Usually 
no thought of movmg occurs to a man until all his savings 
have bee;'l spent in trying to find work in his accustomed 
surroundmgs and then the cost of moving is an item which 
he cann!lt face. ~gain, transfer .from ~me industry to 
a~other Is .not P?Sstble where there .Is reqmred for it a new 
kmd of skill whwh can only be gamed when a considerable 
period of time is available for that purpose. There is 
therefore, very little free movement of workers from on~ 
industry to another, except in the case of unskilled workers, 
and there are many obstacles to a migration from one district 
to another, whether for skilled or unskilled workers. 

100. With the natives there is still less desire for move
ment from district to district, because their attachment to 
their home surroundings and their land is very strong, while 
they have a great dread of new and untried conditions and 
surroundings. Despite these obstacles, however, there is 
migration of workers. Natives in the Eastern Province of 
the Cape attracted by, what appeared to them, high wages 
for unskilled work in Cape Town have entered the Western 
Province in considerable numbers and have there seriously 
depressed the openings in unskilled labour for coloured and 
white workers. When the Department of Posts and Tele
graphs raised the pay for its unskilled white workers from 
5s. to 6s. 6d. per diem, a considerable number of whites, 
receiving 5s. per diem elsewhere, threw up their work there 
and flocked to where the new rate of 6s. 6d. was being paid. 

101. The boot manufacturers in Port Elizabeth stated that 
" the effect of wage standards upon the distribution of labour 
between different occupations has been very marked in thA 
boot industry and since the improved conditions a much 
improved type of.young worker is coming into the industry." 
In reference to the clothing industry the Commission was 
informed by the Clothing and Shirt Manufacturers' Associa
tion at Cape Town that there was a decreasing ratio of white 
employees in that industry, and in discussing the reason for 
this one representative of that Association said:-

" There is a disinclination on the part of white girls 
to go into the factory. ·we welcome them; we have no 
objection to them coming in, but I think we are rather 
unfortunate in the type of white girl who offers herself. 
I think they come in as a last resort. They may have 
been trained and hoped to obtain work in other occupa
tions, such as typewriting and shorthand and they have 
probably proved unsuitable for !~at work and as a last 
resort they come to the factory. 
" Thev are really seekin(J' office work?-Not when they 
come to the factory. They have made up their minds 
that this is the only avenue open to them and they come 
to the factory." 
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" I find that amongst white· girls they are -very much 
older than the coloured girls when they apply for 
situations in the clothing industry and my opimon is 
that they are failures in other occupations and come to 
the clothing industry as a last resort. Consequently 
they can only be paid learners' wages to begin with, 
and, I think, owing to that they are rather reluctant to 
oome into ii." · · 

" Is not the low rate of wage the reason why white 
girls do not wish to come into your factory?-We think 
not. I thin}{ we have given you the reason-they come 
to us because they are failures in other occupations." 

In this industry the ~vidence showed that the wages are 
very low, which fact is probably the reason . why only 
failures in other occupations try to enter it. 

102. The National Industrial Council of the Printing and 
Newspaper Industry of South Africa in a statement pre'
sented to the Commission said: '.'The low wages paid to 
Indian labourers in Durban for semi-skilled work in the 
past does, however, indicate that wages have considerable 
effect upon the opening or closing of avenues of employment 
for European boys and girls. Prior to the enforcement of 
the Wages Agreement under the Conciliation Act it was 
customary for Indian labourers to be started in the semi
skilled occupations at 7s. 6d. to lOs. per week, and the 
result was that in 1924 over 90 per cent. of the semi-skilled 
labour in the industry in Durban was Indian labour, and 
there were fewer European apprentices being trained in book
binding, machine mending, lithography, cutting, etc., than 
in any other centre. Since the publication of the Wages 
Agreement under the Conciliation Act, making it legal and 
binding on employers to pay the same rate of wages to 
Indians as to European semi-skilled employees, tliere have 
been a considerable number of applications to the Appren
ticeship Committee for permission to indenture apprentices, 
and quite a number of natives have been replaced by Euro
pean girls on the similar classes of work. On the other hand, 
some employers are quite satisfied to pay the Indians on the 
European scale, and in a few instances Indians are being 
paid the full journeyman's rate." 

103. The drift from the land to the large towns, though 
often due to other causes, is partly due to the difference in 
the wage standards of town and country. This diffetence 
has arisen o·wing to the relative scarcity of money in rutal 
areas, where so often payment for services is made in kind. 
This creates a belief in the minds of rural dwellers that 
wages in the towns are high, though, in fact, when· rents 
and the cost of food, both of which are low in the country 
ana high in the towns, are taken into consideration; these 

[D.G. 14-'26.] 



314 

wages represent for their recipients little or no actual 
improvement on the conditions they had enjoyed m the 
rural areas. 

VII. THE INFLUENCE OF PUBLIC wAGE REGULATION ON 
INDUSTRIAL DEVELOPMENT. 

104. In industries where the workers have not an organi
zation sufficiently strong to protect them against a l~ering 
of wages, there is grave danger of wages being reduced to a 
" sweated " leveL Such a level with its accompanying low 
standard of living for the workers has an injurious effect 
upon the individual, the industry, and the community as a 
whole. The well-being of the worker is sacrificed and he 
cannot maintain physic~! or mental vigour, his expenditure 
of energy is wasteful and his cheapness tends to create 
inefficiency in the management and· control of industry. 
Want of efficiency in the management of industry reduces 
production, increases . cost, and detrimentally affects the 
quality of the article produced. The community suffers 
both in respect of the reduced standard of well-being of the 
individual worker and also in the effect which inefficiency 
has in reducing the country's total production of wealth. 

105. In most of the in(lustries, which may be described 
as "sweated," there are some employers who give conditions 
and rates of pay to their workers which are not injurious to 
the interests of the community. They find that with effi
cient management, though paying higher wages than their 
competitors, they can maintain their business. High wages 
accompanied by high production are clearly to the advantage 
of the commonwealth. By means of public wage regulation. 
it is possible to secure an advancement in the conditions and 
rate~ of twages of employees so as to do away with "sweat
ing " conditions and to improve the standard of living of 
employees in general. 

In the ... swe~ted " industries, an increase in wages will 
certainly mean better nourishment and more adequate re
newal from day to day of the employees' strength and 
en~rgy. This again will be reflected in greater capacity for 
production. With the greater stimulus to the employer te 
secure better management of his business and use of the 
services of his workers, full advantage can be taken of this 
greater capacity of production on the part of the workers. 
We have not been able to make an investigation into the 
efficiency of management of industry in South Africa, but 
some of the evidence laid before us indicated that, in many 
cases, there is scope for considerable improvement in that 
direction. 
· As to the effect on industry of the payment of high wages 
it is interesting to note that in the Henry Ford Motor 
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Factories, where motor cars and parts are turned out at very 
low prices, the minimum wage paid to any worker, maimed or 
whole, is more than 10 per cent. high~r than the ~verage ~age 
paid on the 'Vitwatersrand gold mmes, to wh1te ~en,. ex
cluding salaried staff, learners, improvers and apprentices, but 
including contract or piece-workers. 

106. The National Industrial Council of the Printing' and 
Newspaper Industry of South Africa,_ which has ha!J. CO?I
siderable experience over several years m wage regulation; ;t~ 
its own industry. stated:- · 

" The experience of the printing industry has been that 
the legal enforcement of wage rates in the industry is in 
the interests of sound industrial development, for _with 
the assurance that he is not in competition with :firms 
employing "sweated" or underpaid labour, the better 
class of employer is able to give more attention to train
ing his staff, and laying down improved types of 
machinery which ultimately reduces the cost of pro
duction .. 

" Without some safeguard for a civilized standard com
petition in certain lines becomes one of exploiting lower, 
and ever lower, grades of labour, with the ultimate end 
that the product is so cheapened and deteriorated as to 
discourage the employer who would maintain a high 
standard ana who would aim at ultimately reducing the 
cost of the product by methods of efficiency." · · 

107. It has been contended that, with tlie raising of wages, 
industries will be compelled to close down. . .. 

What we have already said above disposes to a large extent 
of this contention. It may possibly be that there are certain 
industries which, however much time is allowed for their 
adjustment to a minimum living wage, will not be able to pay 
that wage and survive. Where, whatever the cost, it is in 
the interest of the community to subsidize such an industry so 
as to enable it to pay a living wage, the community will, no 
doubt, undertake that burden; but, in all other industries 
which cannot pay a living wage, it cannot be considered just 
that the workers in these industries should be required to work 
for a wage which does not enable them to maintain the neces
sary standard of health and strength. That would, in effect, 
he requiring them to bear tlie whole burden of subsidizing such 
an industry. By making them bear such a burden the in
dustry is undermining their health and strength and injuring 
the State as a whole. It cannot be in the interest of the State 
to allow this. 

108. Any increase in wages of workers which is not at the 
expense of another set of workers, is a benefit to all producers 
and, in respect of " sweated " workers, is of especial lienefit 
to primary producers such as fanners. The coBsumption by 
the wage earner of farm produce, whether in the form of food
stuffs or of the wool and hides required for clothing and boots, 
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differs little in amount from that consumed by the very wealthy 
man. Therefore, in general, anything which increases the 
purchasing power of those workers who have not a large 
margin between the cost of the necessaries of life and their 
wages, without reducing the wages of other workers, benefits 
the producer. As we have pointed out elsewhere, it is 
necessary, however, to see that any benefits accruing to the 
wage earner :from determinations under the Wage Act shall 
not be carried off by landlords through increases in rents. If 
the policy reflected in the Wage Act is to be carried out 
effectively adequate protection must be afforded to the pro
ducing classes against this power of the landlords. 

VIII. Til:E NEED FOR WIDER ScorE FOR THE YouTH oF THE 
CouNTRY AND THE EFFEcT OF THE ExiSTING CoNDITIONS 

IN SouTH AFRICA UroN THEIR 0PPORTUl'.""ITIEs oF ENTRY 

INTO, AND TRAINING IN' INDUSTRIAL EMPI~OYMENT. 

109. In South Africa_ the greatest scope for the youth of 
the country would appear to be in the development of agri
culture and the industries which use agricultural produce 
as their raw material. The landowner who is keeping a plot 
o£ useful land out of use is depriving someone of an oppor
tunity to produce, and the landowner who, while being a 
land user, is not putting his land to its most profitable use 
is also reducing the amount of the national dividend which 
is available for distribution among producers of the country. 
The more the landowner who, as such, is a non-producer, 
can charge the land user for the permission to use land the 
greater is the share of the national dividend taken by non
producers. · The restriction of the landowner's as di!'>tinct 
from the land user's share to the smallest possible amount is 
a matter which requires the urgent attention of the Govern
ment. 

110. There is considerable land hunger in South Africa. 
We have already mentioned the instance where for twelve 
plots of 150 morgen each in the Free State, which were being 
disposed of-by the Orange Free State Land Board, there were 
800. applicants. The sum of £400,000. which was ~rovided 
by Parliament for loans to settlers durmg the financial year 
1925-26 was exhausted in the first five months of that year. 
A great deal is being done under Government land settle
men schemes to enable men to acquire plots of land for 
themselves. When the Government enters the field as a 
purchaser of land for land settlement it automatically sends 
up the price of land. As land settlement is one of the most 
productive methods for providing scope for the youth of the 
country and as it should be continued and carried on to as 
large an extent as possible, it is essential that steps should 
be taken to prevent landowners holding up settlers in this 
way to the ransom of increasing prices. 

The higher the price which a purchaser has to pay for land 
the less the capital which he has to enable him to face 
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obstacles such as hail, drought, locusts, or any of the other 
pests which befall the small farmer. 

111. At one time when communication was difficult 
between different parts of the country and markets were small 
and inaccessible, farming was generally on ail extensive 
scale. Extensive farming has now, however, given place to 
intensive. Sub-division of large holdings 1s now 
frequently taking place and this should be aided 
and encouraged by the Government. An area . divided 
into a number of small holdings which are being 
efficiently worked carries a far larger population and 
produces a much greater return than the same areas under 
the control of one owner. Where sub-division takes place 
co-operative undertakings are likely to become necessary and 
to arise. As land is sub-divided it becomes increasingly diffi
cult to obtain adequate grazing ground for draught animals. 
In some cases this difficulty is already turning the attention 
<Jf farmers to co-operation as the means of making possible 
the provision of mechanical aids to farming. This move
ment should be sympathetically encouraged. To assist this 
tendency towards the sub-division of large holdings transfer 
of land should be made as cheap and easy as possible. The 
advantages claimed for the Torrens Act, which provides for 
cheap title and easy transfer of land in Australia, should be 
carefully examined with a view to making any possible im
provements in these directions in the South African system 
of land transfer and registration. 

112. Very valuable and important work is being done by 
the Government in training landless whites for settlement on 
the land and also under the tenant farmer scheme under 
which up to the present over 400 white men, formerly unem
ployed, and their families are now making a living on the 
land. This procedure, however, is adopted only in the case 
of those who have already been driven off the land. Many 
witnesses emphasized the need for assisting those whose con
tinued existence on the land has become precarious, instead 
of waiting until they are actually driven off the land. Where 
it can be shown that such a man possesses the necessary 
character to succeed if he is assisted to tide over his diffi
culties for the time being, assistance, for which he should be 
required later to make payment, should be given to him, 
either by way of enabling him to acquire a secured title for 
a definite term, or as owner, or by the provision of necessary 
stock and implements, or by extending the tenant farmer 
scheme to him. 'Vhere any such assistance is given, a stipu
lation should be made that the person assisted should bear 
his full share of the work on the land so as to develop in him 
an aptitude for farm work as opposed to mere supervision. 
In the neighbourhood of King-williamstown there are farmers 
of German descent who, with little or no assistance .by native 
labourers but with the assistance of members of the settler's 
family, successfully carry on farming. Their income is not 
large; their market has been reduced by the removal of a 
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large camp from. t~~t district; and their holdings as a result 
of sey-eral sub-diVISions have become small; but, notwith
standmg these drawbacks, we were informed that they are a 
contented community. 

113. It is clear that the employment of native labourers 
as the basis . of agriculture restricts the opportunities for 
wider scope for the white youth of the country and that to 
increase this scope encouragement and inducement should be 
given to the employment of white youths on the farllij!. 
Just as larg:e·~mployers in the towns are beginning to realize 
the economic Importance of engaging and training white 
youths, so farmers may be expected and encouraged to adopt 
this policy. · 

114. The risks to which th.e small farmer is exposed in 
South Africa are numerous and serious. In a good season 
the return for farming is often generous, but in any year at 
any time until the crops have been reaped the farmer is 
liable to a total loss of his season's work. A system of 
insurance against these risks would go a long way to help 
the small farmer to remain on the land. 

115. It was frequently stated to us that the yield per acre 
of cultivated land in South Africa is low in comparison with 
that obtained in other countries. Among the causes 
for this were given the inefficiency of native labour 
and the absence of an agricultural bias in the 
education provided by the State. With the general 
asp.ect of the former cause we deal elsewhere. 
With regard to the latter, the evidence showed that 
the need for such a bias is now being generally recognized. 
Attempts should be made, not only in rural schools but also 
in town schools to foster interest in, and liking for, 
agriculture. The 'fweespruit Agricultural Training School 
has had considerable success in training boys for 
agriculture. We we1·e informed that there was no difficulty 
in placing on farms boys trained at this institution. The 
provision of similar training in other institutions should be 
extended as rapidly as the necessary instructors can be 
obtained. 

116. With the increasing tendency toward:; intensive as 
opposed to extensive farming and the decreasing size of 
farms the position of the bywoner is becoming more and 
more precarious. The bywoner system is . being adapted to 
new .c~nditions in a variety of ways. In . some instan~s 
·men are being taken into the employ of farmers on the basis 
of a share of the crops with or without a money wage, their 
position thus approximating to that of a farm labourer. 
Several instances were cited to us of bywoners who had been 
successful on these terms in saving sufficient to acquire for 
themselves a· plot of land upon which to start farming on 
their own account. 



319 

117. As the native becomes more accustomed to European 
standards of living his wants increase. To satisfy ·them he 
has to produce more and work for a longer period than ~s 
necessary when his wants were simple.. Any increase in the 
productive capacity of the natives means a corresponding 
increase in the national dividend of the country and is to 
the benefit of the country as a whole. · By raising · the 
standard of living of the natives much can be done to in
crease the whole industry of South Africa and thii.s ·afford 
further scope for the youth of the country-white or black.' 

118. It is frequently contended that !Where ind~stry _is 
expanding there is required a reservoir of unemployed- from 
whom to draw workers needed for such expansion. · If this 
is correct it is only just that the community which requires 
the presence of those unemployed should maintain them in 
health and strength while tney are waiting to Ile called on 
to work. This obligation makes it necessary to provid~ 
some system of insurance against unemployment with which 
to secure a reasonable absence of anxiety in respect of any 
such period of waiting. With this should be coupled a 
scheme for pensions for the old, the sick and the 'infirm. 

119. Any expansion in agriculture must necessarily be 
accompanied by an expansion in manufacturing industries. 
A policy which increases the number of efficient civilized 
workers in the Union, at the same time increases the scope 
for the youth o:f the country in every direction, !While, as 
we have shown, an increase in the efficiency of the natives 
and an improvement in their standard of living mean a 
corresponding increase in the demand for services to provide 
that improved standard. · 

120. Large tracts of land at present unoccupied are· held 
merely for their possible mineral contents. These tracts add 
to the difficulties and expense of the administration of the 
country and no obligation to make use of them either for 
mining or for agriculture rests upon the owner. Where land 
is so held it should be subject to a substantial tax upon its 
value as a possible mineral field as well as upon its value for 
ether purposes, and at the same time it should be compul
sorily thrown open for prospecting for minerals~ No 
individual has the right, when himself not using such land, 
to preYent other members of the community from making 
possible its deYelopment. By bringing into use these tracts 
of land considerable scope for the youth of the country could 
be provided. • 

121. WhateYer the actual statistics of juvenile unemploy
ment and underemployment in the Union may be--there is 
a widE>ly circulated statement, which we have not sufficient 
evidence either to accept or to reject, that half the juveniles 
who leaye S<:hool each year, numbering 8,000, can find no 
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roo~ in the industrial system-the definite impression we 
rece1ved was that there existed a clear need for witlening 
the scope and opportunities of employment for the white 
youth of this country. The problem is partly one of actual 
economic development, broadening the field of employment 
generally, and partly of a. properly regulated system of 
absorption in existing industries and adjustment to existing 
conditions. The latter aspect is one that can be more 
readily dealt with as an immediate contribution to the solu
tion of the problem of juvenile unemployment. It involves 
in the first place a. thorough co-ordination between the 
educational system and the economic organization of the 
.country, and in the second place the development of 
specialized machinery to facilitate the transition of the boy 
oi: girl from the school bench to the workshop or office and 
their placement iri employment suited to their capacities. 
The existing juvenile affairs organization, which has had a 
remarkable development duting the ten years of its existence, 
should, if it is further developed to meet the growing needs 
of the country! supply the re<{uired machinery for the place• 
ment of juveniles so far as existing opportunities enable that 
to be done. Originally started on a voluntary basis, the 
juvenile affairs boards acquired statutory authority and 
powers· under the Juveniles Act of 1921, and boards are now 
in operation in all the principal centres of population, and 
in one or .two of the smaller centres, while the system has 
been further extended to embrace coloured juveniles in the 
Cape l 1eninsula and at Kimberley. The boards broadly 
serve three purposes-they do their best to place juveniles 
who come within the sphere of their activities in suitable 
work, they explore and suggest possible new avenues of 
efnployment, and they keep the public attention con"entrated 
on the needs and problems of the juvenile population, thus 
creating an atmosphere favourable to the economic develop
_ment of South Africa along sounder lines than are to be 
found in the crude policy of employing black uncivilized 
labour at tlie lowest possible money cost. The success of the 
boards up to the present, having regard to the short period 
of their existence and the initial difficulties of organization, 
justifies the belief that the extensive development of the 
system is an immediate need of. the moment, as a necessary 
preliminary to any policy of widening the opportunities of 
employment of the youth of the country compatible with a 
civilized standard of life. There are several directions 
which this development may be expected to pursue. The 
extension of the organi,zation to smaller urban centres and to 
rural areas is an urgent necessity. It is important also 
that the administrative machinery for enabling the boards 
to keep systematic contact 'with the schools of the country 
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should be perfected, and that boards should be in the posi
tion to have surveillance of all juvenile labour employed in 
their area by making the registration of all juveniles in 
employment compulsory. · 1 

122. With the effect of the existing conditions in South 
Africa on the opportunities for the youth of the country to 
enter and be trained in industrial employment we deal in 
chapters two and three. 

CHAPTER II. 

ECONOMIC RELA'fiONSHIP OF EUROPEANS TO · 
NATIVES. 

123. The first important J?Oint to bear in mind about th~ 
native is his great love for h1s home. This plays a great part 
in attempts to get natives to come out of their looations to work 
for the Europeans. A good harvest means to them ~ con. 
siderable degree of independence until their crops have been 
consumed. Hence, after good seasons, fewer natives from the 
reserves or locations are available for employment outside.· 

124. The native cuts across all South African questions. 
These cannot be considered in the light of experience in other 
countries where the population is homogeneous. There is no 
other country in the world where, with an uncivilized 
majority, there is a civilized minority which sets the standard 
of civilization. The United States has a large negro poputa
tion, but they are outnumbered by the Europeans in the pro
portionof 95,000,000 Europeans to 10,500,000 negroes, In India 
there is a very small minority of whites-about 175,00Q.....-and 
a population of 320,000,000 Indians. In the United States 
civilization is predominantly European; in India it is pre-· 
dominantly Asiatic. In South Africa the non-Europeans out
number the Europeans by 5,409,092 to 1,519,488, but with the 
exception of a small amount of agriculture in the native 
reserves the ownership and control of industry is entirely in 
the ·hands of Europeans. When a comparison is made between 
the average wage or average productivity or average inoome of 
countries like Great Britain, Australia and the United States, 
the average in each case is based Illlainly on the standard of 
efficiency and earning power of Europeans. In South Africa 
there are Europeans of high skill, other Europeans such as 
the " poor whites " with often a very low standard of skill 
and a very large number of natives whose general level of 
efficiency is low and whose wages are also very low,. The 
natives' work is generally of an automatic character and he 
has been frequently describea as a " muscular machi~e." In 
these circumstances it is clear that no sound comparison of 
averages of wages, of output, or of income can be drawn 
between Routh Africa and any of the other countries men
tion.ed. To get a fair com_Parison it would be necessary to 
deVIse some method by whiCh allowance could be made in 
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such averages. for the use of ordinary machines in those 
other countnes for work for which in South Africa 
the so-called " muscular machine "' is used. Such a basis 
of c.omparison has not, . so fa_r as we are aware, yet been 
devised. The companson Is also misleading because 
large numbers of natives are, owing to their cheapness, 
wastefully used. 

125. European civilization, with which natives come into 
contact in the towns and on the farms, has caused a con
siderable change in the habits of large numbers of them. 
It has markedly improved their methods of agriculture and 
is slowly influencing for the better their ideas about stock 
and stock-raising. On the othe~ hand it has destroyed some 
kraal handicrafts and injured others. It has introduced 
them to an economic system which was entirely alien to 
the:ml and as a result their habits and outlook have been so 
much changed that it is now impossible to generalize about 
the habits and characteristics of the natives as a whole. 
There has, in fact, been a great revolution in native life as a 
result of the contact of natives with European civilization. 

126. Dr. Brookes stated as his opinion that: 

" In spite of the huge amount earned in wages on the 
mines neither the Natal nor the Transkeian native is as 
prosperous, nor are his prospects as pleasant, as was the 
case 30 years ago .... 

"l'he Territories are growing poorer. The money 
earned on the mines is squandered. Social ties are 
weakened and families broken up by tb.c long ab.:!ence of 
the ·bread-winner. As for the educative effect of 
Johannesburg Iife, it is undoubtedly great, both for 
good and for evil; hut as much good, with less evil, 
could have "Peen done by steady work during the last 40 
years in the native areas themselves. 

"What must be our conclusion from the purely native 
point of view? Surely that future policy ought to build 
upon the foundation so well and truly laid as regards 
agricultural training and to destroy gradually but surely 
the monstrous edifice of unnatural industrial exploita
tion. Unless and until the Bantu artizan can find a 
living among his own people, our activities should be 
concentrated more upon agricultural, less upon ind:us
trial, education .... Demonstrators and Government 
aided shows, the judicious offer of prizes, a proper 
system of ·kraal education in paya?Ie kraa~ han~icrafts 
and above all satisfactory marketmg service, Will con
spir~ to mak~ agricultural prosperity prevalent in all 
our native areas." 

127. The native in the Union (and here, as elsewhere in this 
and the next chapter, we include the Protectorates of Basuto
land Swaziland and Bechuanaland in the UniQn) may be 
roughly divided into three classes: (a) natives whose homes 
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are in native reserves or locations (many of whom go to work 
from time to time on farms and in towns); (b) natives living 
permanently on European-owned farms (this includes squatters 
or natives who reside on such farms and render service to the 
owner in lieu of rent for a certain period of each year-usually 
90 days); (c) detribalized natives who are mainly in the larger 
urban areas. This classification has developed as a result of 
the custom first of employing slaves, any coloured labourers 
who were available, and, later, natives, of whom as industry 
developed it was considered desirable to secure the largest 
possible number for employment under the control and super
vision of whites. The division shows the need for a definite 
objective in the policy to be adopted towards the natives. It 
is necessary to know whether all natives are to be encouraged 
to become detribalized or whether they are to be helped to 
remain in their reserves or locations. Steps towards some 
measures of self-government in the Transkei Native Reserve 
have been taken and the extension of this system to other 
reserves is now contemplated. This policy would appear to 
involve the maintenance of the present native culture in the 
reserves subject to possible gradual Europeanization over a 
long period of time. There still remains the question whether 
the natives in the second and third classes are to be per
manently maintained among the Europeans, each culture re
acting upon. the other, or whether they will, in any sub- · 
stantial numbers, be attracted back to the reserves. If the policy 
aimed at is to attract as many natives as possible to reside 
among Europeans, the native wilt have to be absorbed into 
European civilization. As far as the detribalized natives are 
concerned it would appear to be too late for any other policy 
than that of adoption into the European economic system. 
Whether their number is to be increased or not must depend 
upon the policy adopted towards the native reserves. The 
natives, as a whole, are being educated day by day through 
contact with Europeans. That education has had an influence 
upon them which it will not be possible to obliterate. Because 
of the existence of the detribalized natives complete separation 
between white and black is now apparently impossible. 
Attempts have been made to induce natives to come in the 
largest possible numbers to work for the Europeans by means 
of recruiting and by taxation. In the Transvaal the poll tax 
of £2 per annum was halved for the native who could show 
he had worked 90 days in the year for a European. Dr. 
Loram of the Native Affairs Commission, and Mr. Welsh 
Chief Magistrate of the Transkei, informed us that the nativ~ 
territories are not self-supporting and that a number of natives 
every year have to go out to work for Europeans to obtain 
money to purchase a part of their requirements. 

128. In South Africa industries generally are based upon 
the employment of low-paid native labourers. This has 
inevitably involved the question of bringing natives to places 
where the industries were being established. As new in
dustries arose, or existing industries were extended, they too 
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were based on the assumption that native labourers were a 
necessary foundation for industry. While the natives had 
ample land fro~!~- which to supply their needs they oould not, 
at the rates whiCh were then offered, be induced to come out 
from their reserves to work at strange occupations. Thus there 
arose a demand for low-paid non-European labour from abroad. 
T~e .sugar and. tea planters o~ Natal turned to India and per
mtsswn was giVen them to tmport large numbers of Indian 
coolies under a system of indenture for a period of years. 
This importation began in 1860 and did not cease till 1911. 
No provision was made for the repatriation of those coolies at 
the expiration of their indentures, and they settled in large 
numbers in Natal, the other states of South Africa taking 
early steps to prevent their migration into those states. As a. 
result of this importation Natal to-day has an Asiatic popula
tion outnumbering the white population. This is one direct 
result of the low-paid native wage and labour policy. The 
demand for low-paid non-European labour by the mining 
industry led to the importation of natives from Mozambique 
territory and Central Africa. The importation from Central 
Africa was subsequently · stopped on humanitarian grounds. 
The demand of the mining industry also led to the importa
tion of more than 50,000 Chinese coolies in 1904 and onwards, 
but in 1907 the Government of the Transvaal decided to put 
an end to this importation and. on the expiration of their oon
tracts, aU these Chinese coolies were repatriated. In 1925 
the policy of importation of native labourers from Mozam
bique territory continued for the mining industry only, under 
a special provision in its favour in the Immigrants' Regu
lation Act of 1913. The late Government limited the im
portation of such labourers in any year to an average number 
of 75,600. · 

129. The natives from Bechuanaland, Swaziland and 
Basutoland have been, and are, admitted to the Union to 
work, the reason for this being that the administration of 
those Protectorates is generally in conformity with the prin
ciples adopted by the Union Government in its native adminis
tration. The policy adopted by other Governments towards 
the native races in other parts of Africa is widely different 
from that of the Union. 

130. It follows that the basing of industry on the employ
ment of low-paid non-European labour involves the pro.vision 
of a. large number ~f such .labourers for every e~t~nswn of 
industry, and anythmg whiCh prevents that prov1s1on-such 
as political and social sentiment against importato~ of I~d
ians and Chinese or the development of local mdustnes 
absorbing the native labourers in tho_se areas ?f Africa fr?m 
which natives have in the past, been tmported 1~to the U~wn 
~will put an end to any increase in industry m ~he Umon, 
unless industry can adapt itself for such ~xtenswn. t~ .the 
employment of civilized workers living acordmg to a unhzed 
standard, whether they are already in the country or come 
into it from abroad. 
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1;!1. We have dealt with one effect of basing industry on 
the employment of native labourers. This, as we have shown', 
has led to the importation of low-paid non-European lab
ourers. We shall now deal with the effect of that importati()n 
upon the standard of living of Europeans and natives; in· the 
Union. We have seen that a distinCtion- must be: draw'nl be
tween tribal natives with a home in the reserves and' detribal
ized natives. The detribahzed native has notliings out: his 
wage to depend upon for maintaining himself and his family. 
A native in the reserve has the produce of his plot· of' land 
as a stand-by and can eke it out to maintain' his· usual stand
ard of living with the proceeds of the small wage' obtained 
o>er a short period of months in industry outside his reServe. 
With his land to fall back upon; the reserve native~ has a 
Yaluable aid in bargaining for a certain wage. Th~·detribal
ized native has no such aid and is in u similar position_ to the 
landless unskilled white or coloure'd worker·. The importation 
of natives from outside. the· Union increases the supply of 
native labourers and' therefore reduces the wage· which even 
the reserve native can secure and _ties down the detribalized 
native to- a wage on which he cannot maintain himself and 
his family. The effect, therefore, of importation: is' td keep 
down the standard of living of the native workers of th~ Uttion. 
This, in turn, keeps down the standard of wages- for unskilled 
white workers, who, if they wish to compete with nativei;; :ditist 
take a wage which compels them to live as what' are popularly 
1..-nown as "white kaffirs " on .a native standard of living. 
The coloured people, too, who aim at ,living· o:ri a civili~d 
standard, are depressed in the same way. :This· was. clearly 
shown to us in the case of the Western Province· wh-ere,: in 
the last two decades, a considerable number of natiyes'' :have 
been brought into and around Cape Town, where they have 
operated to _ preYent the coloured people maintaining' the 
standard of living they had at the commencement of' the:' ce:h
tury. The position of the detribalized native is one: of' great 
gravity. A people who do not receive sufficient of.the neces
sities of life to exist are driven to extreme measures such: as 
crime or revolution. 

132. A further economic result of the existing· wage'. a:ri.d 
labour polic_v of basing industry on low-paid n~n-£uropean. 
workers is, therefore, the depression of the standard of living 
of whites, coloureds and natives of the Union. Where this 
is recognized it is urged that any improvement in the wage 
standard of natiws should be Yery slow because' otlierwi~e · th• 
native, who has become accustomed to the exjsting·,rate of 
wag-es and standard of living, would beCome demoralize'd, 
which argument gives further emphasis to· the submission 
made above that low-paid labourers keep down the-·standard 
of living- of the whites. That standard can only be prevented 
from falling. further by raisin~ the· level of "the native 
l'tandard. · - ·, , 

1:33. Another question whi(·h has to be considered: i~. the 
r:ma«'itv of tht> nativP to risl'. Upon this there are conflicting 
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()pinions. The data f~r forming an opimun are still wry 
scanty. Professor Radcliffe-Brown, J>rofessor of Anthn;
pology of Cape Town University, considered that the native 
.ha~. an unl~mited capacity to rise but, on the other hand, 
when questiOned as to whether there was a check in the 
.development of the native child at a certain age, such as is 
.:frequently alleged, he said : 

" I think myself that there is probably a lmsis of fact 
behind it but the real facts of the case have not been 
actually determined. Tests have been made; some tests 

· seem to show this ; other tests seem to show- the exact 
opposite. I suggest myself that a really adequate test 
might show there is something in this. )I v observations 
seem to confirm it to some extent and one' knows that it 
has a physiological basis; as a matter of fact any phy
siological differences between white and black have not 
been sufficiently investigated, which ought to be investi
gated-differences in the growth curves of the two races 
respectively. I do not think it makes a vast amount of 
difference but I think it is likely that to some extent it 
exists. As I say, it has not been proved and there are 

, . those who deny it." 
He also pointed out that tribal customs operate against the 

development of initiative so that the native is likely to change 
.:for some time more slowly under new environment than would 
.a race with more initiative. \Ve were told in the Transkei 
by. Mr. Welsh that the native had no capacity for trading; 
but in the N dabeni Location at the Cape we were shown cases 
. .of natives who had become quite successful traders. In these 
.circum·stances it' is not possible for us to express any opinion 
. .as to the natives' capacity to rise. Employers of natives 
quoted- to us instances of natives who were able to do work 
involving a considerable degree of skill. \Vhere natives are 
employed on such work the difference in the level of pay for 

_that work and of the ordinary unskilled native labourer is 
11su.ally slight. With the existing low rates of pay for nati>es 
-very little incentive exists for employers to train natives or 
-to use them to the greatest advantage. Any improvement in 
-the wage rate of natives must have a tendency to impro>e the 
-training and management of native labourers. 

134. We have shown above how the natives fr()m the re
~erves have been able to keep up a certain standard of li>ing 
llecause of their access to land. In their case there is no 

. need to starve except when tliere is a failure of crops. Unless 
it is the policy to drive the native out to work amongthe Euro

. 'Peans he must be supplied with reserves fully adequate for 
· ll.is needs. There are two ways in which this may done
\l) by extending the area of land upon which the natiwl'l 
-may settle; or (2) by· helping him to improve his methods 
()f farming 'Which ·to-day are extremely primitive, and in this 
-way in effect secure an extension of his reserves. In eit~er 
'C'ase it is advisable to en<'ourage his love for the land because 
with the stimulus of that strong force it !leems probal>le that 
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·a great future awaits him in agriculture. The improve
ment of methods of farming in the native territories has 
·been begun.in the Transkei bythe use of farm demonstrators 
from uatiYe agricultural schools. The witnesses iu the 
.,.franskei informed us that already the results obtained are 
·very satisfactory, Their extent is, however, still small. 
If the native can be helped to produce in agriculture a 
greater return than he can obtain.by working at .a low wage 
'in other industries, it is not only in his own interest but in 
that of the country as a whole that he should be assisted to 
:achieve this result. The more the purchasing power of the 
·natives can by their production be increased· the · greater 
will be the demand for the goods and services produced by 
"the whites. I£, ultimately, the native haR to be European
ized t.he dislocation and hardship resulting during the process 
should he minimized hy making the process as gTaclual as 
possible. It is therefore of great importance that adequate 
reserves be provided for the natives to prevent their .being too 
nastily drawn into European industry. · · 

135. Natives from the' reserves generally go out to work 
for a period of months-usually six or nine months-and then 
return to· their homes. The number of Union natives who 
had left their homes in the reserves to go to labour centres 
in 1921 was 306,107, and the number entering the Union 
-iwm the Protectorates of Basutoland, Swaziland ·and 
·Bechuanaland was 58,300. Particulars are shown m the 

. ·accompanying table. 
TABLE " M." 

Number of .Jlale and Female Natires absent from their 
H OTTU'S at Labour Centres, Census 1921. 

Male. Female. Total. 

Cape Province.: 
Transkeian Territories 85,998 4,026 90,024 
Other portions .. 31,625 7,746 39,371 

Natal: 
ZuJuland .. . . 23,307 517 23',824 
Other portions .. 71,403 8,776 80,179 

'Transvaal .. . . 60,616 8,857 69,473 
<Jra.nge Free State. .. 2,381 885 3,236 

Total .. . . 275,300 30,807 306,107 

. Basutoland .. . . 37,827 9,314 47,141 
Swaziland .. .. . . 5,839 151 5,990, 
Becltuanaland . . .. * * 5,169-

Total . . .. - - 58,300 
• Not avallable. 
[U.G. 14-'26.] 
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l;jG. DetriLalized natin.•s in the towns with no land to 
retire to, work all the year round and are just as defenceless 
against economic pressure as poor landless -whites. Nativ~ 
:;;quatters and farm natives generally are better off than the 
detribalized natives as, for part payment for their labour, 
they frequf'ntly receive the right to plant a plot of land and 
to graze a certain number of stock. As the size of the farms 
becomes r<maller these p1·ivileges are being curtailed and the 
tendency is for the position of these natives to approximate 
to that of the detribalized natives. 

l:Ji. The great majority of natives engaged in mining, and 
a considerable number of natives employed in farming, are 
recruited at their homes by organizations acting on behalt 
of those industries, or by individuals acting as recruitel"s. 
Such natives are usually recruited for long periods---tiix, nine 
or tweh·e months-while natives who apply for work without 
recruitment, except in such a case as that of the Kimherlev 
diamond mines, generally engage themselves to work on ~ 
monthly or weekly basis. Nativ.es recruited for the gold 
and coal mines, as well as the natives employed in the 
Kimbed~y diamond mines, are thus separated for several 

·months from their fainilies and live in unnatural conditions 
widelv different from what thev are accustomed to in their 
home;. Away from their ho~es they are not subject to 
tribal di~ipline. Their numbers are large, and because o£ 
these circumstances it is argued that the natives must be 
closely compounded for the general safety. Compounding is 
not practised where sites or huts may be rented. 

138. L"nder the Xative Labour Regulation Act of 1911 
. (sec._14) a nath·e. :who breaks his contract of_service. becomes 

liable to a criminal prosecution, and upon conviction can he 
fined or imp1-isoned. There is a siinilar provision in the 
)lasters and fervants Acts in the different Provinces applv
ing· in most cases to whites as well as natives in certain 
defined -occupations. ~ot much use, however, appears to 
be made of these Ads in respect of white servants. Thf>se 
special pro>isions haw the social result of dulling the public 
consci~nc·e against interference with the freedom ofthe indi
vidual not· onlv for natiws but for whites as well, so that 
a feeling tend~ to be established that the manual worker
whatever hi~ colour-belongs to a different species of animal 
from other human hein~. Those provisions also help to 
maintain the tradition that manual work is degrading for 
white peoplt> whic-h, as !\l"e- show elsewhere, bas had seri~us 
consequences: in the creation and continuance of the poor w~1te 
problem. Econ01nically, these -Acts operate to prevent natives 
as a dass from bettering their position and, however uncon
o-enial the work mav be which thev are required to do, 

.,. tlif'y- nre tied to it for the period of ·the contract unl~ it 
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happens to be clearly outside the generally vague description 
'()f the work which the native labourer was engaged to ao. 
On the other hand, these provisions are partly instrumental 
in making the natives more acceptable to an employer than 
would be a white labourer without them. This is, of course, 
an added disability with which the white man l:llust contend 
in his competition with the native. Most of the farmers. 
who gave evidence before us said that they never .invokedthe 
Masters and Servants Acts because prosecution involved 
them in considerable waste of time and also gave them a 
bad name with native and coloured workers and thus reduced 
their prospects of securing enough labourers. They also 
·agreed that it was unsatisfactory to retain au unwilling 
native in their service. They, however, asked that the 
svstem be continued because of its moral effect on their 
"labourers. As the natives, however, get to· know that the 

'Arts are not likely to be invoked this moral effect, assuming 
it to exist, will disappear. One witue8s in the Western 
Province, upon whose statement we place reliance, said .that 
tl1£: Masters and Servants Act was harshly enforced by the 
police in some districts, and he quoted instances of this to 
us. These provisions were condemned before us by. a con
siderable body of wi tuesses. Professor Radcliffe-Brown 
presented an aspect of the question which, in our opinion, 
merits very serious consideration. He explained that the 
native, apart from .European influence, had no conception c;>f 

.contract, and then said: 
"The native does not know what contract means. 

Debt is, t_o the native, one of the most sacred .things. 
To the native a debt can never be abolished. I£ your 
:great grandfather borrowed £5 off mine you will owe me 
£5 and a debt will never be repudiated, but contract 
-doe~ not exist. T?ere is no such thing· as contract _in 
native law .. Deb~ IS the nearest thing to it. Otherwise 
the· only thmg IS status. The European lawyer, :with 
sin~ular lack of logic as it seems to me, say& that as the 
native does not understand what a contract is we will 
make it a criminal offence for him to break a contract. 
which seems to be going in a wrong direction. If vou 
want a native to understand what a contract is you 
slu;mld do it gradually and he will gradually come to 'the 
pomt we have reached, and there is the basis of the 
sanctity of the debt .... The native looks upon the 
·contract as a mysterious device on the part of the white 
.man for getting the best of him and he is unable to look 
upon it in any other light than that. ·And . I do not 
think it would make any .difference to him if it .were 
registered, from his point of view. On the other hand it 
might actually protect in some instances." 

This witness further said that there was no stigma attarhed 
io the native who underwent a term of imprisonment :for 
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breach of contract, or for anything eLse, and that one of the
disadvantages of the way in which we have treated natiws 
was the result that there was no moral stiQ"'Ila on the natiws 
. • . 0 
m gomg to pnson. That was one of the great difficulties in 
inducing in the native who is coming into our system, any 
conception o:f what we mean by " legality " and " ille
gality." 'Vhen the suggestion was put to this witness that 
these provisions gave the natives an advantage in that thev 
made them more attractive as employees than they would b"e-
without them, he said: _ 

" I can see that, but one might ask whether it is not 
a doubtful advantage in certain circumstances. The pos
sible harm that might be done with regard to European 
law in the long run might not be worth this particular 
advantage to the native of getting more employment. 
The main point I was thinking o:f was this-that aftPr 

. all the important thing about law is its prestige. The- • 
·native has the very highest respect :for his own law. It 
is a thing absolutely and entirely sacred to him and it 
is one of the things that make him regard the King and 

· the Chie:f as sacred persons-that he is the repository of 
the law. Now it is rather dangerous to shake that Tiew 
o:f the native and to teach him that law is a thing whick 
need not be. regarded as sacred, that it is a profane thing 
which does not possess ·those peculiar qualities which he
attributes to it, and there are many :factors with regard 
to the European law and it seems desirable to transfer: 
to our law that sacredness with which he regards his own_ 
..... The result is that while in primitive conditions 
there is a dt>finite stigma attached to quite a number of 
actions he attaches hardly any stigma to being sent to 
prison by the white man, which is an undesirable thing.',. 

Dr .. Loram said he did not think the native should be given
this advantage. 

Major Cooke, the Director of Native Labour, said that he 
had-though reluctantly-come to the conclusion that these
provisions were necessary. 

- 139. In our opinion the point made by Professor Radcliffe
Brown is very serious, and any shock to the prestige of the 
law is one which can hardly be compensated :for by any finan
cial advantages. In our view the policy o:f these Acts is eeo
nomically and socially unsound, and as circumstances arise
which will allow an amendment of these Acts to be made with
out a serious dislocation o:f industry, advantage should be 
taken of them to restrict the operation of the provisions which 
we have been discussing. In this way it will be possible gradu
ally to reduce their effect until they can be repealed. 

140. There was certain evidence placed before us to the
effect that natives in some districts were unjustly treated by 
employers and defrauded o:f their wages. The :farmers who
gave evidence before us, while generally admitting that cases 
of such treatment did occur, showed that these were :few. They 
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~;:.111 that the natiYe was beginning to realize that the Courts 
were open to him for his protection, 'while a still more ade
quate form of protection was the fact that the natives had 
developed a svstem of classifying employers according to their 
treatment of 'their labourers and of boycotting those who fell 
:>hort of the standard set for employers by the natives. ·The 
evidence was to the effect that this constituted in most dis
tricts an adequate defence for the natives againstL unjust 
treatment. 

141. As long as importation of native labourers is allowed. 
from outside the L nion some system of recruiting in the area. 
from which those labourers are drawn will probably be neces
f:ary. It will probably save natives in outside countries the 
trouble and expense of coming to the Unionbordersto:findout 
whether they are likely to be required or allowed in the. 
"Lnion. In the Union the natives' attachment to tneir land 
and their fear of strange untried conditions renders . thein.' 
comparatively immobile. Various ways of making them more. 
readily available for industry have been suggested and tried •. 
Commissions have suggested that they should .be taxed· Sl) 
that they may be forced to go to work for Europeans. l?rom
inent individuals from time to time have suggested that the 
natives' acces;; to land should be curtailed with the ·same 
ohject and, in practice, in some districts the land has been 
taken or bought from him and in this way his ready access' 
to land has been considerably reduced. For this reason there 
is now a complaint that the reserves are inadequate for the 
natives. As a further means of inducing the native to come· 
out to work in European areas the system of recruiting has 
been developed. This is regulated under the Native Labour 
Regulation Act of 1911. The abuses of the old system of 
recruiting have been largely reduced, but a xepresentative of 
the Natal Agricultural Association told us that natives were 
frequently recruited by individual recruitery> on promises 
which the recruiters had not been authorized to make. _ In 
this way considerable dissatisfaction has been caused among 
the natiYes when they haYe found that they have been mis
led, and desertions haYe been frequent in consequence. The 
gold mining industry has a very well equipped and efficient 
l·l'ganization for recruiting in the Union-particularly in the 
Transkei-known as the NatiYe Recruiting Corporation, 
Limited. By reason of its influence and the magnitude of 
its resources this industry has a great adYantage over. all 
other recruiters. Xumerous complaints were made to us. by 
farmers that they had great difficulty in getting natJ.ve.lab
ourers where they had to compete for them with the mining 
industry. In so far as recruiting may. be the means for per
suading natiws to come out to work who are not anxious to 
du so, we think that it is contrary to the desirable policy of 
encouraging the natiYe to remain in his reserves as long as 
possible. As far as it serves the purpose merely of directing 
natiYes to an employer who needs their services we think this 
rP,ult would he htoUtor achiewd and with greater fairness to 
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the different industries in the countrv, if Government bureau..."'\: 
wer~ est~bli~hed for the purpose of giving information to anx 
n~bve wtshmg to go out to work about the requirements of 
different employers and the terms and conditions offered by 
them. Such Government bureaux should record the names of 
employers to whom natives go out to work, and should com
municate full information as to the terms of the contract 
to the Magistrate and the police of the district in which the 
employer resides, and they could see that the term~ of the 
contract were faithfully observed. This would be a guarantee 
t? ihe natives of fair treatment. No pres~ure should be exer
cised by such a bureau to influence the native in his choice 
()f employer, but, with full information as to the positionsopen 
and the rates of pay and conditions, the native would have 
a right freely to choose his employer. The competition for 
:natives would assist in raising the conditions of those who 
are to-day :very poorly paid, while the farmers who complain 
()fa great shortage of labourers will, if a shortage does occur, 
have a better chance of receiving their share of native lab
()urers than they to-day have when competing with highly 
mganized and well-equipped corp()fations . 

. 142. Complaints of unjust, harsh and illegal treatment of 
:nati~es }n various industries and compounds were made to us 
by ,the native ,trade union-the Industrial and Commercial 
Workers' Union. Into a number of these cases the Director 
()f ,Native Labour, or _his department, had made inquiries and 
several ~ere found .to have been correctly stated. This union 
claimed that natives do ~ot receive sympathetic consideration 
of .their gx:ievances .:from many officials with whom they haw 
ii>. come in contact. It was not within our sphere to make a 
detail~ examination of these complaints. Even if there is 
-:q.o $.round for them, the_ fact remains .that a belief in their 
reality does exist in the minds of a nl}mber of natives. There 
is ,always a danger, .when large numbers of -persons have to 
Q.e .dealt with, of treating complaints in an off-hand manner. 
Any discontent on the pa1·t of natives with the treatment 
~eted ~ut to them is bound to affect their willingness to come 

- out .to .work. and their efficiency. From every point of. view 
it is . desirable that the most generous and careful considera
tion should .always be given to complaints by natives. 

).43. It is thus generally accepted as a well-established ~us
tom in ·South Africa that industry must be based upon the 
~ployment of low~paid non-European labourers. Those who 
qold that this custorp is .unchangeable ,will naturally oppose 
any ,imp~ovement in the position of the native. As the native 
i~pro'\Tes his wage standard, competition by white unskilled 
lilbou.rer.s ,becomes possible, and industry to that extent approx
im,ates n,earer to the basis of the employment of white lab
oure~- If, on the .other hand, the nativ-e standard Of wages 
is .ke-pt qown, that makes the employment of unskilled .-whitE> 
labou),'Crs more improbable except by drag-ging down the white 
to the leva) .of the native. :By means of the importation of 
natives from outside the Union the wages of the Un.ion 



1oatives can be kept down to the le'\"el of wages paid to the 
imported labourers, and the white unskilled labouer has to_ 
<·ompete with them at that leY~l. It is urged that no change
in the present wage and labour policy o:f employing low-paid 
non-European labourers can be made without injustice to the 
nati'\"es. It is .not suggestt'd that the native who desires t{) 
work should be prevented :from doing so. Every care .must 
be taken to see that the native in the Union is in no way 
JH·ecluded from the . right to economic development, eitht'r 
through agriculture in his own territories or in industry where 
he has gone among the Europeans. ·The position o:f the native .. 
-of the Union cannot be prejudiced by stopping the imp01·ta-. 
tion o:f non-Union natives. There will be, in that case, .an 
incentive to pay higher wages :for greater efficiency and this, 
in turn, will act as an incentive to. the native to acquire that 
higher efficiency. As long as iwpodation continues those 
incentiws will not operate as they should do. 

144. It is sometimes argued that South Africa is a poor 
-country. '!;'his must mean that the country is poor in natural 
resources and that the standard of living o:f its people is low 
because of a poor return being .obtained for a given expenditure 
-of energy. The evidence shows that South Africa is by no 
means poor in natural resources. The average production of 
native labourers is low and much of the evidence showed. that 
low-paid native labour was inefficient. Because .of the low 
~'"erage production of the native there is a tendency to regard 
South Africa as a country which should have a low standard 

-of living. T,he argument seems to be that, because the major
ity of the population of South Africa consists o:f natives who, 
as low-paid labourers, are employed to do the unskilled work 
which, in other countries, is aided by mechanical appliances 
allowing to labourers absolutely or relatively much higher 
rates of pay than are received by the natives, South Africa 
·should base its wage rates and consequently ·its standard of 
living upon the wages and standard of living o:f the natives. 
It cannot be doubted that the nry considerable natural 
resources of the lJnion would have been developed had ,ther.e 
hPen .no low-paid labow: available. .The development would, 
no doubt, in many £>ases have taken a different direction,•but 
in any. event the standard of living of the unskilled workeJ:s · 
would have been £>onsiderably higher than that o:f the .native 
to-day. In existing drcumstances many o:f the whites )lave. 
~M-en reduced to a low standard o:f living through the presence 

·of l~w7paidnative labourers. · 

145. In view of what has been said above no excuse is neces
sary for again emphasizing the fundamental importance -of 
eonsidering all South African economic questions .in the .light 
-of the presence and effect upon them.o:f the large number,of 
natives in the.Union, and the very great care that is necessary 
in drawing inferences from conditions in other countries ,and. 
making comparisons between them and South Africa. 
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CHAPTER III. 

THE EFFECT OF DIFFERENT WAGE AND LABOUR 
POLICIES. 

146. Some aspects of this question have already been 
dealt with in the previous chapter. It is now proposed t~ 
deal with the wider economic effects of different wage and 
labour policies upon the opportunities of employment at a 
wage compatible with a civilized standard of life and particu
larly of the policy of basing industry upon the employment 
of low-paid non-European labourers. Dealing with the origin 
of this policy, Mr. Cousins in his report, as Director of 
Census, on the last Census at page 204 says: 

'' Gener~lly speaking, in many, if not all, walks of 
life there has been a pronounced tendency to regard it 
as beneath the dignity of a white person to perfom 
menial tasks. This departure from the traditions in 
Europe of the original settlers in the country is. 
attributed by historians to the importation of slaves int~ 
the Cape in 1658, which is stated to have had in the 
direction indicated an important effect on the industrial 
and social history of the colony. Slavery brought 
manual labour into contempt, and the result was that 
the colonists ceased to do heavy manual labour. The 

· · introduction of slaves was regarded as having had a. 
baneful effect on the industrial history of the settlement_ 
Theal remarks: ' The system of negro slavery caused 
them _.(the colonists) to regard the black man as properly 
the hewer of wood and drawer of water.' This idea. 
once started has become, with the passage of time, long
after the abolition of slavery, .a deep-rooted character
istic of the South African people, and is doubtless rc-· 
sponsible in a great measure for the increasing number 
of poor whites, whose existence constitutes oM of the
most serious problems of the Union." 

147. With the white population very EJU.Jtl and witldy 
scattered, the tradition referred to by ::llr. Cousin.>, that 
manual work was degrading to the social standard of a white
m.an.", became firmly rooted. As long :lS ther~ was r·lenty of" 
room for expansion the whites scattered, and whenever new· 
land was required, trekked further north. Food was easily 
obtained as game was plentiful and a very l~ttle planting nnd 
sowing ~ave a sufficient return for the needs of a man and 
his familv. There was no object in producing for sale, 
for there· was no market. The life of the people was 
generally a pastoral one. There was little currency ~nd 
little need for any. This last fact has an important bearmg 
in that it probably explains the widespread custom in South 
Africa in paying wages in kind. With the limit to
trekking to new lands which was reached in thE" 
course of time, the bywoner system grew, and that clas;o. 



of landless whites living on another person's land, generally 
in return for a share of crops, became larger and poorer and 
led ultimately to what are now known as " poor whites.;' · 

148. With the discovery of diamonds at ltimberley,~ and 
later of gold in the Transvaal, there arose a new industrial 
situation of great importance to the country. The landless: 
whites of the country, held back by the tradition we have
mentioned and which long persisted without abatement,· took 
no part in the manual labour of the ne'w industries; · There 
were no openings for manual wurk on the farms because the
custom was firmly established of working them with native 
labourers, and even if the owners had wished to depart from 
that custom the landless whites themselves would have con
sidered such work as beneath their dignity as white menp 
It was, therefore, to be expected that the ne~w industries: 
would, as in fact they did, develop on the basis of the em-' 
ployme.nt of native labourers. There were large numbers: 
of natives who could be obtained at what seemed extremely 
cheap rates of pay. For the skilled work, it was necessary 
to attract men from overseas, and for many years' ·the dir~c-' 
tive posts and posts requiring skill were filled by men 
imported from abroad. In these circumstances, a belief" 
grew up and became firmly established that low-paid non
European labourers had to be the basis of industry and that 
there was no room for white men in industry in any but the 
skilled posts. Except in the days before railways served the
diamond and gold-mining districts, when ox-wagon transport 
offered a means of livelihood to a number of South African 
whites, these industries gave little or no scope for the landless 
whites. Their upbringing and traditions had wholly unfitted. 
them for any position in industry. Their condition became 
steadily worse and was later severely aggravated by the .South 
African war, which reduced large numbers, including many 
who had been quite comfortably placed, to indig~ncy. Thus
arose the class of people now known as "poor whites." There
are no· accurate statistics available of their number,· but it 
is generally accepted that they constitute from 8 per ce;nt. 
to 10 per cent. of the total white population of the Union. 
It is necessary to emphasize here that they must not be con
fused with those classified and registered as unemployed .. · 

149. The position of the poor whites, with no land and with 
a tradition against work, began to grow hopeless, and in the
early part of this century after the Anglo-Boer War their
poverty and misery became extreme. Even when attempts 
were made to bring them into some branch of industry, the 
theory that all industry must be based on the employ.ment of 
native labourers made it difficult if not impossible to place
them. They could not subsist on the wages paid to natives, 
they had no special skill, and the custom of the country was 
to employ natives at very low rates of pay for all unskilled 
work. 
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lW. There is no need for us to elal10rat~ further the l!lf'ri
()USness to the countrv of tltis date of affair!!. Poor white-s 
drifted in·lar~ numbers into the towns. To meet the problem 
thus created the Go>ernment and a number of town rouncih 
introduced relief works on which the poor white-s in the town11 
were employed. To these people, accustomed as they had been 
to payment in kind, and with little or no eXJl('rience in han<l
lin~ or seeing money, the few shillings a day Jlaid on· thef.e 
relief works seemed wry attracti>e. This policy inereased thr 
drift from the country and eaust>d wry difficult problt>ms in 
the administration of affairs in the large town111. 

151. In tra•elling through the rounfry ..-e were •ery mu<·h 
impressed by the great change in the popular attitude t(lw-ards 

. the probl~m of the poor w-hites and the increasing recognition 
()f its seriousness. Numerous public bodies and individual111 
have initiated and are cal!ying out schemes ~ which employ
ment can be found for.this class of poor whites and by whi('h 
it is -hoped to prevent any others lapsing into their position. 
~his change is a subject for rongratulation. On all sides tht>t"t" 

~as evidence that the tradition against manual w-ork u break
ing down on the part of the white man. It is, however_. still 
a difficult matter to get employers generally to realize thi" 
and to make use of this change in attitude. 

152. In chapter two w-e have ~>hou-n. how the bal'ing of indus
try on the employment of low-paid non-European labourers 
has inevitablv led to a demand for importation of more 51l(·n 

b bourers. It is difficult to strike out on a path different from 
t~t lo one which cu8tom has familiarized m:. .An employer, 
w.ho .has organized his business or industry on a stereo~l 
basis desires to continue on it. When there is a shortage of 
low-paid labourers the easy way is to make good that shortage 
by importation. .Any other method invol•es the diffi.cnlty 
and .expense of re-<lrga.nization and these will only be iaced 
when .it is clear that such importation will no longer be per
Ip.itted.. .A.s,we showed in chaptt>r t--o, the (·boice may have 
to be made, between r~tricting the expansion of industry, 
except in so far as it can expand on the basis of the emplo;r
ment,of larger numbers of reasonably wt>ll paid white worl.en, 
-and allowing it to expand on the ba~>is of the introduction 
~o-ain of Indians or ,Chinese coolies to augment the supply of 
1ow-paid non-European labourers. 

153. It is generally assumed that nati>e labourers are cheap. 
A. considerable amount of the evidence laid before us doe<; 
-not bear out this aSSilmption, but on the contrary shows t~t. 
-though low paid, native labourers are expe_nsive. These VI~!I 
were -wt>ll stated by the Secretary for A.gru·ulture, ..-ho satd: 

.. I regard the native (rontrary to ~he ge~erally current 
·':ie..-) as:an t>_xpensivel~~; ~e ts not I_ntelhgent;_ be 
requires constant supuns10n; he ~s slow; hts ~ant~ bemg 
few he does not realize anv neees•atv for exerlmg hun.self . 
• . . . The lol's from int>ffl.~it>ncy of hundred." of thousand~~: 
of n~ti•e labourt>rs-in the indireet loss of diminis.ht>d 
production and of inft>rior produ('tion-mu.c;t beenormon'>. 
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Close superl"ision of native labour is a necessity; and 
there is a drain on the time of the European, perpetual 
and serious, lessening his usefulness and restricting his 
aetiYities; it is an addition-a bean- addition--to the 
cost of native labour. The monthly "bill is not paid at 
twenty or thirty shillings in cash, and mealies· and milk 
and tobacco and an occasional sheep. It includes· also 
what the farmer ought to haYe obtained from the soil, 
but did. not get; the intelligent aid. which he was en
titled to, but failed to recein; the time which he bestowed 
on superrision and could haYe employed to better advant
age; above all, the slow-poisoning effect or inefficiency 
on those whose misfortune it is to have to correct it~ The 
native IS, howeYer, t•apable of rising·and has ginn: clear 
indications to that effect. He will, in the opinion. of' the 
writer, continue to Le the main supply of farm ·labour 
because he is supposed to be cheap, because he is available 
in large numbers and furnishes a plentiful supplyy and 
because he is docile, prepared to· work from sunrise· t(} 
sunset and later, and has no organization which comes'in 
conflict with employers.,. . ·· 

. . ! ~ ' 

154. It is coming to be seen in many countries that~ low 
wages do not mean economic or cheap production. Mr. Ho_over, 
Secretary for the Department of Commerce in the ·United 
States, in his i924-25. annual report, drew attention to. the 
fact that the great rise in wages in that country was being 
accompanied by substantial reductions in the price of the 
goods purchased. · · · 

155. As a result of the many-cases in which whites have 
been and are being employed where· formerly natives were 
engaged, there is now a co.nsiderable volume of evidence on 
the practicability of organizing industry economically with a 
much larger proportion of whites than was formerly employed. 
We were informed that white labour on relief works had at 
times proved expensivt', one instance being of some road
making in Natal, referred to by the NatalProvincial Secre
tary. 

156. On the other hand, in many cases the substitution or 
whites for nati,·es has been an economic success, and the 
extent of this success f'aii be the better appreciated when the 
conditions under which the experiments have been made are 
well understood. In all these experiments the whites have 
been men who hne been brought· up under the tradition 
ag-ainst manual work. Thev have been disheartened bv pov
erty, ~enerally underfed, without hopefor the future,.stunted 
in ~rowth. of poor physique, which is markedly in· contrast 
with the fine physique of men of the .same stock who have 
h>t.>n well cared for and nourished, The-y were ha1pjlered, too, 
hy tLe widE'f'pread belief that the white man cari.no~ work in 
8 oot f'OUntry like South .Africa and by a tradition in the 
mind,- Qf those around them that ·a ·white man C'Ould not and 
o;hnul.l not do " ka:ffir work." Then, .too, generallY; <the wage 
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paid has iieen one whieh did not suffice to provide the susten
ance necessary to maintain the physical strength required for 
the·work that they l1ave been set to do. 'Vhen all these factors 
are taken into comideration, it wiJl be s~en that a wry great 
measure of suece~s has been achieved m the demonstration 
that white men ean compete successfully with natiYe lab
ourers receiving lower rates of pay. 

157. The employment of whites, where preYiously natives 
had been engaged, has occurred in a variety of ways. In some 
cases where formerly natives had been employed white youths 
have been taken on with a view to training them in the busi
ness concerned for the higher posts. The aim in these cases has 
generally been to get over the difficulty, which arises under 
.a system where industry is based on the employment of low
paid labourers, that no opportunity exists for training men 
to fill the posts requiring skill and responsibility. South Africa 
.still has to import skilled men. Its industrial system requires 

. .skilled men to control large numbers of unskilled natives who 
to-day have not the opportunity, even if they haYe the 
-capacity, to l>ecome skilled. There is no bridge between the 
iwo classP-s. 

158. The South African Railways and Ha1·bours have had 
-considerable success in employing white youths in place of 
'liatives with a view to training them for positions in the rail

. way service which natives cannot fill .. The General Manager 

. of Railways expressed himself as pleased with the results in 
l1is Department. He said in a statement _presented to the 
()ommission : . 

" The position with regard to the type of youth who 
is at present offering himself for services of the Railways· 
and. Harbours is good. The ~yye has perceptibly impro:ed 
durmg the last decade, particularly because of the Im
proved educational standards now prevailing, but largely 
·becam-le the youth is beginning to realize that steady 
work is a neeessity and that railway work is a particularly 
interesting and useful form of employment. . 

"There is still a eonsiderable amount of work bemg 
donP. by natives which could be done equally as well, if 
not better, hy European lads and in the initial stages at 
relatively no higher 1·ate of pay, but this pos~tion will 
disappear as native wastage takes place. As natives leaYe 
they are replaced by Europeans as a general rule." 

:He then summed up the position as follows : 
" M v own personal view is that under the conditions 

existing in South Africa every effort should be made to 
train the youth of the country irrespective of the labour 
requirements immediately in view. I have a profound 
.belief that South Afriea has a great future and tl1at 
'before many years are past there 'Yill lle ple~~.ty of open
ings. We must relv on the e:xpamnon of our country and 
ihe advancement oi its industries and tmin the !!16ns of 
-the lancl in readin~s~. 



" I can definitely state that our experience with junior 
white labourers has been so satisfactory that I commend 
the system to all employers of labour. To make it :a 
success eYeryone concerned from the head of the business 
to the lowest employee should be encouraged to take an 
interest and to help. It is, of course, essential that the 
youths must not be used as a means of encroaching on 
the position of adult European employees." • 

159. The Durban Chamber of Commerce cited an experi
ment initiated by Mr. Karl Gundelfinger, merchant of Dur
ban, who employed white youths in lieu of native or coloured 
workers in his firm. In a report on this experiment, Mr, Gun
.delfinger said : 

"The many requests during 1923 for employment by 
white lads of the ages 15 to 18, some just from school, 
others trying in vain for months-nay, years-to find 
emoloyment, also the earnest appeals made by the Juv
enile Affairs Boards, caused us to give serious thought 
to the possibility of employing white youths for work 
hitherto performed by coloured labour (natives or- other
wise). 

" In a merchant's establishment, coloured labour enters 
{)nly in the warehouse, and, of course, numerically is 
not as large as in a factory; nevertheless it is employed 
to a considerable extent in the open stock departments, 
especially where hardware, rough goods and groceries are 
handled, and in the packing rooms. In o"ur open stock 
department and opening up of cases, putting the goods 
into shelves and also to a limited extent assembling of 
orders was performed by coloured labour under the super
vision of adult Europeans. In the packing rooms, apart 
.from three senior European packers, coloured packers and -
-assistants make up the staff ..... The experiment wa~ 
-certainly proving a success, the men in charge :found the 
work done quicker, better and more intelligently, there 
was less need for sunervision than formerly. -As the year 
went on we engaged a further number of lads from time 
to time and at the close of the year we had 18 lads on 
-our books, which number does not include those originally 
engaged for the office. There were comparatively_ :few 
changes during the year .... In conclusion, I desire to 
-say that ihe publicity gi>en to the problem of finding 
~mployment for our lads as they leave school, the expei·i
ment made by my firm and others in Durban has pra,·
tically so!Yed the problem in Durban as regards the lads 
wishing to enter commercial careers. . . . Whereas a 
year or 18 months ago the number of such lads seeking 
work ran into hundreds, to-da .... they are being abs01·bed 
as thev leaYe school. I am firmly of opinion that anyhow 
in tl1e large commercial and industrial centres of the 
Union there is an opening for every lad as he emerges 
from school, provided the commercial and industrial com
munity of South Africa attuner H11 mind to thil! all-
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importation problem. The juvenile 
throughout the Union, who in the past 
hard spade work will, I am convinced, 
response to their efforts in future." 

affairs boards. 
have done the 
find· a readier 

In dealing with this scheme of Mr. Gundelfinger's 
Chamber said: . 

th~t 

"Similar experiments ha.ve been made both before and 
after by a number of mercantile firms in Durban, and 
all these experiments have conclusively shown that the 
substitution in question can be made an' economic success. 
The_ white youth of South Africa, to become as efficient 
as his competitor from oversea, must, just as he is doing, 
learn his trade from the lowest rung of the ladder up. 
There· is so such thing as ' kaffir work ' and the sooner 
that fallacy is eradicated from the mind of the gmwin~ 
generation the quicker our progress will be. The white
labour· policy so strongly advocated of late years by the 
Juvenile Affairs Board, the Municipality, the Railway 
Administration, and the Chamber of Commerce, has borne
good fruit in Durban; there is practically no male' juven
ile unemployment in this town to-day. The position is. 
not quite so happy a one in respect of :female learners, 
i.e,, girls aged about 16, departmental and drapery stores 
having long waiting lists of applicants. Whilst it must 
be conceded that Durban. with its e-reat commercial and 
industrial activity, is probably in as good or better posi-

- tion than most parts of the Union to absorb its youths, 
the difficulty in the lesser favoured portions of South 
Africa .can be greatly lessened bv a change in the· mental 
attitude and pre~conceived ideas of the employing 
classes." 

160. Mr. J. S. Hancock, who came before us as one of the 
I'epresentatives of the Transvaal Chamber of Industries, 
giving evidence subsequently as a private individual, said 
that he had, in his factory, where he made asbestos sheets, 
substituted a number of white youths in place of Indians, 
from which he anticipated satisfactory economic results. 
He said· these white youths had a greater capacity for 
becoming skilled than the Indians and that he intended, in 

·the new factory to be opened in Johannesburg, to continue 
· the employment ·of white youths there. He preferred the 
· white youths on account of' their extra efficiency. This 
- witness. also pointed out that it was not possible to take a 
ratio of the amount of work the native could do to that which 

· could he · done bv a white man; that it· was necessary to 
·differentiate between pick and shovel work . and work 
:~requiring a . certain amount of intelligence and work 
_'requiring still more intelligence:; He said . ther~ '':~\s abo 
the factor of 'the greater morahty ·of the wh1te man m that 

·he· knew he must do his share and perform the labour for 
which he was · being paid, whieh did not necessarily enter 

-.into the :p1ind of the native. · 
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161. In another class of cases there has been direct 
substitution of a mass of white workers for a mass of nati·ve 
workers. In such cases many people find it difficult' to 
realize that the change is analogous to a chemical change 
and it is not merely a mathematical substitution. Different 
methods of organization are required when controlling a 
body of white men from those required in the case of a 
body of native workers. This aspect has been • .:realized by 
the Postal Department. In that department a policy was 
adopted in 1924, as posts occupied by natives became vacant, 
of filling them with white workers. The work in this 
department may be divided into two parts-p<_>stal and 
engineering. As far as the postal side is concerned the 

· substitution frequently has to be of one white where there was 
before one native. Where no reduction in numbers can be 
effected and the amount of work required to be done remains 
the same the cost must inevitably be the difference between 
the wage paid to the native worker and the wage paid to the 
white worker. In the engineering section, however, the 
position is different. There it is possible to organize the 
work so that advantage can be taken of the greater intelli~ 
gence and application of the white worker and the higher 
wage of the white worker can be compensated for .by an 
increased return in work. The Acting Postmaster-General 
>'aid in reference to this subject:-

'! It is the policy to keep a man in continuous 
employment as far as possible with the result that his 
usefulness improves. At the commencement of the 
scheme the cost of labour was as much an 150 per cent. 
more than if the work had been performed by natives, 
but this has been reduced to from 25 to 50 per cent. fot 
all classes of work throughout the Union. When the 
whole cost of the works-i.e., including material, 
labour, transport, etc.-is taken into consideration, 
however, the increased cost varies from 7 per cent. to 
10 per cent. Apart from any increased cost under the 
new system it must not be overlooked that the employ
ment of white labour will create a class of potential 
semi-skilled and skilled European telegraph and tele
phone assistants, of which there has always been a 
dearth in the country. . . . Taking everything into con
sideration the scheme may be regarded as an economiC' 
"'uccess.'' 

In his eviden<'e lie said, in reply to a question whether 
the work could be done at the same cost as with native 
lahour :-

"I would not like to commit myself to it, but I do 
think we could get it reduced lower than the present 
level. I do not say we could get it down to the level of 
the cost of native labour. Certain of our district 
en~ineers with white men working under them are of 
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opinion that they can get the costs down considerably 
more." 

1.62. The experience. of th~ Boere Saamwerk Beperk, to 
wh1ch we shall refer m detail later, showed how in altered 
circumstances white men could be relied on to continue 
work!ng better than natives. That company informed u' 
that It was usual for the men, whether white or black to work 
in gan·gs of eight. .I~ for a~~:y reason a native gang' was not 
co~plete the remammg nahves would stop working until 
then full number was made up, whereas the white gangs 
would continue to work even if their numbers were reduced 
as low as five. 

163. White men have been substituted for natives in various 
classes of work. For a considerable time the railwan have 
done construction work entirely with white labour. Sir 
William Hoy in his statement drew a distinction between 
.construction work and "open-line work." In 1907 the then 
Chief Engineer ()f the Central South Mrican Railways, giving 
evidence before the Mining Industry Commission, said, in 
reply to the following question :-

"Generally, then, as a Iesult of your experience in 
this matter, is it your opinion that the white man, pro
pedy organized, can compete successfully w-ith kaflir 
labour? 

"Answer: Oh, yes, certainly. I am quite prepared to 
build railways anywhere now without employing a black 
man anywhere near the place, and to build them as 
cheaply." 

-The last returns of the amount paid to white workers by the 
Railw-avs on construction w-ork show- that thev received an 
average of 7s. llfd. a day. This figure represei..ts an increase 
on the ~o~mer rates; and the General Manager stated:-

- "The 2,318 European labourers employed at piece
work rates on construction works are not classified as 
ordinary employees. They are purely casual employees 
and_ th~ only privilege~ they get are free convey~nce. to 
site of work and to pomt of engagement on termmahon 
of work, -~~ick fund privileges,. free hospital acc_?~moda
tion for certain periods, a subsistence allowance if Ill and 
not in hospital, free tentage, free supply of tools and 
sharpening of tools, etc. . . 

"They are employed on ordmary pick and _shovel w'"'rk 
in connection with the construction of new hnes and are 
paid at piecework rates. These rates were originally 
basetl on the cost of the same work when carried out by 
native labour. The rates have, however, been improved 
to some extent. during the la~t few yea~s and_ the a~tual 

·cost when earned out by white labour IS a httle higher 
than it would be if done by natives. . _ 

" For the month of August the average gross earmngs 
per man of the whole of the labourers employed under 
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these conditions were Ss. 7ld. per day and their average 
net earnings were 7s. llfd. per day. . . 

"The opinion of the engineers on tlie whole is that ~he 
output per man is much better than that of the native, 
but there is not nearly such a large difference as the 
earnings would appear to indicate. . . . There is not the 
least question to my mind that from the point of view of 
the national welfare tlie policy has produced very valu
able results. Thousands of men who woufd otherwise 
have drifted into the ranks of the irreclaimable have 
been able to regain a place amongst the self-supporting 
and self-respecting sections of the community." 

IG-!. The Boere Saamwerk, Beperk which possesses a 
number of stores in Port Elizabeth, East London and Durban 
for the handling, pressing and storing of wool, got all its work 
at the Port Elizabeth and East London stores done by white 
labour, while in Durban natives were employed for that work. 
We were assured that in aU respects the work and the pro
cedure was the same at all three towns. The results were 
that at Port Elizabeth it cost ls. 4d. to handle a bale; at East 
London ls. 2d. and at Durban ls. 6d. The whites were paid 
from 4s. 6d. to 5s. 5d. per day, the natives 2s. lOd. plus food 
costing 6ld., or a total of 3s. 4ld. a day. The wages of the 
whites have, since we I'eceived the above figures, ooen raised 
by 6d. per day to give them the advantage of the difference 
between the Port Elizabeth-East London cost and the Durban 
cost. We were informed that it is intended, as a result of the 
success of this experiment, to work the Durban stores with 
white labour. 

It was subsequently stated to us that in Durban each balo:: 
had to be handled twice as often as in Port Elizabeth and 
East I.ondon-thus making the cost with native labour less 
than that with white labom. , This the company has since 
denied. Another wool handling business in Port Elizabeth 
working with natives only stated in a letter tllat it handlei:l 
bales of wool at a cost of 9d. to 9jd. each .. This letter was 
only brought to our notice when we were engaged on writing 
this report. There has, therefore, been no opportunity for an 
investigation into these statements, but the :fact that the Boere 
~aamwerk, Beperk has raised its white wol'kers' wages so as. 
to allow of the cost being increased to· ls. 6d. per bale at East 
London and Port Elizabeth, and is arranging to extend the 
emplo~·ment of whites to Durban, is very clear evidence·that 
the Company is satisfied with the' correctness of its statement 
that in all respects the work done and the conditions· of the 
work were the same in Durban as at Port Elizabeth .and East 
London. 

165. ~o attempt has been made to use white labourers for 
unskilled work in ordinary mining in s_ubstitution for natives 
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since 1902-5, when, because of the then :,;hortage of native 
la~our, numbers of white men were employed on certain gold 
mmes at a wage, during the period o~ their probation, of about 
9s. per day. The results of that tnal are analysed and con
sidered in the Mining Industry Commission's Report of 1907 
and shown to be highly satisfactory. The controllers of the 
mining industry at that time were on political grounds averse 
to the development of the industry on a white labour basis 
ttnd the experiment was discontinued, Chinese coolies being 
imported for the unskilled work. The Mining Industry Com
mission, by a majority of four of its five members after 
carelul f'!Xamination of the results of actual expe~ience, 
recommended very strongly the placing of the industry on a 
predominantly white labour basis. 

166. Mr. Bittinger, Chairman of the Xational Industrial 
Council of the Building Industry, was asked his opinion about 
the substitution of whites for natives. The questions and his 
replies were as follows : . 

" When you refer to the possibility of one white lab
ourer, after he has been trained, taking the place of three 
natives,. what .class of work are you referring to ?-The 
mixing of dagga (mortar), filling moulds, scaffolding, and 
so on. 

·'• 

"Carrying bricks?-llricks are hauled mostly; but at
tending to the carrying of bricks-everything that the 
white labourer does at Home. 

"Do you think there is any possibility, in work whieh 
is largely unskilled, of one white labourer of the class tQ 
whom you have referred (who is not fit to become a skilled 
artizan) taking the place of three natives?-Yes, I do; 
we have the fact that one labourer serves three bricklay
ers at Home. Then there is another thing; while you are 
employing more expensive labour it prompts the employer
to be more efficient-he will not be so wasteful with that 
labour, his apoliances will be more up-to-date. You will 
see at the Cape natives or coloured men throwing up 
bricks one after the other. That is because the labour 
is_ cheap. 

"Taking t"Ii.at instance of the throwing up of brick,;, 
coula you say that the white man would throw up three 
times as many bricks as the native ?-X o, but the em
ployer Will put in mo~e _ e~cient .plant; he only al~o":s 
that throwing up of bncli:s l>y nabve labour because It IS 
so cheap; and he is wastefui with his laboux:_ in that way. 
but he would not allow white men at the hig'her rate<; ot 
pay to throw up bricks. 

. " Is your criticism not more in the. d~rection of the 
. efficiency of the plant ?-Certainly. but It IS also based on 
the waste ol labour. 
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"Your criticism is partly in connection with the waste
fulness of native labour, and partly in regard to the ,in
efficiency of the employer's plant ?-1 do not know that 
you could call it inefficient, because he might be able to 
prove to you that it is just as cheap for him to have 
these three boys throwing up bricks as to invest in the 
necessary plant required for the purpose." · 

. 167. The Director of Irrigation caused careful records to 
be kept of the employment of sume gangs of white and native 
la homers for digging furrows in connection with the Harte
beestpoort Irrigation 'Vorks. Certain restrictions were im
posed on the gangs in an endeavour to secure_ uniform working 
conditions. :For example, no digging with a shovel was al
lowed as the natives having no hoots were unable to dig with a 
~hoYel. The results obtained showed that with natives and 
whites both on time rates, the whites' output was about 20 per 
cent. higher per man than the natives', while with the whites 
on piece-work and the natives on time work this percentage was 
raised to 40. This was the result where there was a .direct 
mathematical substitution of one white for one native, with no 
scope for the white man's greater intelligence, .. 

168. The position becomes different where initiative is 
required. In this connection the evidence of Mr. Bowes, Prin
<'ipal of St. John's Native Training Institution, is interesting. 
"' e (1uote from it the :following·: 

" . . . . my building instructor assures me that after 
examining the work of natives and Europeans for the last 
eight or nine years he comes to the conclusion that the 
native only does a quarter of the work that the European 
would do, if it is not original work; if it is original work 
the proportion is still greater against the native, so that 
it is considerably cheaper to employ the European ... . 
I mean a quarter of the work in the same time .... If a 
native has to interpret a plan and make some woodwork 
in accordance with plan-if it is new work to him; but 
if it is stock work I think the proportion is more like two 
to one. If the work in the slightest deviates from any
thing he has been doing before, I think the figure of one 
f(Uarter is fairly correct .... I think I said that applied 
in the case of carpentry. As a matter of fact, in brick
laying the disparity is not nearly so great until you come 
to a very high-class type of building. However, we lost 
money in l>uilding (a hall) by employing our own gradu
ates and journeymen; we were paying them 3s. 6d. per 
day and keep-1 suppose you could put it down at 5s. a 
<lay-hut it wouia have paid us to employ tlie ordinary 
EUJ·opE>an tradesman at 2s. to 2s. 6d. per hour." 

169. "'here relief works have been undertaken, there has 
not always been satisfactory organization. lien have been 
taken on whether -phvsi<'allv fit or not, and no inference can 
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be drawn from what .has happened on these works. In some 
cases they have involved more expense than would have been 
incurred it natives had been employed. 

170. The experiments to which we have referred should give 
great satisfaction as showing that the South African white 
man, however adverse the circumstances may be, can and is 
willing to work and work hard. In most cases where experi
ments have been made they have only been possible because 
in recent years in many parts of the country there has been 
an increase in the rate of native wages. ·With a nativ(" wage 
of lOs. a month~ which was the rate at which imported and 
inaeritured lnaians were paid in Natal, it would be impossible 
for these experiments to succeed economically. This illustrates 
how the position of the white man as an unskilled worker is 
depressed by a low wage labour policy. The economic position 
of the native must be raised or the unskilled white man must 
go down to the native's standard of living. We have shown 
how the importation of low-pai"d non-Europeanlabourerskeeps 
down the rate of wages paid. to natives and consequently the 
rate which can be paid to unskilled white men. Hence the 
trade unions of white employees and the native trade union 
which was represented before us advocated stopping the impor
tation of low-paid non-European labourers. As industry in
creases and new industries such as platinum mining arise, 
there will be strong pressure to provide the necessary number 
of low-paid non-European workers to allow of those industries 
being extended or established on a low-wage labour basis. As 
long as one industry is allowed to import such labourer!! from 
outside the Union, the precedent exists which will make it 

.very difficult to .resist that pressure, and as long as that impor
tation continues so long will the opportunities for employ
ment of workers with a civilized standard of living- ht:> 
restr!cted. 

· 171. It was seriously suggested by one witness of standing 
that the position of the poor whites in South Africa. should 
be relieved by exporting them to other countries. Unless this 
policy is to be adopted, it is necessary to put an end to the 
policy of importing low-paid uncivilized labourers and to hast:> 
any expansion of . industry on the employment of civilizE-d 
labourers. 

172.' There cannot be the same objection to the entry into 
the Union of civilized European immigrants willing to take 
their share in the establishment of industry as there is to 
uncivilized non-European immigrants. The one class will 
held to strengthen civilization in Africa, the other to swamp 
it: . 

173. The following table prepared by the Director of Census 
shows that the number of native males between the ages of 
18 and 50 for the Union and the Protectorates mav be esti
mated to increase at the rate of from 21,000 to 2·4,000 per 
annum in the next ten yearf:. 
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'l'ABLE ,, N ." 

Estimated Number of Native ~Jl ales between the ages of i 18 
and 50 (both inclusit·e) in the [Jnion of South Africa, 
together with Swaziland, Basutoland and Bechuanaland, 

1921 to 1936. 
NOTE.-The e~timate is based on the age distribution of the- European 

male population, 44.92625 per cent. of whom were between the ages of 18 
and 50, both inclusive, at the Census of 1921. · i ' · 

•' 

Year. Number. 

1921 1,185',841. 
1922 1,205,457 
1923 1,225,298 
1924 1,245,670 
1925 1,266,275 
1926 1,287,222 
1927 1,308,515 
1928 1,330,160 
1929 . :·1,352,164 
1930 .. 1,374,531 
1931 1,397,270 
1932 1,420,382 
1933 1,443,880 

'1934 1,467,763 
1935 1,492,044 
1936 1,516,727 

17 4. The total numbe1· of natives at present· imported for 
service in the mining industry is under 80,000. If it is 
decided to put a stop to the importation of native labourers 
the probable increase shown in the above table may be' taken 
into consideration in determining by what number the total 
of natives imported could be reduced in any one year until 
such importation ceased altogether. ' · > ,; . : ·· · · · , 

175. Many of the witnesses complained that there was 
difficulty in securing an adequate supply of native labourers: 
The same witnesses as a rule admitted that there was a su:ffi~ 
cient number of natives available if they could be induced. t6 
go out to work. From time to time suggestions have beerl 
made with the object of forcing natives to- go to work; either 
by taxing them with that object, or. by taking away their 
land. No system for compelling one section· of the 
community to . work for another can be sound. · The price 
paid by South Africa for its native labour policy is the 
existence of large numbers of poor whites ·for ·whom 
employment cannot be found, while it is necessary. to import 
a certain number of men from overseas for skilled posts. 

176. For the natives of the Union who desire to work full 
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scope should be given, but they should not be under any 
pressure lo leave their locations, other than economic 
pressure. Where there is a shortage of natin labourers, the 
aim should be to encourage the employment of ciYilized 
workers by the adaptation of industry to that end. The 
process will probably be ~;low at first, but when definitely 
initiated it should denlop rapidly. 

177. We propose now to consider the effect which stoppa"'e 
of the importation of native labourers would have on (a) 
W"hites, (b) natives, and (c) coloured in the Union. 

178. It is often argued that more openings for white 
workers can only ~e provided by an increase in the number 
of natiYe workers. If this is so, it would be necessary to 
increase the natins in the l.Jnion in the ratio in which thev 
are employed to whites. This policy therefore involves 
increasing in the ·Union the already great preponderance of 
hlacks owr whites. It is claimed that without the importa
tion of Portuguese natives the mines would have to curtail 
their operations because it would be impossible to make use 
of any white labour where natives are now employed. No 
attempt since 1905 has been made to try white labourers at 
underground mining. It was argued that the minimum 
which could be paid to a white labourer would be is. 6d. 
per day and that this would involve the mines in a further 
charge of 3s. 6d. per day for phthisis compensation. This 
argument overlooks the fact that no payment for phthisis 
compensation is necessary for new entrants unless phthisis 
has been conhacted. Statistics of the :Miners' Phthisi:> 
Medical Bureau show that of 1,500 men entering mining 
since 1916 only eight have contracted phthisis. If the 
daim that phthisis is no longer a serious scourge for new 
entrants is correct, no figure for miners' phthisis compensa
tion need be taken into consideration. The average cost to 
the· mines of a native worker including food, quarters and 
other charges is 3s. · 2d. per day, but 30 per cent. of the 
natives underground are engaged on piece-work, and nativeto 
working with jack-hammers have earned as much as 7s. 6d. 
to Ss. 9d. a shift. These figures do not represent the full 
cost to the mines, as ls. a shift must be added for food, 
quarters and other expenses borne by the mines. :Mr. C. B. 
Brodigan, Manager of the Brakpan Gold :Mines, giving 
evidence on beha~f of the Mine :Managers' Association, said: 

" 12205. You said that on piece rates the natives 
earn as much as 7s. 6d. a dav?-Yes, one native in the 
month of August earned 7s: 8d. one day; two natives 
Ss.; one 7s. lOd.; another Ss. 9d. Then we have ~he 
figures right down showing for the number of sh1fts 
what they earned. 

" What work were they engaged on ?-Jack-hammers. 
"Is tliat pure muscle or intelligence and skill?-Yes, 

intelligence and skill come into tl1at. 
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" 'Vith intelligence, then, you can get bett~r results? 
-Yes." 

At Kimberley, in the diamond mines' compound, d~ring the 
Yisit of the Commission, a number of native labourers' tickets 
were examined and of some ten or twelve taken at random 
~s the natives came from the mine, the lowest .earning was 
:found to .be 4s. 3d., while about half earned from 5s. to 5s. 
Gd. for the day. In addition these natives received quarters 
~nd hospital treatment, but they bought their own food. · 

If natives can reach such figures it is not easy to understand 
why white labourers, w.ho are admittedly more intelligent 
workers generally than natives, should not be tried at this 
work on piece rates, to see whether their intelligence and 
skill will not enable them to earn at least as satisfactory 
wages as the best natives on the Witwatersrand gold mines. 

In the light of the re~ults which we have. quoted above a 
mere expression of opinion that ·white labourers cannot be 
employed on the mines as· economically as natives should not 
be allowed finally to decide this question. 

The Natal Mine Workers' Association expressed the opinion 
that with the employment of white miners more economical 
production could be secured than is possible with. natives. 
That Association suggested that there would be far less waste 
of coal if whites were employed instead of natives, and 
methods could be adopted with white men which, because of 
their risk, could not be adopted with natives. 

1fr. Hittinger's evidence in regard to building and the 
employment of unskilled white labourers with better plant, 
m place of a larger number of natives, has already been 
cited. 

li9. After carefully considering the evidence we have come 
to the conclusion that the stoppage of the importation of 
native labourers would not make extension of industrv or 
establishment of new industries more difficult or less likely 
than at present when once it is realized that such extention 
or e8tablishment must be on a basis allowing for employment 
of labourers with a civilized standard of living. 

180. The Farmers' Associations appeared to fear that the 
mines with a stoppage of importation of native labour would 
attract from them their labour supply. In our opinion, this 
fear is groundless. That was the opinion of the witnesses who 
rel?resented the Native Recruiting Corporation, Ltd. Their 
enden<>e on this point was as follows:-

"I underst.an~ you to say that you consider you have 
reached the hm1t of the number of natives you can get 
in the Union now for the mines?-Yes. 

" Do you think there are no means by which vou 
could increase the number ?-No fair means. --

" What do you mean by that?-If the natives were to 
he taxed off the land or if treaties were broken and 
people were allowed to take the land away from them 
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when they get into debt, then they would be forced into 
the industries. 

"Supposing for some reason or another the Portu~ue~t> 
native labour supply failed. Would that mean that you 
would not be able to replace that supply from within the 
Union at all?-Absolutely. 

"And if you offered higher wages could you not increa~e 
the number of your recruits?-(Mr. Wellbeloved.) No, 
there are natives working on the farms, but you could not 
get them to do underground work, even if you offered them 
lOs~ per shift. That is what I gathered from your evi
dence, that whatever happened you could not take an ap
preciable number of natives from the farms?-(Mr. 
Thompson.) .That is so; the native on the farm getting 
15s. to 20s. per month and certain rationi'l, and living in 

· a small rondavel-you could not get him to go under
ground for any money you might offer him, and it is th~ 
sam~ way with the mine boys in Johannesburg. If you 
offered them untold wealth to' go to some other industry 

. they will not go. They have got into a particular rut an1l 
they follow the particular industry which has been the 

• occupation of the family year after ye-ar for genera
: ·tions. The farm native goes to the farm, the diamond 
native goes· to the diamond mine, and the native working 
on the gold mines goes to the gold mines. (Mr. Wel· 
beloved.) It is extremely difficult to get them to change 
their class of work. (Mr. Thompson.) Whatever the 
wage we offered, it would not induce the native to leave 
his present employment, and you will not get the farm 
native to undertake undergr~und work on the mines no 
matter how high the wage you offer him." 

In large areas farmers are paying a wage to natives nearly as 
much as, if not eq_ual to, that paid by the mines. Any rise in 
pay for natives g1ven by the mines would have to be made 
applicable to all its natives, and the mines state that they are 
already paying the full value to their native labourers. I£ 
this is so, the danger of their attracting natives from other 
industries through the raising of mine natives' wages is verv 
remote. The system of Go>ernment native labour bureaux, 
such as we have recommended above, would place the farmf>rs 
on a more nearly equal footing with the mines in obtaining 
native labourers, and in this way any likelihood of the mine;.; 
attracting natives away from farms could be obviated. 

181. When once it is finally determined that no further low
paid non-European labourers will be allowed into the Union, 
the controllers of industry will know that they must base any 
extension of industry on the employment of civilized labour 
at a civilized standard of living and they will adapt themsehe;.; 
to that knowle-dge. 
(b) Nati1•es. 

182. In chapter two we have shown how importation uf lm,·
paid non-European labourers keeps down the Union native'~ 
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wages and prevents him from improving his position. 'Whether 
he wishes or not he must go out to work for longer periods than 
he was formerly accustomed to. 'V e have seen that the in
oustry of the country has been increasing,~ and together with 
all other inhabitants of the Union the native should share in 
the benefit of the added prosperity due to that increase.· The 
Portuguese native being willing to work for a certain wage 
and for a comparatively long period on the mines keeps the 
Union natives' wage down to that level,. and gives the em
ployer the power to compel him to work for periods nearer that 
length than would otherwise be the case. · 

183. In the mining industry, which alone has the privilege 
of importing non-European labourers, there has been no in
crease in the real wages of natives engaged on time-w~;>rk. The 
introduction· of piece-'wori has enabled some to earn larger 
amounts than previously. Including these and. native workers 
such as clerks with a wage of £10 a month and food and 
quarters, the average rate of pay for natives and coloured on 
the mines is 2s. 2.8d. per day. Allowing for recruiting .ex
penses, rations, quarters and all. charges entered . agamst 
natives the cost to the mines is calculated at 3s. 2d. per day 
per native. The position of the Union native in bargaining 
with employers would be improved if the importation of native 
labourers were stopped, with a consequent improvement in the 
position of white men engaged in unskilled work. 

With a definite limitation of the number of native labourers 
available for industry to those living in the Union there would 
inevitably occur a more efficient U5e of those natives and the 
wasteful employment of natives would diminish; 

(c) Coloured. 
184. In so far as coloured people are skilled and living on a 

civilized standard what has been said about thewhites applies 
equally to them. It is with the effect upon the unskilled 
coloured of the importation of low-paid non-European labourers 
that this section deals. Unskilled work in the Western Pro
vince of the Cape was almost entirely done by · coloured 
labourers until about the beginning of the present century, 
when natives began to be imported for such work, chiefly into 
Cape Town. The wages the natives were able to obtain there, 

· b£>ing based on the existing rates for coloured workers, and in 
many cases higher than anywhere else in the Union for such 
work, attracted more and more of them, and the coloured 
labourers found themselves being displaced by natives. Until 
the cost of living began to rise after 1914 the general standard 
of living of the coloured people was not materially affected, 
but subsequently the increased cost of living due to the war 
was not compensated for by increases in pay as the presence 
of the natives helped to keep down wages. The standard of 
living of the coloured people then became seriously depressed, 
until to-day their position is parlous. The effect upon the 
coloured people in the Western Province of the influx of native 
labourers is a good illustration of the economic and social 

[TT.G. 14-':?fi.] 
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effects upon the rest of the Union of the importation of low
paid non-European labourers . 
.. With the stoppage of importation of natives the demand for 
native labourers in other parts of the country would help to 
stop the flow of natives into the Western Province and the 
coloured people might be able to recover their places m In

dustry and their former stanqard of living. 
185. The public of South Africa is now fully awakened to 

the importance of protecting the position of white civilization 
in the Union~ As this interest has been aroused, nothing 
should be done to lull and everything should be done to stimu
late it. With the importation of low-paid non-European 
labourers there is no scope for European immigration for any 
but a few highly-skilled artizans, or of persons possessing con
siderable capital. The position is well put by Mr. Cousins in 
his report, as Director of Census, on the last census, at page 
204, ;where he says: 

' " Unlike countries such as Canada, Australia, Xew 
Zealand, and until recently, the United States of America, 
which have been able to absorb all who wished to enter, 
_in·espective -4?f their skill in any trade, provided only that 
they were willing and able to undertake manual labour, 
the conditions in the Union hitherto have made it essen-

, tial that new comers to the country should have either a 
trade or profession or be possessed of sufficient means to 
enable them to start work or business on their own account . 

. These restrictions have retarded the expansion of the white 
population and have had their influence on industrial 
development.'' 

186. Industry in South Africa is increasing; its natural re
~ources are great; but the preponderance of natives over whites 
is not becoming less. Skilled wages are not keeping pace with 
increasing industry, and unskilled wages for whites are at or 
near the native level. 

187. The position may be summed up as follows : To main
tain a white civilization in South Africa the white workers 
must I'eceive a civilized wage. This cannot be achieved as long 
as the position of the native is so depressed that the white 
labourer cannot economically be paid a wage much above that 
of the native. At his present level it is, therefore, necessary 
to help the white to be as efficient as possible, and at the same 
time to help the native to rise in the scale of 
civilization. This, while leaving open sufficient scope 
for the emplonnent of the natives of the Union, will 
make possible· the increasing employment of "civilized 
labourers. Any other policy will involve an increase 
in the native preponderance over white, and the gradual elimi
nation of whites from all but the professional and supervisory 
posts. When the number of natives available for industry 
cf.'ases to be sufficient, which must happen some day, and whi<'h 
with development of industries in South Africa outside the 
rnion, may happen quite soon, the Union basing its industry 
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on the employment of low-paid native labourers will be faced 
with the prospect of an expansion ·of industry becoming im
possible unless there is importation of large numbers of un:-·· 
t-killed workers from India or China. The effect of the Y.resent 
wage and labour policy of basing industry on low-paid·non
European labourers implies a definite limitation of the whites. 
to the position of a small minority of civilized Europeans. 
among a vast majority of uncivilized natives. 

188. It will be clear from the foregoing that there are many 
hopeful signs for the future. Industry is expanding at a mOI·e
rapid rate than the population, while an attempt is being made
by the Government to deal with the great problem of the 
.. poor whites." The whites who were so long subject to the
tradition of the indignity of manual work are, in ever in
ereasing numbers, overcoming it and are taking their places in 
industry. There is a widespread desire among many employers. 
to make openings for whites and a growing realization that 
only by makmg such openings in the lower ranks of industry. 
can the necessary number of skilled men for higher posts be
obtained. The effect of basing an industry entirely on the 
employment of low-paid uncivilized labourers in closing
aV'enues of employment for whites who have not acquired a 
(:Onsiderable degree of skill, is becoming clear to an increasing
number of the white population, and the aggravation of that 
effect by the importation of native labourers is also becoming-· 
more widely understood. . 

GE~ERAL SUMMARY OF COXCLUSIONS AND 
RECOMMENDATIONS. 

189. .A. summary can necessarily give but a general idea of· 
what is summarized and, therefore, the conclusions set forth 
below must be taken in every case as merely intended to facili
tate reference to the report itself. The conclusions as stated 
must in every case be read subject to the reasons given in the
body of the report. 

190. (1} The eV'idence laid before us was mainly that of' 
t>mployers. (Para. 1.) . . .. · 

(2) The large numerical preponderance of natives ove-r
whites in industry in South Africa is a complicating factor in 
an economic inquiry. (Para. 2.) 

(3) A large number of workers .receive payment in kind .. 
(Para. 6.) 

. (4) The range of wage rates is very wide. (Paras. 7-21.) 
(5) Satisfactorily accurate international comparisons ol 

wages cannot be made without including " Sundries," tht>
fi~ures for which are not readily available. (Paras. 22-24.) 

(6} Except in the printing industry real wages for skilled. 
workers are lower than they were in 1910. (Para. 25.) 

(7) Wage rates are settled by voluntary agreement, hy-. 
c·ustom, or under legislative compulsion. (Para. 36.) · 

[U.G. 1-l-'26.] 



. (8) ~here has been a large increase in the number of appren
tices su~ce t~e e~actment _of the Apprenticeship Act. There i3 
great d1spanty m the fixing of their wages. (Paras. 47-49.) 

(9) Co-ordination in fixing wage rates must be aimed at. 
(Para. 60.} 

(10) " Sundries " should be taken into account in consider
ing variations in the cost of living. (Para. 76.) 

(11) Increases in rent frequently absorb increases in wages. 
(Para. 79.} 

(12) Municipal rates on improvements are a large factor in 
keeping rents high. (Para. 80.) 

(13) There is particular need for protection and assistance 
for tenants in_ poor quarters in the towns. (Para. 81.) 

(14} The National income increased from 1917 to 1923 by 
about 15 per cent., the white population by about 8} per cent. 
and the native by about 5 per cent. (Para. 84.) 

(15} The power of the landowner as distinct from the land
user, to keep land out of use unless he can get a price for it 
which is constantly increasing with the increase in the coun

- try's prosperity and the provision of public services, is a serious 
barrier in the way of industry. There is considerable land 
hunger in South Africa. (Paras. 90-94.) 

. (16) There is a considerable amount of over-trading in South 
Africa. (Para. 95.} 

. (17} There is great need for improved marketing facilities, 
especially for farm produce. (Para. 96.) 

(18) Improved conditions in an industry lead to an improved 
type of worker coming into and being required in it. (Para. 
101.) 

(19) The difference in wage standards in the towns and in 
the country is a factor in causing the drift to the towns of 
country dwellers. (Para. 103.) 

(20) High wages are an incentive. to more efficient manage
ment. Public wage regulation is in the interest of the better 
class of employers. (Paras. 104-107.) · 

(21) The greatest scop~ for the yo~th of the co.untry ~ies 
in the development of agnculture and Its secondary mdustnes. 
(Para. 109.) 

(22) Much sub-division· of large areas of land into small 
farms is taking place. (Para. Ill.) 

(23) As th~ standard of living of the na~ives rises their :pro
ductive capacity will increase, thus enabhng them to sabsfy 
their increasing needs to the benefit of the whole country. 
(Para. 117.) 

(24) A system of insurance !lgainst unel?plo~ent coupled 
with pensions for the old, the siCk, and the infirm IS necessary. 
(Para. 118.) 

(25) The native cuts across all South ~frican questions. It 
is often misleading to make compansons between South 



355 

African and foreign conditions because of South Africa's 
heterogeneous population. (Para. 124.) 

(26) Xatives in the Union may be divided into (a) location; 
natives; (b) squatters on farms; (c) detribalized or urban 
natives. (Para. 127.} 

(27) The basing of industry in South Africa on the employ
ment of low-paid non-European labourers inevitably led to the 
importation of Asiatic coolies and of extra-Union natives. 
(Pmas. 128-130.) · 

(28) Importation of low-paid . non-European labourers ·de
presses the position of the Union native which in turn depresses 
the standard of living of the whites and the coloured. The 
location native's standard is maintained to some extent because 
he has access to land, which is enough to keep him from starva
tion unless there is a failure of crops. (Paras. 131-134.) 

(29) The number of natives in the reserves who went out to 
labour centres in 1921 was 306,107. (Para. 135.) 

(30) Active recruiting of natives for mining and farming 
takes place. (Para. 137.) 

(31) The provisions in the Native Labour Regulation Act and 
in the Masters' and Servants' Acts that a native who breaks his 
contract of service becomes liable to a criminal prosecution are 
unsound, and as circumstances arise which wili permit of the 
restriction of these provisions without a serious dislocation of 
industry, their effect should be gradually reduced until they 
can be repealed. (Paras. 138-139.) 

(32) Recruiting should be supplemented by Government 
La hour Bureaus so that natives wishing to go out to work 
should be able to ascertain what kinds of work are available 
and to choose that which is most congenial. (Para. 141.) 

(33) There should be very sympathetic and generous con
sideration of grievances of nativl! workers. (Para. 142.) 

(34) The tradition that it was undignified for a white man to 
do manual work caused diamond and gold mining and subse
quently most other industries to be based, as farming had been, 
on the employment of large numbers of low-paid non-European 
labourers. Through this tradition arose the class of " poor 
whites." (Para. 148.} 

(35) The drift of poor whites to the towns has created serious 
problems for local authorities. (Para. 150.) . . • . , 

(36} There has been· a great change in public opinion about 
the problem of the poor whites and an increasing recognitio11: 
of its seriousness. (Para. 151.} · 

(37) The choice will soon have to be made between importing 
large numbers of low-:paid non-European labourers and re
quiring expansion of mdustry to be on . the basis· of the 
employment of larger numbers of reasonably well-paid wh_ite 
workers. (Para. 152}. 

(38} Low-paid labour is not necessarily cheap. ·There was 
much evidence to the effect that native labour was expensive. 
(Paras. 153-154.) · 

[U.O. 14-'26.] 
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(:19~ There was a large volume of nidence, based on actual 
experie~ce, on. the practicability of organizing industry 
economically with a much larger proportion of whites than 
formerly. (Paras. 155-169.) 

(40) The immigration of civilized Europeans woull 
str~ngthen E~r~p.ean civilization in South Africa. The impor
tatiOn of unctvthzed non-Europeans will assist to swamp it. 
(Para. 172.) 

(41) 'fhe number of native males between the age of 18 and 
50 is likely to increase in the next ten years by nearly a quar-
ter of a million. (Para. 173.) 

(42) .Natives should not be forced out of the locations t() 
work, but those who do go out to seek work should be given 
full scope. Industry should be adapted to the employment of 
civilized workers as a shortage of natin labourers occurs. 
(Para. l76.) 

(43) Stoppage of importation of native labourers would not 
hinder the· extension oi industry. It would make openings for 
more whites; it would lead to more efficient use of available
native labourers, who are now often wastefully used, and it 
would enable the native to improve his economic position. It 
would be an advantage to the coloured people in enabling them 
to regain thei1· former standard of living at the Cape. (Paras. 
178-184.) 

(44) .There are many hopeful signs for the future. (Para. 
188.) 

RECOMMENDATIONS. . . 
(1) Ag1·eements of industrial councils should be submitted 

to the Wage Board before legal effect is given to them. (Para. 
-51.) - . 

(2) The Minister's discretion as to the enforcement of recom
mendations of the Wage Board should be abolished. (Para. 
58.) 

(3) Sub-seclion (3) of secfion 3 of the Wage Act should be-
repealed. (Para. 59.) _ 

(4) Provision should be made for a quorum of the Wage
Board. (Para. 63.) 

(5) Co-operation should be arranged between the ~age· 
Board and the Public Service Commission and the Railway 
Conciliation Board in matters affecting wages. (Para. 60.) 

(6) A thorough survey s1i.oul~ be undertaken by. t?-e Govern
ment of the wages, food, housmg and other condtbons of em-· 
ployees in agriculture. (Para. 62.) · 

(7) A panel of three members, each to b~ able to sit alone, 
would be more expeditious and less expensive than the Wage 
Board and its divisions. (Para. 64.) 

(8) Buildings should be fr~ed from municipal rates and 
liousing schemes should be raptdly aeveloped. (Paras. 80-81.) 
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(9) The share of the land owner as distinct from the land 
user in the National Income should be restricted to the small-
est possible amount. (Para 110.) . 

(10) The possibility of easier and cheaper transfer Qf l8.lld 
should be investigated. (Para. HI.) . . · · 

(11) People of good character on the land, whose tenure is 
precarious, should be assisted to tide over their difficulties, 
proper provisions being req'"uired for repayment of the cost of 
l'nch assistance. A condition in giving such assistance shoulcl 
be: that the person assisted bear hh full share-in the acfi.1al 
work on the land. (Para. 112.) · · 

(12) The number of Agricultural Training Schools should 
be increased as rapidly as possible. (Para. 115.) · 

29th January, 1926. 

W.H. ANDREWS:. 
F. A. W. LUCAS. 
WM. H. ROOD. 

C. E. LOWREY BELL,. 
SecTetary. 

NOTE BY MR. W. H. ANDREWS. 
The conception that the State comprises 11-ll the people of 

the country is not justified hy an examination of the facts. 
The State has been more correctly described as the product of 
Society at a certain stage of its development and it must not 
be confused with Society itself. 

" The State," says Engels, " is tantamount to an acknow
ledgment that the given society has become entangled in an 
insoluble contradiction with itself, that it has broken up into 
irreooncilable antagonisms, of which it is powerless to rid 
itself. And in order that these antagonisms, these classes 
with their opposing economic interests, may not devour one 
another and Society itself in their sterile struggle, some force 
standing, seemingly, above Society, becomes necessary so as 
to moderate the force of their colfisions and to keep them 
within the bounds of 'order.' And this force arising from 
Society, but placing itself above it, which gradually sepa
rates itself from it-this force is the State." 

" Since the State arose out of the need of keeping in check 
the antagonisms of classes; since at the same time it arose as 
a result of the collisions of these classes, it is, as a general 
rule, the State of the most powerful• and economically pre
dominant class, which by means of the State also beoomes 
the predominant class politically, thereby obtaining new 
means for the oppression and exploitation of the working 
dass." 

The State then, is an organ of class domination, the organ 
of oppression of one class by another. Its aim is the creation 

[U.G. 14-'26] z 
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of order which legalizes and perpetuates this oppression by 1 

moderating the collisions between the classes. 

Hence in normal times legislati>e de>ices such as Facton
Acts, Conciliation and Arbitration Acts, State insuranc'P 
against sickness, unemployment and old age. relief works, 
etc. · 

· Behind these devices stand however, the forces of the 
State, Courts, Jails, Police, the army, navy and air forces 
with their auxiliary, the bureaucracy. These are brought 
into action if the interests of the State, i.e. the dominant 
class is in the slightest degree threatened. 'l'he State and 
society then are not synonymous terms. 

In the modern democratic State it is quite possible that an 
injury to one section· of the population may be of material 
advantage to another section, in fact we are confronted daily 
with this phenomenon. The greaier the volume and >alue ' 
cf the product of the working class in relation to that which 
it receives in return as wages, the greater is the amount which 
is available for distribution in the form of rent, interest, 
profits among the class which owns and controls the means 
of production, and for the inflated salaries and fees of the 
leading bureaucrats and retainers of the State. 

The Union of South Africa cannot e>en pretend to be a 
.democ1·atic State, but is frankly an oligarchy allowing only 
a small minority of its adult males to ha>e a >oice in the 
selection cf their rulers. The conception of the State as being 
identical with the whole of the population which has been 
carefully fostered by the ruling class has received rude shocks 
since countries such as Hungary, Italy, Spain and Greece 

·have frankly gone over to a dictatorship of the owners of the 
means of production, whilst on the other hand Russia in order 
to accomplish the liberation of Society from capitalist ex
ploitation has been compelled to establish the dictatorship 
cf a class, the working class and poor peasants. Even in 
·countries like the United States of America, where the ap
pearance of democracy is still maintained, it is general_ly 
recognized that a very few enormously wealthy finan~1al 
groups govern the country. The same tendency is becommg 
increasin!!'lV evident in such states as Britain, France, Ger-
many and "Japan. . 

In signin ... this report, therefore, I desire to sav that I am 
not in agre~ment with the theory that the gross "inequalities 

, and injustices in South Mrican Society can be removed by 
· measures such as those recommended therein, but that I am 
merely expressing the view that some partial, though per
haps onlv temporary, improvement may be made in the liv
ing conditions of a number of the poorer and more helpless 

'members· of the population if the suggestions therein con
fained are carried out. 

W. H. ANDREWS. 
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APPENDIX "A". 

NoTES ON WAGE REGULATION IN AusTR.ALIA AND ELSEWHERE 
AND IN SOUTH AFRICA, THE PLACE OF THE WAGE BILL I~ THE 

UNION INDUSTRIAL LEGISLATION. 

1. ll'age Regulation in Australia,· New Zealdnd, England; 
Canada, United States of America, and the Continent vf 
Europe. · · · · · -·~ · · ·: 

1. The fir~t early experience of State wage regulation was Australia 
that of Australia. Although Australia and New ·zealand ~ndl Ndw 
are not primarily industrial countries they have undoubtedly ea an · 
led the way in attempting to solve by legislation the out
standing industrial problem of our era, the establishment· and 
maintenance of amicable relations between employers and em-
ployed. In the course of years, however, the legislation has 
advanced a considerable distance from the basis which was 
originally adopted and has had results w1iich ·were probably 
very far from the thoughts of the originators of legislation of 
this character. 

2. The Australian machinery varies in the different States, 
each of which has its wage regulating machinery. The 
Commonwealth also has its law but this affects only industries 
which overlap from one State into another. 'l'he various 
methods may be .classed as :follows:-

(1) Wage Boards; 
(2) Arbitration Courts; 
(3) A combination of the Arbitration Court ·and' the 

Wage Board. 

3. The Wage Board is constituted in every case on a basis 
giving representation to the two parties concerned, namely, 
the employers and employees. The Arbitration Court is 
composed usually of judicial members of high standing not 
in any way associated with an inaustry but capable of taking 
an impartial view of the situation. These Courts have built 
up in the course of time a complete system of jurisprudence 
on the subject and have done exceedingly valuable work in 
this direction. . · . . 

4. The States of New South Wales, South Australia 
Queensland and the Dominion of New ·zealand have each 
evoh·ed a system which combines the two features described 
above. 

5. In details the eight Statutes operative in Australia and 
New Zealand differ widely. and vet all of them are very 
similar in some respects to the Commonwealth Act. The 
Statutes,. i~ al~ost ~ll case~, are extrao!dinarily voluminous 
and uphc1t. fo th1s fact Is, no ~oubt, ilue the necessity for 
~requent amendment. If the Statutes had conferred powers 
In more general or broader terms probably less litigation 
would have resulted and a better opportunity would have been 
opened for the work of wage t·egulation to develop without 

[U.G. 14--'26.] . 
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interference alon&' tli.e lines which the industrial situation of 
the country requued. 
. 6. ·The earliest effective effort at legislation of this kind 
was t~e New ~o:ut~ Wales law, of ~892 whic~ provided for 
voluntary cone1habon and arb1trabon. It d1d not operate 
altogeth~r advanta:geously, a~d. in 1901 it was replaced by 
~n, Act mcorporatmg the prme1ple of compulsion. . 

? . T~e original object of this class of legislation was 
pr1mar1ly. to p~ev~nt the recurrence of indu~trial upheaval. 
Any ma'tter wh1Cli became the source of confhct·between em
ployers and workers was a suitable subject for consideration 
by the tribunals; and wages awards or agreements were only 
of a secondal'!. consideration to the primary purpose. In 
Victoria, .however, the situation was somewhat different, the 
purpose of the Wage Boards being to abolish sweating by the 
imposition of a minimum wage (1896). From this date, up 
till 1912, the Victoria systelllr-with modifications- served 
as a model for legislation of a similar nature in all Aus
tralian States except in Western Australia. The general 
effect was satisfactory, but there were instances where the 
machinery utterly :failed, chiefly because of bad administra
tion and the. unsuitable personnel of the Boards. 

The "living 8. In general terms it is now :recognized in all the Aus-
wage." tralian States legislation except Victoria, that nothing less 

than a " living wage " is a fair wage. There are various 
forms in which the principle has been applied, and the full 
·significance of what is considered a fair and humane 
basis of wage determination in Australia can only be ascer
taine·d by close examination of the various wage awards and 
principles of wage aeterminations whic1i have been built up 
in the course of time. · 

9. in New Zealand the level of wages rested entirely with 
the Court until 1921, when provision was made that the 
Court 'should base its award as " it thinks just and equitable, 
having regard to a fair standard of liv;ing, but in no. c_ase 
shall the Court reduce wages below a fan standard of hvmg 

. wage." 
lU. The Queensland Statute is most specific in its definition 

of the meaning of the minimum wag~ j but i~ general the 
definitions are loose and offer very httle guidance to the 
auThorities who have to prescribe the rates of wages. Con
siderable influence was, however, exerted by the " fair 

. reasonable wage" fixed oy Mr. Justice Higgtns in 1907. 
This was 7s. per diem and ~as about 27 per cent. above the 

· general standard of wages m 1907. 
Skilled and 11. ·x. further principle evolved in dealing ~ith wages. was 
unskilled. a differentiation between the living wage ~pphed to. uns~Illed 

workers and the secondary wages on a higher basis paid to 
skilled workers. During the course of the War there ~as a 
tendency for a areater approximation between the pnmary 
and secondary sc~les of wages, but since tlie cost of living has 
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begun to decline, there has been a tendency to re-establish 
the pre-war proportional relation between· the two kinds ~f 
wages. 

12. The wage determinations have taken into account the Sell'. 
question of sex, but not on a uniform basis. The Common
wealth Court, presided over by Mr. Justice Higgins, pre
scribed a.s follows:-" The principle of the living wage as 
appliea to a woman is based on the average cost of her own 
living to one who supports herself by her own exertions. A 
woman or girl with a comfortable home cannot be left to 
underbid in wages other women who are less fortunate; but, 
in an occupation in which men as well as women are em
ployed, a minimum is based on a man's cost of living. If 
the occupation is that of a blacksmith the minimum is a 
man's minimum; il that of a milliner the. mimmum is a 
woman's minimum; if that of fruit packing, where both men 
and women are employed, the minimum must be a man's 
minimum." This principle has not been universally 
followed. 

13. The Wage Boards and Courts are also required to take Pro.sperity 
into consideration the question of the prosperity of the in- of mdustry 
dustry and other questions, foreign competition, intermittent ~ra~:~ 
employment, the relation between various classes of occupa-
tion, and the age of workers, as well as variations in different 
areas affected by wage determination. 

14. A discussion of the economic effects of wage regula- Results. of 
tion. is included in an article in the International Labour ~x';!ri~:!. 
Ret·zew-Vol. X., No. 6, December, 1924--and some of the 
conclusions drawn are stated hereunder:-

(1) Since the inauguration of Stat.e wa.ge regulation, in 
all the States sweating is said to have been practically 
aboli~hed. 

(2) The tendency has lleen more than in the United States 
of America and Great Britain for the wages of unskilled 
labour to approximate to the wages of skilled labour. 

(3) The popular conception of the function of the Wage 
Tribunals has gradually expanded for a period of 25-30 
years until it has come to eml>race the principle of 
State regulation of wages based on the general proposi
tions: (a) That every worker should receive a wage which 
is at least sufficient to maintain him and his family in 
reasonable comfort in the district in ;which he works; 
and (~) that workers from wh?m special skill, hardship, 
etc., Is demanded should receive wages in excess of the 
living wage. · 

(4) In practice, wage awards have not always met these 
requirements, chiefly for three reasons: (a) lack of 
information as to a fair basic wage; (b) the exigencies 
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of war production; and (c) the rapid fluctuations in the 
cost of living. 

(5) There has been, nevertheless, a general levelling-up of 
wages as between different firms in an industry, between 
the same grade~ of work in different industries, and be
tween different grades of workers. 

(6) There has also been a prevention of any serious dislo
. cation of industry on· account of suddenly falling wages 

after the war, and in 1921 there was an all-round 
advance in real wages. 

(7) · lndustdal peace in Australia depends largely upon the 
· arbitration and co:llciliation systems, and, although dis

putes have not been quelled, it is doubtless true that 
·-_-.both the number and the duration have been less than 

twould have been the case had there been no wage regu-
lating machinery. . · · 

(8) Experie~ce seems to show that the conciiiation 
machinery .provided -under the Acts is proving more 
effective in the prevention and settlement of disputes· 

. than arbitration court machinery. 'fhe observations 

. which appear to .warrant such a conclusion are: (a) that, 
in proportion to wage-earning population, fewer disputes 
have occurred in those States which have adopted a 
Wage Board System where determinations; though enforce
able under State law are arrived at by negotiations 
among the members of the trade itself; (b) that both the 
greater number of disputes that develop and those invol
ving the most work-people are settled without the assiS..: 
ance of either the State or Commonwealth machinery; 
(c) that in 1921 ~the total number of voluntary agree
ments registered under the Acts even exceeded the total 
number of awards and determinations made by State 
wage-regulating bodies. 

(9) Strong arguments can be raised in favour of compul
sory arbitration and strong arguments can similarly be 
advanced · as to voluntary agreements under Wage 
Boards, as the result of Australian experience. 
Neither system in itself satisfactorily covers the whole 
industrial position. It is suggesteil that a neiW scheme 
will be devised whereby the essential feature of the 
Court system-1:.e., the ability to construct a great body 
of wage principles may be combined with the represen
tative idea of the ·wage Boards. It is quite certain, 
however, that whatever alterations are made they will be 
made in the machinery, and that the broad principles of 
State wage reg-ulation and of co-operation between em- . 
players and workers in industrial matters will not be 
abandoned. 
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- T d B d . G t B "t . t bl" h d. d British 1:>. r~ e oar s m rea n am !"r~ es a 1s e un ~r ·Wage 
an amenaeu Act of 1918 by the MmiSter of Labour m :Boards. 
order to deal with wages, hours and conditions in ·ill- · 
organized trades. Their primary duty- is to determine a 
minimum wage. They are representatives of employers and_ 
workers, together with a certain number of appointed mem..;. 
hers of independent position. All members are nominated 
by the :Minister. The object to be obtained is agreement 
between the two sides and the negotiations take the form of 
a series of proposals and counter-proposals which· are· 
gradually adjusted until a conclusion is reached. The official 
sanction of the :llinister of Labour-which can be, but is 
rarely withheld-makes the rates :fixed by the Board bindin~ 
on the whole trade after due notice has been served. ; 

The sixty-three Trade Boards set up in England("),1923} 
covering three million workers have had great influence and 
have tended to prevent an excessively rapid dislocation 
after the War. They have not tended to fix unduly high 
rates and their effects may be summed up as generally ad
vantageous. The experience of the original Act ·of "1909, 
which was inspired by Australian legislation was found to be 
so useful that the existing Act of 1918 was passed in the 
face of Yery little opposition. It is recognized that · the 
system has its defects, and in any ewnt the real economic 
effects cannot yet be judged finally. Any judgment that 
could be pronounced could only be done after discounting
if this were at all possible--the actual influence of economic, 
political and social questions upon the actual work of the 
Wage Boards. 

16. In Canada, legislation of this character applies almost Minim~ 
exclusively to women and girls, and is administered by in- ~~~n ~~
dependent Boards. The chief reason why the laws are re- Canada. 
stricted to female workers may be traced to the attitude taken· 
by the American Federation of Labour which, in 1913, made 
the following pronouncement:-

" If it were proposed in this country to vest authority ~nflue;ced ~ 
in any. tribunal to fix by law wages for men, labour 0 [ ~;~'::an 
would protest by every means in its power. Through Federation 
organization the wages of men can, and will, be ma!n- of Labour. 
tained at a higher minimum than they would be if fixed 
by legal enactment. 

The fact must be recognized that the organization of 
women workers constitutes a separate and more difficult 
problem. "\\omen do not organize as readily or as 
stably as men; they are, therefore, more easily exploited. 
Tl1ey certainly are in a greater measure than men en-· 
titled to the concern of society. A fair standard of 
wages, a living wage for all employed in an industry, 
should be the first consideration in production. None 
are more entitled to that standard than are the women 
and minors. An industry which denies to all ibl 
workers, and particularly denies to its women and 
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minors w!to are toilers, a living wage, IS unfit anJ 
should not be permitted to exist." 

The main effect of Canadian legislation on wages has been 
~ re~uce t~ inequalities previously existing within a single 
mdus~ry while it has not tended to reduce the btgher wages. 
The Boards ha-ye had a marked e~ect in reducing hours of 
work and makmg them more umform, and no deleterious 
efiect on employment has been noted. · Relations between 
e~pl~yers and workers have been improved through co-opera
bon m the work of the Boards. In an examination of the 
economic effects of wage legislation in Canada in the 
!n~rnational Labour Reriew-Vol. IX., Xo. 4, April, 1924-
It 1s stated that:-

"There seem to be no " sweated trades " in Canada. 
Certainly some trades run to rather lower wages and longer 
hours than others. But it is impossible to find any trade 
or group of trades in which wages are uniformly low, 
as contrasted with other trades where they are uniformly 
high. The difference in average wages is of little sig
nificance. What is meaningful is that in every trade 
there are certain employers paying wages much lower 
than others, and beneath the. subsistence line of self
supporting workers.'' 

17. The first minimumwage law of the United States was 
passed by the State of Massachusetts in 1911. It related 
only to women and girls and was placed in charge of a 
Board quite independent of the Government in power. Wage 
regulation has been limited chiefly to female workers and 
has been due partly to the attitude of organized labour as 
quoted above in the case of Canada, and partly to the fear 
that the Supreme Court might decide that such laws were 
unconstitutional. Most of the State laws in the United 
States of America refer also to boys and in most cases the 
line is drawn at the age of eighteen years. 

18. In Europe the tendency to regulate wages by law is 
recent. · It started in England where the legislation was 
largely inspired by the Australian example a~d on the 
Continent its wage regulation has ~en _lar~ely ~ccepted. as 
applicable only to home work. Legislation m th1s. duectiO?
exists in France, Norway, Austria, Czechoslovakia and It 
may be noted, incidenblly, that the European l_egislation has 
been imitated by the Ar~entine. The Boards m France a!e 
composed of an equal number of employers and workers; m 
Austria and Czechoslovakia Commissions are appointed at 
the will of the various Ministries ; in N orwa v a Council is 
appointed by the Ministry, but the communal authority in
vites associations of employers and workers. and a~y other 
interested persons to nominate. The Counci_l .consi~ts of a 
Chairman and not less than four members divided mto two 
equal groups representing employers _and workers. Ex
perience on the Continent is still lackmg and development. 
io; still in its infancy. 



APPENDIX "B. 
'a Statistics of certain Land Companies m tl1e Union. 
;.., (NI)fi.-ThA land holdln111 mentioned In thla Table are all altuated In the Transvaal, with the exception that the Vereenl~rlng Estatea have about CIO per cent. of their land holdlniiA " 
~ ~~~he~(~)r~n~n~~·~Y~~~·-~~t~n~t~~)._ ______________________________________________________________________________ r-----------------~~----------------

Name of Company, 
J>al(l of 
lleturn. 

Total land holdlnll of Company, Number of Farms. Numhrr of per•on• on 
Comp&ny'a Land at date, -------·---;--·---------·---- ---- Ext.•nt of Land Settlement 

No. or 
farms. 

Tol-l\) 
area 

(acre•). 

Area under 
cultivation 

(acres). 

Used for 
11razlng 
(acres.) 

Unu••d ceptlon of Company, by tn 

. (aert•s). J>uropenns Natives. European& Natlvew, I 
Operations Bines In· Occupied Leased 

-----------------l-------1--------l------+---------l-·--------:--------l---------------:-------l---------------· 
1. Anglo French Land Co. 

ll. nen<leroon's TriLII&VMI 
Eot.a!A's & Hrnderaon'a 
Consolidated Corpn. (b). 

30.6.25 

1025 

3. J,ydenburg Gold l"anna 81.12.U 

4, Lydonburll Llmd and 80.6.26 
Explorat.lon Co. 

5, Northern Transvanl 90.6.26 
Land Co. 

6. Ooeana Consoll<lllted 10.10.26 
Co. 

7. Oceana Development 80.6.25 
Co. 

'i. S.A. Land & Explora· 111.12.24 
tlon Oo, (c), 

t. B.A. Townships, Mining 81.10.25 
& Finance Corpn. (cl). 

0, Transvaal Consolldnted 81.12.25 
Land & Exploration 
Oo, (e), 

1. Transvaal and Delngoa 10.10.25 
Bay Investment Co. 

12. Transvaal Gold lllloing 81.8.25 
Estatea. 

13. Vereenll!lna Estates 80.11.25 

27 

82 

]!! 

7 

87 

12 

16 

180 

455 

27 
full In· 
terest; 17 
"half Inter· 
eat. 

29 

24 

110,006 

182,843 

87,804 

41,674 

112,496 

4,172 

49,575 

77,508 

1,040,000 

2,959,901 

150,500 

184,850 

129,875 

Nil 8,322 

Information not avaflable. 

Information n ot a vnllable, 

Nll Grnzln" stt.ea 
l<•t to one 
European. 

Information not avnflable. 

Do. 

Do. 

4!716 (leased 
and). . 

9, 650 acres · 
worked by 
company, 
No data as 
to tenants. 

About 9,000 

21,914 (811Uat• 
tera land). 

Abont f or 
holdlni!H 
grazed by 
tenants; 
150,000 acres 

, by company, 
About 150,000 

' 
25,089 . 8, 7o9 

'-----v-----~ 
40,969 acres re served by com· 
pany. .' 

12,064 146,286 

83,098 88,726 

107,&84 

Nfl 

50,878 

Nll 

About 
2,000,000 

. 80 688 
(mostly coal 

bearing). 

About 27,500 

2,076 

1 16 farms, area 75,188 
a'"""• sold slnoe 1!!06, 

In 1026 there were 1211 
tenants leasing 104,800 
acrtll!l. 

27 (or 
portlonR) 

Do not otfor land for sale 
but prepared to con • 
alder olfers. 

14 fRrms sold alnce 1895 

Nil 

Total area sold since 1807 
was 84 7,090 acrea. 

No settlers, only tenant 
farmera. 

161 farms & holdings sold 
since 11108 ; 82 farm s 
leased since 1908. 

No Information available 

1,400,000 acres sold to 
December, 1924. 

C~mpany not concerned 
with establishment or 
settlers, but baa sold 
80,791 acres, 

Nil 

116 leases were granted In 
1926; no land sold. 

6 

Nil 

11 

1 

60 

116 

8 

9 

20 

Nil 

None leaood, 1 
~~~ls o~~~plod 
celved from 
four. 

Nil 

9 (on cash 
payment 
basis), 

1 (nat.tve aquat 
tera paying 
£2 p.a,), 

1 (on cash 
payment 
basis). 

' 
0 

Nil 

(f) 

(U) 

2 

126 and 
de pen· 
dnnta. 

83 

Dt and de· 
pendants. 

6 Unknown. 

1 131) 

1 210 

- About 10. 

' 25 

1 290 

No Inform atlon, 

800 6,000 

7 140 

9 

601 

750 famlllee 
(2,200 lndl
vlduala). 
~.289 
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NOTES EXTRACTED FROM CO liP A::'iiES' REPLIES. 

(a) Anglo-French Company. 
" There are native squatters on 

farms. A charge of £2 per head 
each tax-paying native. Collection 
the amount collected." 

four of the Company's 
per annum is made for 
fee is fifty per cent. of 

(b) Henderson's Transt'aal Estates and Henderson's Con
solidated Corporation. 

" "\Ve have no formal leases with natives, but some farms 
have, ever since we bought them, had natives living there. 
Such farms are invariably unsuited to white occupation and 
have never been applied for by whites or they would have 
been now occupied by w~ites, as many which are applied for . 
are. We exact no services and receive cash rents. If we 
do engage any of these natives for work we pay market 
wages. 

" My Company never has farmed on its own account. 
Our farms were scattered all over Transvaal and Free State 
and control of managers, all spending our money, but beyond 
any effective control, appeared too risky a proposition to be 

. adopted, and as the primary object of the Company was 
mineral development, not farming, we from the start adopted 
the policy of assisting the farmer to farm and as early as 
possible making him the owner of all farming rights, with 
mineral rights reserved to ourselves. The farmers' intere«ts 
were, of course, fully protected in case of our minerals being 
worked and no difficulties have been encountered in thirtY 
ye.a!s' practical work. The policy of settlement was there-

. fore -on this basis-divide farms into blocks not too large for 
character of :farming they are suited for. Thus, in high 
veld agricultural farms made 1,500 acres more or less as 
a rough basis for each holding. 

"As no applicant for any :farm from 1902 up to, say, 
1910 had any capital worth speaking of, all Boer farmers 
having been ruined by the war, it was essential that we 
assisted them to get started. All high and middle vel_d 
farms, of which we then had 70, were settled at once on this 
basis by over 100 tenants. The average rent was fixed at 
£25 for 1,500 acres-a merely nominal rent of land worth 
to-day £3 to £4 per acre prairie value. Our leases were all 
20 to 25 years' terms and rents rose £5 every five years. 
We gave stat-ed maximum compensation fo; improv~ment~, 
which had to be approved by us before erechon. Wh1le th1s 
allowance amounted in early cases to £1,500 per holdm~ I 
gradually reduced this to £250 average, raising it as con
sidered justified on application. As most of the tenants 
bought their holdings before the end of the lease, ~e sel~om 
had to take over anything and where we had supplied bm!d
ing or fencing material used bv the tenant, as we often d1d, 
we recovered these advances on sale, to~ether with value of 
the land. The idea was to leave all tha little cash the tenant 
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had for effective farm production and where there were no 
houses, fences or dams, advance the cost of material .used 
and let the tenant see to erection on a plan we approve(! ot'. 

" 'V e did not give options of purchase, as the tenants 
could not pay for same and over 25 years no valuation coulll 
be made, but we stated our policy was to give sitting tenant 
first refusal and to sell at agreed market prices when tenant 
'11'as in a position to buy. Our most successful farmers paid 
for their holdings by one and two years' profits. This can 
be confirmed by the tenants themselves. 

" Our land sales since 1908 totalled 791,209 acres, at an 
average price of just over 6s. per acre. We have unsold 
182,343 acres, of which 104,306 acres are leased to 126 white 
tenants. Only one farm is wholly occupied by natives and 
this is in a native area and will probably be bought by those 
natives under Native Affairs direction." 

(c) S.A. Land and Exploration Company. 
" The rental charged to native squatters is £2 per head 

for each married native, plus lOs. for each wife in excess of. 
one, £1 per head for each unmarried native and widows. 
In addition 3s. per head is usually charged for large stock 
and 6d. per head for small stock, but there are exceptions 
to this rule. On one of the farms upon which there are· 
native squat_ters, grazing fees only are collected. · · 

" The cost of collection varies from 33! per cent. to 40 
per cent. Native tenants are not desired by my Company, 
but as it is generally understood that the Native Affairs 
Department is anxious that natives should not be evicted, as 
there is not sufficient accommodation for them elsewhere, 
they have been allowed to remain. 

" The Company, however, is always anxious to sell to 
white men, if possible, and it is not influenced in its 
negotiations by the fact that it may. be receiving rents from 
native squatters on any particular fa1·m. The land is not 
formally leased to the natives and my Company does not 
accept service in lieu of rent, or payment in kind." 

(d) S.A. Townships, Mining and Finane~ Corz)oratian. 
" The natives occupying the Company's farms were in-

every case on these farms when they were acquired, and my 
Company has put no new natives on any of these farms, as 
in our opinion their occupation of a farm is to its detriment, 
owing to their lax methods of farming. The cost of rent 
collection and administration arr .rnts to about fifty per cent. 
of the total rents recovered. The Native A:ffain Depal'tment 
have always been averse to our disturbing the natives in 
occupation owing to the congestion of locations and Crown 
lands. 

" The amount of rent paid by the native squatters is. £2 
per annum for adult .natives per hut, up to two wives, and 
£1 per every additional wife. Grazing fees are 3s. per head 
for large stock, and 6d. per head for small stock, per 
annum. 

[U.G. 14-'26.] 
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" The Company has laid out and deYeloped small holdings 
to ~h.e north of Johannesburg with great success, where every 
~ae1hty has bee~ g~anted to the settlers by way of assistance 
m loans for bUildmg of houses and general improvements. 
These sales haYe not been included in the figures." 

(e) Transvaal Consolidated Land and E.xploration Company. 
"Roughly 90 farms are subject to native occupation. 

Squatters are required to pay £2 as rent per family annually .. 
The over-all cost of rent collection is fifty per cent. of the 
total sum recovered on native rents. The native is an unde
sirable tenant, and it does not pay land-owners to keep him 
on the land as a I'ent-paying tenant. The Company regards 
him as an obligation entailed upon the land-owner, and 
remaining such till the time arrives when the land can be 
beneficially occupied by white men. The Department of 
Native Affairs . has upon numerous occasions appealed to 
land-owners not to evict squatters, stating that there is not 
sufficient location or Crown lands upon which to accommodate 
them. 

" In only a very few instances is the Company able to 
make use of services in lieu of cash rent, for it is found 
that upon farms actively operated by the Company there is 
no room for native farmers or their stock. 

"The fact that a farm may be occupied by natives does not 
deter the Company from selling such farm to a European :who 
may desire· to purchase such farm. In other words, native 
occupation is not permitted to influence against the sale 
to a white person." 

(f) Transvaal and Delag~a Bay Investment Company. 
·"The number of farms on which there are native squatters 

is five, and the payment made is from £1 lOs. to £2 per 
family per week, in cash, nothing being received in respect 
of payment in kind or by the rendering of services. It may 
be pointed out that the presence of native squatters on our 
farms is not the result of efforts on our part ; they w.ere there 
when the land came into our possession and have been al
lowed to remain undisturbed, as in most cases it has been 
their home for a great number of years and, in addition, 
eviction might have embarrassed the Government, who ap
pear to have insufficient land for nati':e set~lement.. . The 
revenue derived from native squatters IS qmte neghg1ble. 
At least fifty per cent. of the rents recovered is swallowed "?-P 
by costs, and it is our view that the native is not a desir
able tenant. ' .... ' We. are primarily concerned with 
mineral development and m~st of _our land w.a~ ?'c.quired and 
?1m·haseil with a view to Its mmeral poss1b1hties. 
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(g) Tran.n·aal Gold Jfining E.~tates. 

"All the Company's farms have natives in occupation. On 
seven of them natiTes are agricultural labourers as defined 
by Act No. 27 of 1913, and are required to render at least 
90 days' labour in each year against tenure. On the remain
ing farms every tax-paying native is required to pay a 
nominal rental of one pound per annum and, as a condition 
of his tenure, contracts to serve in the Company's mines and/ 
or works for six months in each year and is paid the rate of 
pay of the class of work which he performs. 

The essential feature of this Company's property is its 
mineralization and the foremost pre-occupation of the Com
pany is the exploitation of the mineral resources of its hold
ings. . . . Apart from its mineral activities the Company 
has for o;everal years carried out a progressive policy of 
afforestation on large lines. . . . 

'l'his, however, can only be Clone· under the provisions of· 
Hection 72 of Act No. 3o of 1908 and our Company has been 
obliged to accept conditions which are prejudicial to free 
'1evelopment and which it submits should not have been im
possible. 

Cattle ranching was tried for a number of years but re
linquished as unpayable by reason of tlie unsuitability in 
some respects of the climatic conditions and the expense of 
c-:.>mbating hck-borne disease. Experiments are in progress 
with cotton growing on one farm which appears capable o£ 
being used for that purpose. 

With reference to Questions Nos. 7/11 it will be obviou~ 
to your Commission that the establishment of· settlers cannot 
he 'effected by our Company on land affected or liable to be 
affected by proclamation." 

{U.G. 14-'26.] 
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Secretary and Treasurer, Transkeian 

General Council, Umtata. 
King Caneware Co., Kingwilliamstown. 
Principal, Innes School, Uitenhage. 

B. 

Kingwilliamrstown ~'armers 'Association, 
Mayor of Alice. 
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O.F.S. Agricultural Union. 
Treasurer, Railway Salaried Staff Asso

ciation, Natal District. 
Principal, St. John's Native College, 

Umtata. 
Farmer, Porterville, C.P. 
Vice-President, S.A. Agricultural Union 

and President, Natal Agricultural 
Union. 



Britten, H. 
Brodigan, C. B. 
Brookes, Dr. Edgar H. 

Buirski, S. 

Bunting, S. P. 
Butler, W. 

Buzzard, H. L. 

Caldecott, Dr. W. A. 

Campbell, A. M. 
Campbell, W. A. 

Carelse, C. J. 

Carter, George 
Champion, A. W. G. 

Charles, Thos. 

Clark, A. L. 
Clark, 0. G. 
Clarke, Professor F. 

Coates, Miss H. A. 
Collier, -s. 

Cook, Graham 
Cooke, Major H.S., O.B.E. 

Cousins, C. W. 
Craig-Bain, S .•• 

Cresswell, E. 

Crisp, A. F. 
Cross, Graham .. 
Crowe, Geo. W. 
Curran, J. 

372 

Magistrate, Kingwilliamstovrn. . 
Association of Mine Managers. 
Professor of Public Administration and 

Political Science, Transvaal Univer
sity College. 

Secretary, General Workers' Union, 
Cape Town. 

Communist Party. 
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