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PREFACE 

The principal aim of this study is to present statistical and 
other informatio!!-al data concerning the n,umerous labor prob
lems that arose in the United States during the recent war, a:qd 
to outline the development of war labor administration. The 
data were gathered during the war period and the study was 
completed shortly after the cessation af hostilities. No pretense 
is made to discuss the developments that have taken place in the 
period of reconstruction, except where it has seemed necessary to 
add data to round out certain phases of the presentation. The 
conclusions 41 the final chapter were formulated in the light of 
the war experiences of the United States and, altho the months 
subsequent to the signing of the armistice have uncovered devel
opments that may seem to invalidate some of the conclusions 
regarding the future relations of capital and labor, the author is 
still of the opinion that his analysis has adequate basis in fact 
and that future developments will sustain his· conclusions. 

This opportunity is taken to express the writer's appreciation 
of the ~ery valuable criticisms and suggestions made by Pro-. 
fessor John A. Fairlie of the University of Illinois, who has read 
the manuscript. The author is especially indebted to his wife, 
Anna E. Watkins, whose constant cooperation has made this 
study possible. 
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INTRODUCTION 

It is now a commonplace observation that the World. War 
caused unprecedented readjustments in the political and eco
nomic organization of the belligerent powers, and in its wake 
left many unexpected modifications in the social structure of the 
civilized world. Perhaps no similarly brief period in the history 
of the world has been so pregnant with unique national experi
ences, and surely none has resulted in more far-reaching polit
ical, economic, and social readjustment. In almost every de~art
ment of national life the familiar, under the pressure4 innumer
able exigencies of the titanic struggl~ for national existence, gave 
way to the novel both in the realm of the theoretical and the prac
tical. We found ourselves accepting, as a modus vivendi ad in
terim at least, theories and policies that, altho not foreign to us, 
had not been unqualifiedly endorsed. For the student of his
tory, whether social, political, or economic, it is much easier to 
think of the period of the World War in terms of revolution 
rather than of evolution, and to interpret the events of that 
time he must accordingly adjust his mental perspective. 

To those interested in the development of economic theory and 
economic policies the war period was especially rich in interest
ing experiences, for there was not only widespread disregard of 
commonly accepted economic doctrines, bp.t a wider abandon
ment of customary economic practices. At every turn m the 
road of economic reorganization for war the freedom of the in
dividual was restricted and the power of the state augmented. 

· .As we shall point out later, this unprecedented development of· 
government regulation took place in all departments of our in
dustrial organization, but nowhere was that development more 
interesting and, at times, more extensive than in the field of 
labor. The important place which labor holds in pr9ductive 
processes necessitated careful consideration of hitherto neglected 
problems of industrial relations which became more serious dur
ing the great emergen'cy~ Furthermore, altho the formulation 
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12 INTRODUCTION (226 

of a constructive labor policy and the organization of a war 
labor a~stration were slow in matill:ing, when final develop
ment was reached they were of more than passing interest to the 
s~udent of industrial relations. That is why this study of the 
labor problem in the United States during the World War has 
been made. If the policies and methods of dealing with the 
labor situation during the emergency of the last few years con
tained nothing new and suggestive such a study would be of only 
historical value, but it is now generally agreed that our experi
ences during the war have contributed much toward the solution 
of the maladjustment in industrial relations and the problem of 
labor administration. 

The purpose of this brief study is: . (1) To outline the labor 
problem during the war; (2) to trace the main lines in the devel
opment of .war labor administration in the United States; and 
(3) to point out the value of our war-time experiences in the 
creation of permanent labor policies. The first part of the essay 
is devoted to an analysis of the elements in the labor problem 
during this period, and in the second part are considered admin-

l istra~ive methods and policies, including the adjustment of in
. dustrial disputes. In the concluding chapter are suggested the 
lessons that have been learned and the problems of the recon
struction period, altho most attention is directed to a considera
tion of the new point of view which is evidenced in the manage
ment of industry as it affects labor. For upon the spread of a 
mo;e amicable and conciliatory attitude between labor and cap
ital depends, we believe, the establishment of industrial peace. 

That the United States, jn dealing with the exigencies that may 
arise in the realm of industrial relations in future years, will be 
able to draw extensively upon the experiences of the war period, 

• there seems little room for doubt. In those experiences there 
may be discovered the long desired solution of our labor prob
lems, and the pattern for administrative machinery that will 
prove adequate for dealing with the perplexing problems of pro
duction arising out of the employment of labor. It will profit 
our people little to have secured the ·guaranty of justice and 
peace in international political relations if within our own 
boundaries we fail to establish a solid foundation for fair deal
ing and amicable relations in industry. fu the light of the data 
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presented in the following. pages it may be possible to formulate 
some definite conclusioM concerning the practicability of main
taining industrial peace· under normal conditions, since it was 
measurably guaranteed under the trying circumstances of a 
titanic war. The necessity and desirability of such a peace is 
generally recognized; acceptable and effective methods of 'estab
lishing it have yet to be devised, unless these means are con
tained in the labor policies of the last few years. 



BffiLIOGRAPHY 
• 

ALLEN, LEsLIE H., Industrial Housing Problems. Boston, 1917. 
AMERICAN AssoCIATION FOR INTERNATIONAL CoNCILIATION. Prob

lems of Reconstruction, No. 135. New York, 1919. 
AMERicAN FEDERATION OF LABoR. Report of the Proceedings of 

the Thirty-Seventh Annual Convention. Washington, 1917. 
---Report of the Proceedings of the Thirty-Eighth An-

nual Convention. Washington, 1918. -
---- Reconstruction Program. Washington, 1919. 
American Industries, VoL XIX, No.6 (January, 1919) and No. 

9 (April, 1919). New York, 1919. 
American Labor Legislation Review, Vol. VIII, 1918. New 

York, 1918. 
Annals of tke American Academy of Political and Social Sci

ence, Vol. LXXXI, No. 170 (January, 1919), and Vol. 
LXXXII, No. 171 (March, 1919), Philadelphia, 1919. 

ARMY ORDNANCE INDUSTRIAL SECTION. Handbook of Informa
tion Concerning Governmental Boards and Departmental Sec
tions Dealing with Labor. Washington, 1918. 

CI...EVEL.U.'D AND SCHAFER, Democracy in Reconstruction. New 
York, 1919. 

CoLE, G. D. H., Labor in Wartime. London, 1915. 
---- Recent Developments in the British Labor Movement, 

in The American Economic Review, Vol. VIII, No. 3 (Septem
ber, 1918). Ithaca, New York, 1918. 

COMMITI'EE ON PUBLIC INFORMATION. Official Bulletin, Vol. 1 
and Vol. 2. Washington, 1917, 1918. 

CouNCIL OF NATIONAL DEFENSE. First Annual Report. Wash
ington, 1917. 

--- Second Annual Report. Washington, 1918. 
HAYES, E. C., The Social Control of the Acquisition of Wealth, 

reprinted from the Publications of the American Sociological 
Society, Vol. VIII. Chicago, 1917. 

JoiNT CoMMISSION ON SoCIAL SERVICE oF THE PROTESTANT EPIS
COPAL CHt."'RCH. Labor Problems of Wartime, War Service 

241 



242 DEVELOPMENT OF WAR LABOR LEGISLATION [456 

Bulletin, No.5. New York, 1918. 
Journal of the American Institute of Architects, Vol. 5. Wash

ington, 1918. 
KINo, W. L. MAcKENZIE, Industry and Humanity. New York, 

1918. 
LEITCH, JoHN, Man-to-Man, The Story of Industrial Democracy. 

New York, 1919. 
LESCOHIER, OoN D., The Labor Market. New' York, 1919. 
LIPPINCOTT, IsAAc, Problems of Reconstruction. New York, 

1919. . 
Minin{T Congress Journal, Vol. IV, No. 12 (December, 1918). 

New York, 1918. 
National Civic Federation Review, Vol. IV, No: 12 (April 10, 

1919). New York, 1919. · 
NATIONAL Crvn. LmERTIES BUREAU, Memorandum Regarding the 

Persecutidrl- of the Radical Labor Movement in the Unitea 
States. New York, 1919. 

NATIONAL INDUSTRIAL CoNFERENCE BOARD. The Eight-Hour 
Day Defined, Research Report No. 11. Boston, 1918. 

----Strikes in American Industry in Wartime, Research 
Report No. 3. Boston, 1918. 

NATIONAL WAR LABoR BoARD. Award and Findings. Wash
ington, 1918, 1919. 

NATIONAL WoMEN's TRADE UNION LEAGUE. Bulletins. Chicago, 
1918. 

Quarterly Journal of Economics, Vol. XXXII (November, 
1917). Cambridge, 1917. 

RocKEFELLER, JoHN D., JR., Brotherhood of Men and Nations. 
New York, 1919. 

-..,---· The Colorado Industrial Plan. New York, 1916. 
---- The Personal Relation in Industry. New York, 1917. 
----Representation in Industry. New York, 1918. 
SENATE DocuMENT, No. 248, 65th Congress, 2nd session. Profi

teering. Washington, 1918. 
Survey, The, Vol. XLI, No. 22 (March 1, 1919). New York, 

1919. 
---Vol. XLII, No.1 (AprilS, 1919) and No.2 (April12, 

1919). New York, 1919. 
UNITED STATES COMMISSION ON INDUSTRIAL RELATIONS, Final 

Report. Washington, 1916. 



457] BffiLIOGRAPHY 243 

UNITED STATES DEPARTMENT OF LABOR. Fifth Annual Report of 
the Secretary of Labor. Washington, 1917. 

--- Sixth ·Annual Report of the Secretary of Labor. 
Washington, 1918. 

---- Seventh Annual Report of the Secretary of Labor. 
WashiDgton, 1919. 

---- Annual Reports of the Commissioner General of Im
migration, 1917, 1918, 1919. · 

---- U. S. Bureau. of Labor Statistics, Monthly Labor Re
view, Vol. VI, VII, VIII. Washington, 1917, 1918, 1919. 

---- Children's Burea~. Sixth Annual Report of the Chief 
of the Children's Bureau. 1918. 

---- Children's Bureau. Child Labor in Warring Coun- . 
tries, Publications, No. 27. Washington, 1917. 

---- Children's Bureau. The States and Child Labor, Pub
lications, No. 58. Washington, 1919. 

---U.S. Employment Service. Weekly Bulletin, Vol. I. 
Washington, 1918. 

---- Information and Education Service. Employment 
Questions. Washington, 1918. 

U. S. RA.U..ROAD ADMINISTRATION. Bulletin No. 4. Washington, 
1918. 

---General Order No. 27. Washington, 1918. 
---- Report of the Railroad Wage Commission to the Direc-

tor General. Washington, 1918. 
U. S. SHIPPING BoARD. First Annual Report. Washington, 
un · 

---- Second Annual Report. Washington, 1918. 
---- Reprint of the Memorandum on the Industrial Situa-

tion after the War; Garton Foundation. Philadelphia, 1919. 
---- Reprint of the Report of an Inquiry as to the Works 

Committee made by the British 1\linister of Labor. Philadel
phia, 1919. 

----Works Committees and Joint Industrial Councils. 
Philadelphia, 1919. 

----Labor Adjustment Board. Decision as to Wages, 
Hours, and other Conditions in the Atlantic Coast, Gulf, and 
Great Lakes Shipyards. Washington, 1918. 

---- Labor Adjustment Board. Decision as to Wages, 



244 DEVELOPMENT OF WAR LABOR LEGISLATION [458 

Hours, and Conditions in the Pacific Coast Shipyards. Wash
ington, 1918. 

VAN HISE, CHARLES R., Conservation. and Regulation. in. the 
Un.ited States During the World War. Washington, 1917. 

WILLOUGHBY, WILLIAM F., Govern.ment Organization in. War 
lime an.d After. New York, 1919. .. 



JNDEX 
Absentee. ownership, 105, 152 
American Alliance for Labor and 

Democracy, 47 
American Federation of Labor, 45, 

150 
Apprentice system, 115 
Arbitration, 112, 115 
Arml Ordnance Industrial Service 

Section, 133n, 135 
Arsenls and Navy Yards Commis

sion, 139 
Attitude of American labor, 28, 48, 

49, 108 
Autocratic control, 106, 153 

Bisbee deportations, 154 
Board of Railroad Wages and 

Working Conditions, 147, 148 
Bonus, 36, 62, 70, 149 
Boys' Working Reserve, 185, 187, 

195, 197 

Chapin, R. C., 99 
Child labor, 136, 137, 232; see also 

Women and children 
Civilian Insignia Service, 161, 221 
Coercion, 110 
Collective Bargaining, 137, 152, 165 
Colored laborers, 60, 147 
Commission on Living Condition.s, 

221, 222 
Competition for workmen, 53, 101 
Conciliation, 86, 135; Division of, 

106, 124, 126, 210 
Conditions of Labor Service, 161 
Contracts, government, 133, 137 
Coordination, 157-223, 174 
Cost of living, 89-99, 141, 142, 111 
Council of National Defense, 19, 64, 

128, 131, 150, 187 

Decentralized Labor Administration, 
123-156 

Demands of labor, 39, ,101, 102, 108, 
115 

Director General of Railroads, 145-
147 

Discrimination, 109, 110, 143 
Division of Economics, 212 
Division of Information, 127, 178, 

185, 187; seE~., also Information and 
Education Service 

Division of ~ilitary Railways~ i95 

Efficiency of labor, 38, 39, 66, 68 
Efficiency of women workers, 71-

"13 
Eight-hour day, 62, 76, 77, 102-104, 

147, 153, 166, 171 
Emergency Construction Adjust

ment Commission, 133-135 
Emergency Fleet Corporation, 22, 

200, 204 
Employment agencies, see U. S. Em-

ployment Service 
Employers' associations, 106 
Enemy propaganda, 29 
Erdman Act, 124 

Farm labor, 98, 100, 101, 128, 182 
Farm Service Division, 187, 197 
Federal Trade Couunl88ion, 107 -
Finance Corporation, 23 -
Food Administration, 20 
Fuel Administration, 20; labor pol

icy of, 148, 149 
Frankfurter, Felix, 151, 157, 175 

Gompers, Samuel, quoted, 26, 1031 

128, 129, 134, 140, 150 

245 



246. .DEVELOPMENT OF WAR LABOR LEGISLATION [460 

Harness and Saddlery Adjustment 
Commission, 138 

Hours of labor, 76, 77, 101, 102, 
109, 136, 137, 165 

Housing and transportation, 60, 63-
66, 109, lilt, 208, 209, 222 

Immigration, 31, 54, 178n; Bureau 
of, '127, 178, 184 

Income tax returns, 33 
Ind4ix numbers of wholesale and re

tajJ prices, 90-93 
Index numbers of wages and prices, 

96 
Industrial disputes, 86, 88, 104, 106, 

143, 152, 164, 169, 170 
Industrial relations, J..l24, 233 
Industrial Workers of the World, 41 
Information and Education Set·vice, 

161, 211, 212, 215; see also Divi
sion of Information. 

Internationalism, 108, 153 
International Longshoremen's Asso

ciation, 143 
Investigation and Inspection Service, 

161, 219 

-
Labor Adjustment Service, 210 
Labor conscription, 41-43 
Labor recruitment, 191, 192 
Labor safeguards, 75-78, 131, 136, 

152, 166 
Labor standards, 129, 137, 165, 166 
Labor stealing, 101 
Labor turnover, 59-61, 64, 153, 178 
Lever Act, 20 
Living Conditions, Commission on, 

221, 222 
Lockouts, 81-84, 165 
Loyalty of labor, 43, 45, 45n, 46, 47, 

116, 117 

Marshall, L. C., 160n, 175n. 
Meat packing industry, 107, 152 
Mediation Service, 126 
Minimum of subsistence (family 

budgets), 99, 100 

Minimum wage scale, 112, 171 
Mining Division, 200 

National Committee on Labor, 129 
National Industrial · Conference 

Board, 104, 163 
National League of Woman's Ser

vice, 182 · 
National War Labor Board, 104, 

109, no, 114, 163-169, 173, 174, 
177, 178, 210, 222, 231 

Negro Division, 199, 219 
Newlands Act, 124, 125, 150 
Night-work, 109 
Non-partisan League, 41 

Opposition to unions, 111 
Ordnance service, 133n, 135, 161 
Overtime, 109, 147 

Permit system, 113 
Personnel Service, 161 
Postal Telegraph Commercial Cable 

'company, 169 
President's Mediation Commission, 

30, 39, 67, 102, 103, 104, 106, 108, 
116, 150, 151-154 

President Wilson, 148, 149, 150, 158, 
159, 164, 168, "169, 190, 203, 236 

Production, 36, 102, 108, 163, 166 
Profiteering, 106-108, 153 
Profits, 107 

Quartermaster General, 136n, 137, 
138 

Railroad Wage Commission, 92, 145 
Railway Boards of Adjustment, 144 "' 
Rents, 94, 95 
Representation of labor, 26, 106, 

163, 165 
Right to organize, 111, 165, 171 
Roosevelt, F. D., 139, 175n 

Sabotage Act,· 40 
Secretary of Labor, 151, 163, 169, 

174, 187, 190, 193, 194, 207, 220, 



461] • • INDEX 247 

221; Quoted: 37, 43, 58, 60, 157, 
160, 181, 195 

Secretary of War, 134, 135, 138 
Shipbuilding Labor Adjustment 

Board, 139 
Skilled Labor' Section, 188 
Smith and Wesson Company, 170 
Socialists; 29, 44 
Socio-industrial conditions, 109, 131 
State Councils of Defense, 187 
Stevedores and Marine Workers Di-

vision, 199 
Strikes, 39, 79-86,.165 

Taft, William H.,· 162n 
Training and Dilution Service, 57, 

68,."215, 217 

Unionism, 87, 152 
U. S. Board of Mediation and Con

ciliation, 124, 125, 130, "149 
U. S. Bureau of Labor Statistics, 

93, 97, 99 
U. S. Commission on Industrial Re

lations, 32 
U. S. Dept. of Agriculture, 182 
U. S. Department of Labor, 58, 124, 

125, 127, 132, 165, 174, 178, 182, 
185, 190, 202, 2o3, 220 

U. S. Employment Serviee, 55-581 

74, 178-205, 216 
U. S. Housing Corporation, 2091 222 
U. S. Public Serviee Reserve, 181, 

185, 187, 194, 195 
U. S. Railroad Administration, 21, 

63, 144, 199, 204, 207 
U. S. Shipping Board, 22, 38, 42, 

62, 65, 93, 139, 179, 199, 208 
'I U. S. Steel Corporation, 107 

Unskilled labor, 87, 152 

Van Kleeck, Mary, 175n, 206, 207n 

Vestibule Schools, 70 

Wage earners, number and character· 
of, .36, 36n, 73, 74, 1~6 

Wage increases, 621 631 95n1 108, 
147, 171 . . 

Wages, 31, 32, 60, 69, 95-101, 109, 
112, 115, 130, 136, 139,. 140-142, 
144, 147, 165, 166 

Wage seales, inequalities of, 61, 62, 
72, 100, 101 

Walsh,_F. P., 162!!. 
Walsh, Sen. T. J., 40 
War Department, 1331 1351 138 
War Industries Board, 19, 20, 1331 

202 
War Labor ACkninistration Act, 215, 

_218, 219 
War Labor Administration Cabinet, 

174, 174n 
War Labor Conference Board, 163, 

165 
War Labor Policies Board, 174-178, 

175n, 193, 206, 231 
War Placements, 200 
War Risk Insurance Bureau, 22, 22n 
War Trade Board, 22 
Wealth and incomes, distribution of, 

32-35 
Welfare work, 70, 143 
Western Union Telegraph Company, 

169 
Whitley plan, 212 
Wilson, William B., 151; see also 

Secretary of Labor. 
Woman in Industry Service, 1611 

198, 205, 206, 208 
Women and children, 68-70, 73, 741 

76, 112, 130, .136, 166, 171 
Women's Division, 187, 198 
Working Conditions Serviee, 218 
Workingmen's Council, 47 



UNIVERSITY OF ILLINOIS STUDIES ' 

IN THE 
• 

SOCIAL SCIENCES 

VoL. VIII DECEMBER, 1919 No.4 

LABOR PROBLEMS AND LABOR ADMINIS
TRATION IN THE UNITED STATES 

DURING THE WORLD WAR 

~y 

GORDON S. WATKINS 
Assistant Professor 6f Economic• 

University of Illinoill · 

PART II 
THE DEVELOPMENT OF w AB LABOR ADMINISTRATION 

~RICC 11.00 

PUBLISHED BY THE UNIVERSITY OF ILLINOIS 
URBANA 

[Entered 8.8 aecond class matter, July 27, 1915, at the poet· office at 
Urbana, illinois, under the Act of August 24, 1912. Acceptance for mail· 
ing ILt the special rate of postage provided for in aection 1103, Act of Oc
tober 3, 1917, authoriud July 31, 1918.] 



UNIVEBSITY OF ILI£f013 STUDIES IN. THE SOCIAL SCIENCES . . 
· Vol l, 1912 · 

·No& land 2. Financia1 his~ry of OhiD: ·By E. L. Bogart. fl.80. 
No. 3. -Sources of municipa~ revenues in Illinois. By L. D. Upson. • 
No. ~. Friedrich Gents: an opponent of the Frellch Revolution and N• 

poleo~ By P. F. Reiff. 80 cent& 

Vol II, 't913 

No. 1. TantiOB of eo~orations in lllinoiB, other than railroads, Binee 
1872. By J. R. Moore. 5$ cents. 

NoS. Z and 3. The West in the diplomatic negotiations of the Ameriea.a 
· Revolution. By P. C. Phillirs. $1.25. 

No. ~ The development of banking in IllinoiB, 1817-1863. By G. W. 
Dowrie. . 90 eenta. 

Vol III, 1914 

Nos. 1 and 2. The history of !he general property_ tax in Illinois. By 
R. :M. Haig. $1.25 .. 

No. 3. The Scandinavian element in the United States. By K. C. Bab
eoek..• 

No. 4.. Church and state in Massaehusetis, 1691-1740. By Susan M. Reed.• 

Vol IV, 1915 

No. L .The Illinois :whigs before 1846. By C. !.!. Thompson. 95 cent& 
No. ~. The il.efeat of Varnll and the German frontier poliey of .Augustus. 

·. By W. A.. Oldfather and H. V. Canter. • 
Nos. 3 and 4. The history of the Illinois Central railroad to 18i0. By 

H. G. Brownson. . $1.25. 

Vol V, 1916 

No. L The enforcement of international law through municipal law' in 
the United States. By Philip Quiney Wright.- $1.25. 

"No. 2. The life of Jesse W. FelL By Franees :M. Morehou!IB. 60 eents. 
No. 3. Land tenure in the United States with special reference to nlinois. 

By Charles L. Stewart. 75 cent& 
No. 4. Mine taxation in the United States. By L. E. Yonng. $1.50. 

Vol VI, 1917 

Nos. 1 and 2. The veto power of the governor of Illinois. B,- Niels H. 
Debel. $1.00. 

No. 3. Wage bargaining on the vessels of the Great Lakes. B,- H. B. 
Hoagland. $1.50. 

No. 4. The hotlllehold of a Tudor nobleman. By P. V. B. Jones. $1.50. 

Vol VII, 1918 

Nos. 1 and 2. Legislative regulation of railwa,- finance in England. BJ 
C. C. Wang. $1.50. 

· • Ovt of pri11t. 
(Continued on page four of cover) 


