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Striking similarities in the pattern of labor shortages that developed in Germany 
and Great Britain as a result of military mobilization and armament production 
suggest some current problems in the United States. Although, for many reasons, 
neither German nor British experience is wholly relevant, analysis of procedures in 
these countries reveals factors inherent in the development of labor-market policy 
and administration in wartime. 

T H E M E C H A N I Z A T I O N of modern warfare is re ­
sponsible for basic similarit ies i n the p a t t e r n of 
labor -market conditions t h a t unfolds under a 
modern armament program. T h e numerical 
s trength of armies is now l i m i t e d b y the a v a i l ­
a b i l i t y of indus t r ia l workers able to keep them 
equipped n o t only w i t h muni t i ons b u t w i t h the 
latest models of airplanes, tanks, and motorized 
transports. Pressure to secure labor for a rma­
m e n t needs has been great ly augmented. D u r i n g 
former wars, labor shortages, p r i m a r i l y of u n ­
ski l led labor, eventual ly developed as a result of 
the demand for muni t i ons . Today , the need for 
mass product ion of mechanized combat un i t s , 
combined w i t h the m i l i t a r y requirements for 
mechanical maintenance, has changed the nature 
o f war- labor demands. 

Characteristic of modern armament programs 
is the early appearance of shortages of ski l led 
workers. A t first such shortages are localized and 
l i m i t e d to h i g h l y ski l led occupations, b u t i n e v i t a ­
b l y they become geographically and industr ia l ly 
more widespread as the reemployment of m u l t i -
ski l led and uni t - sk i l l ed unemployed workers pro ­
gresses. A t length the p o i n t is reached when the 
available supply of unemployed workers p r e v i ­
ously employed i n the meta l trades is exhausted. 
I t then becomes necessary to ut i l i ze the services 
either of remaining reserves of unemployed w o r k ­
ers or of ski l led workers employed i n related occu­
pations i n other industries. F i n a l l y , as a result of 
increased product ion demands and m i l i t a r y drains, 

the reemployment process m a y reach the point 
where available unemployed reserves are v i r tua l ly 
exhausted and i t becomes necessary to c u r t a i l em­
p loyment i n nonessential industries and recruit 
workers no t previously attached to the labor 
market . Employer compet i t ion for workers, coin­
cident w i t h and even antedat ing the development 
of actual labor shortages, increases as the scarcity 
of labor becomes more acute. M o r e and more, 
widespread employer p i r a t i n g , spiral ing wage 
rates, and increasing labor turn-over , i n addition 
to m i l i t a r y drains, tend to disorganize and disrupt 
armament product ion . 

T h e degree of labor scarcity p r i m a r i l y controls 
the application of governmental labor-supply 
pol icy. Nevertheless, i n s t i t u t i o n a l factors are 
responsible for essential differences i n the basic 
approach to the f o rmula t i on and enforcement of 
labor-supply pol icy. The Germans began w i t h a 
b luepr int of a control led economy i n which labor, 
equally w i t h raw materials , was looked upon as a 
resource needed for armament expansion. The 
B r i t i s h , on the other hand , began w i t h a relatively 
free economy i n which the labor market was i n ­
fluenced b y long-established and widespread 
worker organizations which were represented 
po l i t i ca l ly by actual part i c ipat ion in government. 
I n Great B r i t a i n , for instance, adherence to the 
democratic principle of discussing labor-supply 
legislation w i t h labor representatives to obtain 
agreement on basic policy pr ior to enactment 
characterized the i n t r o d u c t i o n of labor-market 
controls. Such practices were absent i n Germany, 
because trade-unions i n the t rad i t i ona l sense had 
ceased to exist. Po l i t i ca l aims and economic 
precedents thus affected the method of introduc­



t ion, the scope, and t i m i n g of labor -market 
measures. Differences i n general economic con­
ditions also accounted for minor variations i n the 
nature of the labor shortage and, therefore, i n the 
character of the required measures. 

Var iat ion i n general c l imat ic conditions i n the 
two countries explains differences i n the nature 
of the labor-shortage problem. Seasonal unem­
ployment is more marked i n Germany t h a n in 
Great B r i t a i n , largely as a result of the greater 
importance of agriculture. T h e acute agricul¬
tural-labor shortage in Germany t h a t antedated 
the H i t l e r regime had no counterpart in Great 
B r i t a i n . The t i m i n g factor also accounts for 
differences i n the state of the labor supply. H i t l e r 
started his program, directed to an a l l -out war 
effort, i n M a r c h 1933, d u r i n g a major trade de­
pression when unemployed reserves were marked ly 
large. The B r i t i s h undertook a re lat ive ly small 
armament program i n the spring of 1936 d u r i n g a 
period of recovery. I n M a r c h 1933, reserves of 
unemployed workers totaled more than 6 m i l l i o n 
in Germany, compared to a t o t a l employment of 
13 mi l l i on , whereas there were on ly 1.9 m i l l i o n 
unemployed persons i n Great B r i t a i n i n M a r c h 
1936, as compared to an estimated t o t a l employ­
ment of 11.5 m i l l i o n . 

Fol lowing the pol icy of adapt ing the t o t a l 
economy to p e r m i t m a x i m u m u t i l i z a t i o n of a v a i l ­
able manpower for armament purposes, Germany, 
as labor reserves dwindled , progressively extended 
labor contro l over a l l fields of economic a c t i v i t y . 
Great B r i t a i n , proceeding on the theory t h a t gov­
ernment regulation of indus t ry was an emergency 
measure, l i m i t e d the area of labor contro l to 
industries essential to the armament program. 
Other than enforcing product ion cur ta i lment the 
Brit ish d i d not a t t e m p t to regulate employment i n 
nonessential consumer-goods fields u n t i l leakage 
of labor released f rom nonessential industries forced 
the adoption of such pol icy. 

German labor-allocation procedure was based 
on an occupational approach to the problem. As 
shortages developed, employment service contro l 
of h i r ing was extended over similar and related 
groups of occupations regardless of indus t ry lines. 
This approach promoted effective u t i l i za t i on of 
the labor supply i n two ways: i t p e r m i t t e d m a x i ­
mum use i n armament industries of unemployed 
and employed workers f rom nonessential fields of 
employment w i t h a m i n i m u m of labor loss, and i t 

promoted widespread in ter - industry dovetai l ing 
of seasonally unemployed workers. T h e B r i t i s h 
policy of contro l on an industry basis promoted 
i n t r a - i n d u s t r y stabi l ization of employment b u t 
d i d not foster transfer f r om nonessential to essen­
t i a l industries on the basis of similar or related 
occupations c u t t i n g across indus t ry lines. I t also 
permit ted labor f r om curtai led nonessential indus­
tries to be absorbed i n nonessential instead of 
essential fields. 

Differences i n labor-market pol icy between the 
two countries relate to the scope and method of 
in t roduc t i on and enforcement of compulsory con­
trols . Under pressure of acute labor scarcity, 
Germany d i d not hesitate to introduce compulsory 
labor contro l and made no provis ion for appeal 
machinery other t h a n the r i g h t to lodge a com­
p l a i n t w i t h the nat ional product ion admin i s t ra ­
t i o n . O n the other hand , Great B r i t a i n consist­
ent ly pursued the pol icy of safeguarding established 
worker r ights and continued to enlist the cooper­
at ion of workers pr ior to the in t roduc t i on of 
compulsory controls. A labor representative i n 
the Cabinet undertook the responsibil ity for 
f o rmula t ing labor -market pol icy. J o i n t employer 
and trade-union nat ional and regional advisory 
boards aided i n this task. Before in t roduc ing 
compulsory control of hiring and separation i n 
essential industries, the B r i t i s h ut i l ized established 
collective-bargaining machinery to negotiate m i n ­
i m u m wage rates and other conditions of w o r k . 
T h i s method of approach m a y have somewhat 
slowed down the rate of increase i n armament 
product ion , b u t i t has had the i m p o r t a n t advan­
tages of reducing labor contro l compliance p r o b ­
lems to a m i n i m u m and c o n t r i b u t i n g to the 
maintenance of worker morale, factors w h i c h 
cannot be overlooked i n connection w i t h achieve­
ments after D u n k i r k . Nevertheless, i n b o t h 
countries, h i r i n g controls could n o t be proper ly 
enforced to make workers accept employment i n 
occupations where established wage rates or w o r k ­
ing conditions, or bo th , were markedly less favorable 
t h a n other available employment opportunit ies . 

M a x i m u m u t i l i z a t i o n of the available manpower 
to increase armament product ion under conditions 
of rap id ly developing labor scarcity, however, 
required the same basic regulation of the labor 
market in b o t h countries i n regard to h i r i n g , t r a i n ­
ing , worker transfer and separation, and br ing ing 
new workers i n t o the labor market . I n each 



c o u n t r y a nat ional employment service was en­
t rusted w i t h this task, and i ts functions changed 
f r o m assisting workers to f ind jobs and a id ing 
employers to obtain qualified workers to t h a t of 
exclusive contro l of h i r i n g i n fields of employment 
where the labor shortages were acute. T o i t s 
or ig inal functions were added such new duties as 
the transfer of workers f r o m nonessential to essen­
t i a l employment and the contro l of separation 
f r o m employment . T h e employment service was 
also given the a u t h o r i t y to collect whatever in for ­
m a t i o n was deemed necessary f r om employers and 
workers, to direct vocational guidance and worker 
t r a i n i n g , to contro l wages and w o r k i n g conditions, 
and to enforce the i n t r o d u c t i o n of improved 
indust r ia l techniques. 

Other aspects of labor -market pol icy are s imilar 
i n b o t h Germany and Great B r i t a i n . B o t h coun­
tries made provision for safeguarding labor reserves 
of essential armament industries f r om compulsory 
m i l i t a r y service. B o t h countries, i n i t i a l l y or 
eventual ly , made extensive efforts to t ra in workers 
and required employers i n essential industries to 
assume major responsibi l i ty for the task. There 
was increasing placement of workers f r om n o n ­
essential industries w i t h skil ls closely related to the 
skills needed i n armament industries, u t i l i zat ion on 
m i l i t a r y construction projects of workers long u n ­
employed, and the recondit ioning of so-called 
unemployable workers for permanent employ­
ment . A l t h o u g h unemployment among certain 

classes of workers, no tab ly older workers and 
marr ied women, inev i tab ly accompanied curta i l ­
ment of nonessential product ion , i t was recognized 
t h a t the extent of local u t i l i za t i on of displaced 
workers i n new or converted plants measured the 
degree to which the change-over f rom nonessential 
to essential work was accomplished w i t h the min i ­
m u m of labor displacement. I n t r o d u c t i o n of 
comprehensive labor -market measures also neces­
sitated development of fact - f inding and enforce­
ment machinery i n both countries on a national, 
regional, and local basis. When shortages of 
workers for essential industries became acute, the 
employment service administrat ion merged with 
the armament product ion adminis t rat ion and the 
department of labor on a nat ional and regional 
basis for j o i n t consideration and solution of 
product ion and labor-supply problems. 

Chart 1.—Unemployment in Germany, January 1932-
July 19391 

1 F r o m M a r c h 1935, Saar inc luded ; from January 1939, Austr ia and Sudeten 
provinces inc luded ; f rom June 1939, M e m e l included. 

Source: Reichsarbeitsblatt, Feb. 1932-Aug. 1939. 

N a t u r e o f L a b o r Shor tage 

The armament program i n Germany is con­
sidered as d a t i n g f rom H i t l e r ' s accession to power 
i n the spring of 1933. A t t h a t t ime , reserves of 
unemployed worker's numbered almost 6.4 mil l ion 
(chart l ) . 1 Agr i cu l tura l - l abor shortages appeared 
as early as the spring of 1933, coinciding w i t h the 
N a z i a t t e m p t , as the first step i n armament, to 
increase agr i cu l tura l product ion to the po int of 
economic self-sufficiency. Local shortages of 
skilled bu i ld ing workers and skil led meta l workers 
i n smelt ing and ro l l ing mi l l s were not officially 
reported u n t i l 2 year's later, i n the spring of 1935. 
Except for seasonal increases dur ing winter months, 
the number of unemployed i n Germany steadily 
decreased to less than 74,000 i n J u l y 1939, and by 
October 1940, the last m o n t h for which data are 
available, i t had shrunk to 32,000 persons, not 
more t h a n one-tenth of w h o m were b o t h em­
ployable and available for transfer to essential 
work . Reserves of unemployed agr icu l tura l work­
ers diminished f rom 47,000 i n September 1934 to 
3,000 i n M a y 1938. Reserves of unemployed metal 
workers were v i r t u a l l y exhausted early i n 1937, 
less t h a n 3 years after the first official report ing of 
local shortages i n meta l trades. I n January 1939 
the nat ional labor shortage was estimated at 1 
m i l l i o n . Pr ivate bu i ld ing projects, which had 
been p u t off for lack of labor, were again post-

1 T h i s figure includes 5.6 m i l l i o n reported unemployed and the estimated 
799,000 reserves of "invisible unemployment . " 



poned. D u r i n g 1940 those conditions were some­
what relieved by the i m p o r t a t i o n of foreign 
workers and prisoners of war , b u t b y the f a l l of 
1941 the shortage had grown more acute, u n ­
doubtedly as a result of the mi l i ta ry - labor de­
mands of the Russian campaign. The unfavorable 
turn of events i n the winter campaign i n Russia 
introduced even greater labor scarcity and neces­
sitated increased use of German women and 
foreign labor and the par ing down of labor require­
ments i n a l l branches of the nat ional economy. 

Chart 2.—Unemployment in Great Britain, January 
1935-October 1941 

Source: Minis try of Labour Gazette, Feb. 1935-July 1942. 

The decrease i n B r i t i s h unemployment was 
slower and less continuous. Between M a r c h 1936, 
when the first Defence Programme was adopted, 
and June 1942, the number of unemployed de­
clined f r o m approximately 1.9 m i l l i o n to 134,000 
persons (chart 2 ) . Local shortages of workers i n 
skilled occupations i n the construction and engi­
neering (machinery) industries were reported a 
month after the armament program was i n s t i ­
tuted. These shortages continued d u r i n g 1937 
and early 1938 and spread to shipbui ld ing . They 
disappeared d u r i n g the trade depression of 1938, 
when t o t a l unemployment increased marked ly . 
The downward trend i n unemployment was again 
interrupted i n October 1939, after war was de­
clared, as a result of the contract ion of nonessen­
tial industries, inc luding bu i ld ing , and dislocation 
in trade caused by evacuation of business f r om 
danger areas, diversion of shipping, and ra t i on ing 
of gasoline 

Fol lowing the increase i n the dr ive for armament 
production which took place after the declaration 
of war i n September 1939, competitive defense and 
nondefense employer b idding for skil led workers 

i n bu i ld ing trades increased. Offers of increased 
wages and the use of labor scouts augmented labor 
turn-over and the general disorganization of the 
labor m a r k e t . B y the spring of 1940, fur ther 
increase i n armament product ion , extensive factory 
construction, and expansion of the A r m y had 
nearly exhausted the reserves of ski l led and semi­
skil led meta l and bu i ld ing trades workers. I n 
A p r i l , registered unemployed workers i n occupa­
tions i n the m e t a l industries 2 had fallen below 
100,000. B y J u l y the number of unemployed i n 
the bu i ld ing industry was also below 100,000, and 
shortages were developing i n other essential indus­
tries, par t i cu lar ly m i n i n g and agriculture. Never­
theless, unemployment increased i n the spring and 
summer of 1940 fo l lowing more extensive c u r t a i l ­
ment of product ion i n nonessential industries 
employing large numbers of women. T h e t o t a l 
number of unemployed workers, however, declined 
to 790,000 b y November, when the M i n i s t r y of 
Labour made i t k n o w n t h a t a m i l l i o n more 
workers wou ld be needed for the muni t ions indus­
t r y by August 1941. B y the spring of 1941, t o t a l 
reserves of the unemployed were approaching ex­
haustion. B y June 1942, potent ia l unemployed 
labor reserves had fal len to 106,600, and nearly 
28,000 other unemployed persons h a d been de­
clared unsuited for either f u l l - t i m e or normal i n ­
dustr ia l employment . 

2 Defined broadly to include a l l i r on , steel, and nonferrous-metal products, 
machinery, sh ipbu i ld ing , and other metal industries. 

Administrative Patterns 

Germany.—The N a z i government ushered i n 
the armament program b y compulsory carteliza­
t i o n of i n d u s t r y i n the f a l l of 1933, 3 months after 
extensive bu i ld ing of roads, factories, and a i r ­
dromes had been started on a publ ic works basis. 
B y the end of 1934, compulsory trade associations 
existed i n v i r t u a l l y a l l branches o f economic a c t i v ­
i t y . I n the spring of 1933, labor organizations 
were transformed i n t o a single government agency, 
the Labor F r o n t , under the control of the N a t i o n a l 
Socialist P a r t y . Membership i n this organiza­
t i o n became compulsory for a l l workers. 

Government control of product ion policy was 
inaugurated i n the fa l l of 1934, when employer 
compet i t ion for skil led workers i n the meta l trades 
was beginning to d i s turb the c o n t i n u i t y of em­
p loyment i n armament industries. I n November 



Chart 3.—Labor-supply administration in Germany1 

1 Chart represents only agencies concerned w i t h problems of labor supply (as of A p r i l 1942). 



of that year the M i n i s t e r of Economy, under the 
first Four Year Plan, assumed direct supervision 
over the compulsory trade associations b y sett ing 
up a Nat i ona l Economic Chamber and r e g i o n a l 3 

economic chambers to centralize economic p l a n ­
ning. Private regional chambers of indus t ry and 
commerce continued to funct ion under the super­
vision of regional economic chambers. 

The indus t ry b luepr int adopted i n 1934 b y the 
first Four Year Plan, to combat future scarcities 
of labor, raw materials, and power, called for 
development of large-scale mass product ion by 
concentrating armament efforts i n large concerns, 
most of which were government operated. These 
concerns were to receive orders d irect ly f rom a u n ­
ified mi l i tary - supp ly adminis t rat ion . As the ne­
cessity arose, labor and raw materials were to be 
transferred to them from less efficient smaller 
plants. 

Nat ional inspection of w o r k i n g conditions and 
worker placement were i n existence when the 
Nazi regime was inaugurated. The former was 
a function of the M i n i s t r y of L a b o r ; the la t ter 
constituted an i m p o r t a n t part of the work of an 
autonomous organization, the N a t i o n a l Bureau 
for Placement and Unemployment Insurance. 

There was extensive development of these 
various government agencies a t regional and 
local levels. The admin is t rat ive s tructure of 
the Labor F r o n t furnished the basic p a t t e r n of 
organization for controlled employer organiza­
tions. T h i s p a t t e r n , s t a r t i n g w i t h the smallest 
industrial u n i t — t h e p lant group—prov ided for 
representation in local, regional, and nat ional 
groups i n a l l industries, b o t h single and al l ied. 
Thus, w i t h i n each region, employer and labor 
groups considered regional problems and policies. 
I n the spring of 1935 the H i g h Command estab­
lished regional m i l i t a r y economic offices for the 
selection and inspection of essential factories 
engaged on m i l i t a r y orders. The employment 
service likewise had regional offices, and govern­
ment officials—labor trustees—were i n charge 
of drawing up collective rules regulat ing w o r k i n g 
conditions i n each region. 

I n many respects local admin is t rat ive un i t s 

paralleled regional organizations. T h e local em­
p loyment service and local representatives of the 
L a b o r F r o n t and of controlled employer organiza­
tions functioned i n each communi ty . 

A d m i n i s t r a t i v e changes announced i n October 
1936 were the government 's answer to the growing 

vo lume of unf i l led vacancies and increasing 
scarcity of raw materials i n blast furnaces and 
ro l l ing mi l l s , and the fai lure of i r o n and steel t o 
m a i n t a i n the previous rate of product ion (chart 4 ) . 
The admin i s t ra t i on of the second F o u r Year P l a n 
was designed to speed up lagging armament sched­
ules b y concentrating o n achieving self-suffi­
ciency of raw materials , increasing the effective 
u t i l i z a t i o n of the available labor supply , and 
extending government contro l of prices and r a w 
materials . A d m i n i s t r a t i v e integrat ion was sought 
b y m a k i n g the head of the N a t i o n a l Bureau for 
Placement and Unemployment Insurance director 
of the A d m i n i s t r a t i v e Section of the D i v i s i o n of 
Labor Al locat ion i n the second Four Year P lan . 

A t the end of 1936, when shortages of skil led 
meta l workers became acute, government contro l 
over the d i s t r i b u t i o n of i n d u s t r i a l resources was 
extended. Supervisory offices undertook the direct 
al location of b o t h domestic and impor ted r a w 
materials , and the employment service was author ­
ized to introduce preferential allocation of labor 
i n the meta l indus t ry . 

I n the spring of 1938, i n the interests of s i m p l i ­
fied adminis trat ion , the major functions of the 
second Four Year P lan , p r i m a r i l y concerned w i t h 

3 The term Bezirk, here translated " r e g i o n " although ord inar i l y trans­
lated " d i s t r i c t , " is used to describe adminis trat ive subdivisions of the 
national government w h i c h , a l though influenced by the boundaries of 
originally independent feudal states, were p r i m a r i l y determined on the 
basis of homogeneous economic a c t i v i t y and density of populat ion . Despite 
their small size, these adminis t rat ive un i t s correspond to admin is t ra t ive 
regions in the U n i t e d States. 

Chart 4 . — I r o n and steel production in Germany, by 
month, January 1932-July 1939 1 

1 F r o m M a r c h 1935, Saar inc luded; f rom A p r i l 1938, Aus t r ia , Sudeten 
provinces, and M e m e l included. 

Source: Wirtschaft und Statislik, 1932-39. 



raw materials and indust ry contro l , were t rans ­
ferred to the M i n i s t r y of Economy. Henceforth, 
the functions of the second Four Year P lan were 
confined to the regulat ion of prices, forestry, and 
transportat ion, and the solution of food and labor-
supply problems. T h e M i n i s t r y of Economy 
assumed the major responsibi l ity for f o rmula t ing 
and direct ing industr ia l pol icy and the d i s t r ibut i on 
of r a w materials . 

A t regional and local levels, the d i s t r ibut i on of 
scarce basic r a w materials i n nonessential i n d u s t r y 
became dependent on the ava i lab i l i ty of requisite 
labor when the employment service was author ­
ized to d i s t r ibute assigned quotas of i r o n orders, first 
to nonessential construction projects and later to 
a l l forms of nonessential indus t ry . 

Need to el iminate compet i t ion between gov­
ernment agencies and to centralize p lanning , as 
wel l as to l i m i t employer r ights and allow the 
employment service greater freedom to reallocate 
employed labor, was responsible for addi t ional 
s treamlining of nat ional industr ia l control i n 1938 
and 1939. I n September 1939, fo l lowing the dec­
l a r a t i o n of war , the last vestige of compet i t ion 
between government departments was removed 
b y transferring to the M i n i s t r y of Economy the 
remaining adminis trat ive functions of the second 
F o u r Year P lan . A t the same t ime , a N a t i o n a l 
Economic Counci l was established under the 
leadership of Reichsmarshal H e r m a n n Gor ing to 
determine the pol icy of the war economy. Th is 
Counci l comprised the M i n i s t e r of Economy, the 
M i n i s t e r of Labor , the Minister of Food and 
Agr i cu l ture , the M i n i s t e r of Transpor t , the M i n i s ­
ter of I n t e r i o r and Forestry , the Under Secretary 
of the second F o u r Year Plan admin is t ra t i on , the 
Price Commissioner, the Chief of the M i l i t a r y 
Economy and Armaments A d m i n i s t r a t i o n of the 
H i g h Command , and a representative of the 
N a t i o n a l Socialist P a r t y . 

There was also increased centralized direct ion 
of labor-supply pol icy. A nat ional t r a i n i n g com­
mi t tee was established, composed of the M i n i s t e r 
of Economy and representatives of the Office of 
Vocat ional Educat ion , the W o r k s Leadership D i v i ­
sion of the Labor F r o n t , and the Vocat ional G u i d ­
ance D i v i s i o n of the E m p l o y m e n t Service. N a ­
t iona l commissions were formed to investigate 
labor requirements and special industr ia l problems 
of large concerns. These commissions, presided 

over b y a member of the nat ional employment 
service adminis trat ion , were composed of members 
f r o m the nat ional armaments adminis trat ion and, 
when necessary, representatives f rom the appro­
priate industry department of the M i n i s t r y of 
Economy. 

Increased integrat ion and central ization of con­
trols over the nat ional economy were accompanied 
by increased decentralization of adminis trat ion to 
p e r m i t greater local u t i l i za t i on of p lant facilities, 
raw materials, and labor for armament production. 
A number of factors accounted for this change of 
po l i cy : the costliness, waste, and problems of 
t ransportat ion wh i ch had resulted f r om the policy 
of wholesale transfer of raw materials and workers 
f rom small to large firms; the increasing need to 
assure m a x i m u m effective use of the available, 
especially the skil led, labor supply ; the necessity 
of cur ta i l ing nonessential employment to secure 
addit ional workers for war industries ; and the 
di f f i culty of enforcing the large-scale compulsory 
transfer of labor. 

Regional adminis trat ion i n a l l fields of arma­
ment product ion was developed and coordinated 
to enable the resources of a given region to be 
f u l l y explored and ut i l ized before economic activ­
i t y i n the region was disturbed. Regional eco­
nomic offices were opened by the M i n i s t r y of 
Economy to coordinate product ion problems of 
armament industries, cooperate in rat ion ing raw 
materials , and administer consumption-goods ra­
t ioning . Membership of these offices included 
regional representatives of the m i l i t a r y inspection 
and armament administrat ions and of employer 
groups i n industry . I n i m p o r t a n t essential indus­
tries, a regional commissioner was appointed as 
the official representative of the nat ional commis­
sioner for each region, to w o r k ou t special indus­
t r y problems i n cooperation w i t h the regional 
economic office. Regional clearing offices were 
set up to spread armament orders among small 
concerns. A r m a m e n t orders s t i l l continued to be 
placed d irect ly b y the m i l i t a r y - s u p p l y adminis­
t r a t i o n i n the case of the large " W " or essential 
plants . Regional d i s t r i b u t i o n b y the employment 
office of orders for basic scarce raw materials for 
nonessential construction w o r k was also extended 
to include steel, lumber, and cement, as well as 
i ron . 

Regional coordination between armament labor-
supply and product ion administrat ions was widely 



developed. Regional commissions collected in for ­
mation and investigated conditions i n plants w i t h 
200 or more workers to determine whether the 
labor demands were justi f ied and whether labor-
control regulations were being followed. These 
commissions were presided over b y the placement 
officer of the regional employment office, or an 
especially experienced manager of the local em­
ployment office, and included regional members 
of the mi l i tary - supp ly adminis trat ion , and, i f the 
occasion demanded, a representative of the re ­
gional economic office. Special labor-supply off i ­
cers were also appointed for regional chambers 
of industry and commerce and the newly organ­
ized regional economic offices, to work out labor-
supply problems w i t h the regional employment 
offices. The regional labor trustee became head 
of the regional employment office, to coordinate 
control of wages and work ing conditions w i t h the 
labor-distribution problem. T r a i n i n g engineers, 
responsible to the national t ra in ing committee , 
were assigned to each regional employment office 
to direct the vocational t ra in ing and retra in ing 
programs w i t h i n the region. 

Local c o m m u n i t y organization was similar. 
Local commissions, charged w i t h the investigation 
of employers w i t h 50-200 worker's, differed f rom 
the regional commissions only b y the addi t ion , i f 
the occasion demanded, of local factory inspector's 
and technical adviser's. The local employment 
office manager likewise assumed direct control over 
working conditions by becoming the agent of the 
labor trustee. 

I n 1942, pressure to m a i n t a i n m i l i t a r y supe­
rior i ty and to free addit ional manpower for m i l i ­
tary needs was responsible for concentration and 
rationalization in industr ia l fields. N a t i o n a l h o l d ­
ing cartels under government supervision were 
established in the i ron , coal, and texti le industries. 
An Armaments Counci l , composed of representa­
tives of the A r m y and industry , was set up for the 
purpose of improv ing indust r ia l processes. The 
regional economic adminis trat ion was simpli f ied, 
to release labor bo th f r om the bureaucracy and 
from industry . The regional economic chambers 
were dissolved and replaced by Gau (Nat iona l 
Socialist P a r t y d i s t r i c t ) economic chambers. 
Many of the pr ivate chambers of industry and 
commerce were dissolved, and the others were 
amalgamated i n the Gau economic chambers. A t 
the same t ime , controls for d i s t r i b u t i n g raw m a ­

terials to employers were simpli f ied, b u t heavy 
penalties were set up for false report ing of either 
labor or raw-mater ia l requirements. 

Developments i n labor-allocation admin is t ra ­
t i on placed the employment service under the 
control of the N a t i o n a l Socialist P a r t y . I n M a r c h 
the Gauleiter ( par ty d i s t r i c t leader) of T h u r i n g i a 
was appointed D e p u t y General for Labor Al loca ­
t i on , i n which posit ion he was authorized to contro l 
direct ly both the wage and labor-al location d i v i ­
sions of the M i n i s t r y of Labor . I n A p r i l , p a r t y 
d i s t r i c t leaders were appointed as his deputies and , 
i n this capacity, authorized to issue directions 
concerning labor-allocation pol icy to presidents of 
regional employment service offices. 

Great Britain.—The government at tempted to 
execute the first Defence Programme of M a r c h 
1936 b y the t rad i t i ona l par l iamentary process of 
coordinating committee action. A new M i n i s t e r 
for Co-ordinat ion of Defence endeavored to ob ta in 
the wholehearted cooperation of various branches 
of the government, employers, and trade-unions 
w i t h o u t d is turb ing peacetime conditions. T h i s 
program failed of accomplishment largely f r o m 
lack of executive powers which would have per­
m i t t e d effective p lanning and organization of 
armament product ion. Employers were opposed 
to any disturbance of "business as usua l " and dis ­
t r u s t f u l of extension of government contro l of 
product ion. C r a f t unions i n key m e t a l trades 
were u n w i l l i n g to p e r m i t j ob d i l u t i o n or relax 
apprenticeship restrictions. The sl ight increase i n 
i r o n and steel product ion between 1936 and the 
spring of 1938 and the decline dur ing the general 

Chart 5.—Iron and steel production in Great Britain, 
by quarter,11935-June 1939 

1 Average m o n t h l y figure for each quarter. 
Source: M i n i s t r y of Labour Gazette, Feb. 1940. 



Chart 6.—Labor-supply administration in Great Britain1 



recession i n 1938, shown i n chart 5, indicate the 
limited extent of war efforts d u r i n g this period. 

Nat ional control of armament product ion dates 
from the appointment of a M i n i s t e r of Supply i n 
July 1939, 5 years after the first demand for such 
action was made i n the House of Commons and 
only 2 months before the outbreak of actual war ­
fare. The new M i n i s t e r received broad a u ­
thority to control raw materials and the produc­
tion of A r m y munit ions . Specifically, his powers 
included the a u t h o r i t y to regulate product ion, 
distribution, and prices i n war plants, and i n this 
connection to require necessary in format ion f rom 
employers. 

Efforts to control the d i s t r ibut i on of armament -
production resources were confined to an a t t e m p t 
to classify the relative importance of competing 
claims for scarce raw materials w i t h o u t centralized 
control. T h e M i n i s t e r i a l P r i o r i t y Committee , to 
whom this funct ion was assigned, was composed of 
the Min i s te r for Co-ordinat ion of Defence, the 
Minister of Supply , the F i r s t L o r d of the A d ­
miralty , the Secretary of State for War , the 
Secretary of State for A i r , the President of the 
Board of Trade , the M i n i s t e r of Labour , and the 
Financial Secretary of the Treasury. Th i s f o rm 
of p r i o r i t y organization, however, proved inef­
fectual, because each one of the par t i c ipat ing 
government departments was free to determine the 
prior i ty of a given raw mater ia l . 

Government agencies were already funct ioning 
in a number of labor-market fields. The nat ional 
employment service i n the M i n i s t r y of Labour , 
with i ts d i v i s i o n a l 4 and local offices, was the 
official publ ic placement system for workers cov­
ered by unemployment insurance; nat ional fac­
tory-inspection laws were enforced by the Board 
of Trade ; and nat ional wage regulation i n a 
number of industries was carried on by trade 
boards and j o i n t s ta tutory bodies. 

Prior to the spring of 1940 there was little 
development i n the nat ional adminis trat ion of 
labor-market problems except the M i n i s t e r of 
Labour's assumption of direct contro l over the 
employment service, the enforcement of factory 
regulations, and the beginning of j o i n t employer 
and worker part i c ipat ion i n the f o rmulat i on of 
labor-market policy. A f ter the declaration of 
war the t i t l e of the Min i s te r of Labour was 

changed to M i n i s t e r of Labour and N a t i o n a l 
Service, and a u t h o r i t y to enforce the Fac tory 
Acts was transferred to his M i n i s t r y . A t the 
same t ime a N a t i o n a l J o i n t Adv isory Counc i l , 
comprising 15 representatives each f rom employers 
and workers, was formed to advise the government 
on matters of interest to b o t h groups. I n the 
face of a nat ional emergency, the trade-unions sup­
ported further extension of nat ional control over 
essential industries and consented to support j ob 
break-down. 

Regional development of the nat ional armament 
adminis trat ion started i n the la t te r p a r t of 1939. 
Area supply boards under the M i n i s t r y of Supply , 
designed to increase the part i c ipat ion of smal l 
firms i n the program, began to be set up i n regions 
roughly comparable, geographically, to the em­
ployment service divisions. 

E a r l y i n 1940, armament-product ion policy was 
integrated at nat ional and regional levels, and 
administrat ion of raw-mater ia l priorit ies and 
labor supply was more h igh ly centralized. I n 
M a y the M i n i s t e r i a l P r i o r i t y Committee was 
replaced b y the Product ion Counci l which , con­
centrating on the product ion aspects of the 
armament program, continued to include the M i n ­
ister of Supply, the F i r s t L o r d of the A d m i r a l t y , 
the M i n i s t e r of A i r c r a f t Product ion , and the 
Min i s te r of Labour and N a t i o n a l Service, b u t d i d 
not include the Secretary of State for W a r , the 
President of the Board of Trade , or the F inanc ia l 
Secretary of the Treasury ; added were the M i n i s t e r 
of Agr i cu l ture , the M i n i s t e r of Mines , and the 
Min i s te r w i t h o u t Port fo l io . The t i t l e of the body 
revealed a new emphasis on e l iminat ing machine-
tool and skilled-labor bottlenecks b y spreading 
government contracts to smal l as wel l as large 
firms. I n October a new department of the 
government, the M i n i s t r y of W o r k s and Bui ld ings , 
undertook the supervision of bu i ld ing materials 
and the construction indus t ry to prevent mater ia l 
shortages f r om impeding armament construction. 

The adminis trat ion of raw-material priorit ies 
was centralized b y g iv ing controllers i n a Centra l 
P r i o r i t y D e p a r t m e n t of the M i n i s t r y of Supply 
the exclusive r i g h t to issue p r i o r i t y certificates for 
strategic raw materials to a l l consumers, inc luding 
government departments. Nevertheless, efforts 
to direct the d i s t r ibut i on of armament-product ion 
resources continued to be concentrated on pref ­
erential d i s t r ibut i on of industr ia l resources on the 4 The d iv is ion is an adminis t rat ive subdivis ion of the nat ional government 

and, despite its small size, corresponds to the region in the U n i t e d States. 



basis of committee decisions. T h e general direc­
t i o n of product ion pr ior i t ies , on wh i ch r a w -
mater ia l p r e f e r e n t i a l were based, emanated f rom 
pol icy l a i d down b y the W a r Cabinet under the 
Pr ime M i n i s t e r , who was assisted b y the Min is ters 
of Labour and Supply , among others. 

Under the chairmanship of the M i n i s t e r of 
Labour and N a t i o n a l Service, a L a b o u r Supply 
B o a r d , composed of the Par l iamentary Secretary, 
four officers of the M i n i s t r y of Labour , and two 
industr ia l i s t and two labor representatives, became 
the po l i cy -making body for placement, transfer, 
t r a i n i n g , and d i l u t i o n . The N a t i o n a l J o i n t A d ­
visory Counci l , changed to the Jo in t Consultat ive 
Commit tee w i t h a membership of 14, became the 
official advisory committee on labor-supply pol icy. 
T h e t r a i n i n g department of the M i n i s t r y of 
L a b o u r and N a t i o n a l Service and i ts attached 
inspectorate undertook the task of developing 
publ ic t r a i n i n g centers t o meet war -product ion 
needs. 

A d m i n i s t r a t i v e changes on a regional basis 
integrated previously independent government 
agencies concerned w i t h developing armament pro ­
duc t i on , placement, and labor inspection. Area 
boards were taken over b y the Product ion C o u n ­
c i l . T h e control ler of the d iv is ional employment 
office was the chairman of each area board and, i n 
this capacity, adjusted diff iculties over priorit ies 
of contracts, especially i n re lat ion to competing 
labor demands. Other members of each area 
board included officers f r o m the A d m i r a l t y , the 
M i n i s t r i e s of A i r c r a f t Product ion and of Supply , 
and occasionally a representative of the Board of 
T r a d e ; these members were i n d i v i d u a l l y respon­
sible t o the i r respective M i n i s t r i e s . 

A t first, area boards were advised by committees 
composed of a n equal number of representatives 
f r o m employer and trade-union organizations. 
L a t e r , i n the interest of more direct act ion, three 
representatives of the industr ia l ists and three of 
the trade-unions became members of each board, 
and the advisory committees were called together 
merely for consultat ion. 

L o c a l labor-supply committees were also set up 
i n each i m p o r t a n t muni t i ons area to handle the 
regional labor-procurement problem. These com­
mittees , of w h i c h the manager of the local employ­
m e n t exchange was always a member, were 
composed of a chief and two other labor-supply 
officers, selected for the i r pract ica l knowledge of 

industr ia l conditions, and the local factory inspec­
tor and welfare officer. Labor-supply inspectors, 
frequently former union officials, were attached to 
the regional offices and worked under their 
direct ion. Special labor-supply committees were 
subsequently established to procure shipyard labor, 
and inspectors were assigned the task of procuring 
labor for special branches of m i l i t a r y supplies. 
B u i l d i n g and dock labor-supply inspectorates were 
also appointed to do s imi lar w o r k b u t reported 
direct ly to their respective Minis t r ies . 

The number of frequently competing labor-
supply inspectors i n a c o m m u n i t y depended on 
the number of essential industries located therein, 
Their functions were m a n y and various. They 
negotiated agreements w i t h unions to transfer 
workers to other industries ; examined employer 
labor demands i n terms of the possibi l ity of redis­
t r i b u t i n g skil led labor, subdiv id ing industr ia l pro­
cesses, in troduc ing j ob d i l u t i o n and additional 
t r a i n i n g ; arranged for the recru i tment and place­
ment of trainees i n t r a i n i n g courses; and investi­
gated infringements of labor control legislation 
and standard w o r k i n g conditions. 

Recommendations of the labor-supply commit­
tee, based on inspectors' reports, were transmitted 
to the employer. I n case the employer or worker 
objected to transfer, final decision was rendered 
by the divisional controller, i n conjunct ion wi th 
the area board representative for the industry 
concerned; the decisions were based on pr ior i ty 
directions issued by the M i n i s t e r of Labour on the 
advice of the Labour Supply Board . The regional 
controller or one of his deputies or the employ­
ment exchange manager, as nat ional service 
officers d irect ly responsible to the M i n i s t e r of 
Labour , were i n charge of adminis trat ive arrange­
ments for transferr ing workers f rom nonessential 
to essential work . 

A t the same t ime, the M i n i s t r y of A i r c r a f t Pro­
duct ion and the M i n i s t r y of Supply established 
their own labor-requirements divisions. I n each 
region, representatives of these divisions were 
chiefly concerned w i t h convincing the regional 
control ler of the M i n i s t r y of Labour and Nat ional 
Service t h a t the product ion activit ies under the 
contro l of their respective Minis t r ies should have 
pr ior c la im to available labor. 

The Product ion Counci l , i n which decisions were 
reached on a coordinating committee basis, was 
replaced i n January 1941 by the Production 



Executive under the chairmanship of the M i n i s t e r 
of Labour and N a t i o n a l Service. Membership i n 
this body was l i m i t e d to Cabinet Ministers d irect ly 
concerned w i t h the immediate need for fur ther 
curtailment of nonessential indus t ry to secure 
additional labor for war industries. I n add i t i on 
to the chairman, the Product ion Execut ive i n ­
cluded the M i n i s t e r of Supply, the M i n i s t e r of 
Aircraft Product ion , the F i r s t L o r d of the A d m i r ­
alty, and the President of the Board of Trade . 
An I m p o r t s Executive, w i t h substant ia l ly the 
same membership, was also established under the 
chairmanship of the M i n i s t e r of Supply to control 
imports and the product ion of export goods. 
Decisions of these two executive bodies were 
coordinated by the L o r d President's Committee , 
directly under the Pr ime M i n i s t e r , of wh i ch b o t h 
the Min is ter of Labour and the M i n i s t e r of Supply 
were members. Minis ters responsible for home 
security, fiscal policy, and post-war p lanning 
were also members of this Committee, wh i ch 
acted as the main coordinating med ium for the 
War Cabinet . 

D u r i n g J u l y 1941, criticisms were leveled at the 
lack of nat ional p lanning, the lack of centralized 
control, the extent to which the various govern­
ment departments, frequently w o r k i n g a t cross 
purposes, competed for raw materials and labor, 
the existence of three separate series of p r i o r i t i e s — 
production, raw materials, and t r a n s p o r t — a n d the 
lack of any ordered system of labor prior it ies . 

A number of new developments i n the la t ter 
part of 1941 and the first half of 1942 indicated a 
trend i n the direct ion of increased nat ional p lan ­
ning and product ion contro l . The sphere of gov­
ernmental control over industry , especially i n em­
ployment fields, was widened b y the appl icat ion 
of the Essential W o r k Order to an increasing 
number of essential industries and government 
control of coal min ing . As the first step t o w a r d 
centralized nat ional p lanning , a Centra l J o i n t 
Advisory Committee was formed to advise the 
Production Executive and coordinate regional 
production problems. 

The Centra l P r i o r i t y D e p a r t m e n t was replaced 
by a Central P r i o r i t y Committee under the P r o ­
duction Executive. The new committee was com­
posed of the pr inc ipal p r i o r i t y officers of the 
Ministries, under the jur i sd i c t ion of the Pro ­
duction Executive. Those officers were now a u ­
thorized to issue, i n add i t i on to the older f o rm of 

raw-mater ia l certificate based on the importance 
of special classes of munit ions , emergency produc­
t i o n certificates for specific contracts or projects 
whenever bottlenecks existed i n a part i cular p r o ­
duct ion field. I n addi t ion , r a w materials began to 
be d irect ly allocated for public bu i ld ing . 

Central izat ion of product ion controls extended 
to regional levels. Area boards, w i t h their names 
changed to regional boards, were made d irec t ly 
responsible to the Product ion Executive, and their 
membership was increased to represent a l l aspects 
of regional product ion problems. The i r functions, 
however, remained ma in ly advisory. A t this t ime 
the Regional Control ler of the M i n i s t r y of Labour 
and N a t i o n a l Service was removed f r o m the chair­
manship ; henceforth the chairman was chosen 
usually f r o m the employer representatives and the 
deputy chairman f r om the employee repre­
sentatives. I n their enlarged sphere of act ion, 
they advised on product ion problems and, i n a 
few areas, supervised regional and local capacity 
clearing centers for spreading contracts. 

D u r i n g 1941 and early 1942, changes were made 
i n labor-supply adminis trat ion reflecting three 
main trends. These were: expansion and cen­
tra l izat ion of labor contro l , increased influence of 
official bodies as opposed to nonofficial groups, and 
greater emphasis on industr ia l efficiency. E a r l y 
i n 1941 the Labour Supply Board was dissolved 
and replaced b y a J o i n t Coordinat ing Committee . 
I n contrast to the Labour Supply Board , wh i ch 
was composed of equal numbers of official and 
nonofficial representatives, this Jo in t Coordinat ing 
Commit tee comprised the M i n i s t e r of L a b o u r and 
N a t i o n a l Service as chairman, and representatives 
of government departments concerned i n the w a r -
product ion effort. Th i s change indicated recog­
n i t i o n of the need for nat ional reconcil iation of 
confl ict ing labor requirements, p r i m a r i l y on the 
basis of the relative importance to the war effort 
of different classes of products. I n February 1942 
the Manpower Committee , an interdepartmental 
committee attached to the Product ion Executive 
and dealing w i t h m i l i t a r y and c iv i l ian require­
ments, was transferred to the M i n i s t r y of Labour 
and N a t i o n a l Service. Thus , a fur ther step was 
taken t o w a r d central iz ing labor -market contro l i n 
this M i n i s t r y . 

D i r e c t control of the al location of manpower be­
tween the armed forces and indust ry and between 
nonessential and essential industries was central ­



ized i n December 1941 a t the regional level i n 45 
manpower boards. U t i l i z i n g the sanction of m i l i ­
t a r y conscription, the manpower boards, after an 
investigation b y a labor-supply inspector, decided 
whether a worker should be placed i n m i l i t a r y or 
c iv i l ian service, and i f the la t ter , whether he could 
n o t be more effectively used i n more essential em­
ployment . Emphasis was placed on sh i f t ing 
workers f r o m firms i n which stocks had pi led up or 
wh i ch were producing mater ia l of less immediate 
importance to more urgent w o r k . I n doing this , 
the boards took over the functions of the local 
labor-supply committees, w h i c h they replaced, 
and assumed complete responsibil ity for adminis ­
ter ing a system of exemption f r om m i l i t a r y d u t y 
solely on the basis of i n d i v i d u a l deferment; they 
also conscripted women for m i l i t a r y and c iv i l ian 
service. T h e labor-supply inspectorate i n charge 
of m i l i t a r y - s u p p l y fields was transferred f r o m the 
regional offices to the manpower boards. There 
was a t rend toward the appo intment of product ion 
engineers, instead of former trade-union officials, 
as labor-supply inspectors. 

I n February 1942, the Product ion Execut ive 
was replaced by a M i n i s t e r of Product ion . The 
functions and apparatus of the Product ion Execu­
t i v e were transferred to the M i n i s t r y , except for the 
functions dealing w i t h labor, wh i ch were shifted to 
the M i n i s t r y of L a b o u r and N a t i o n a l Service. 
W h i l e the central izat ion of a u t h o r i t y i n the hands 
of a M i n i s t e r represented an advantage over the 
committee technique, the M i n i s t e r of Product ion 
i n rea l i ty could exert contro l over other Min is ters 
on ly insofar as he had the backing of the W a r 
Cabinet , on which—as wel l as on the L o r d Presi­
dent 's Commit tee—he replaced the M i n i s t e r of 
Supply . H i s m a i n accomplishment was the 
establishment i n M a r c h of an advisory panel of 
industrial ists and labor experts to assist w i t h 
problems of technical efficiency. 

I n M a y the M i n i s t e r of Product ion announced 
his in tent i on to appoint regional controllers as 
permanent chairmen of the regional boards. Th i s 
move d i d l i t t l e to strengthen his executive power 
over the boards, since the regional control ler 
was primus inter pares, i n line w i t h the customary 
committee procedure. N o stops were taken to 
increase integrat ion of labor supply and produc­
t i o n contro l at the regional level , where action 
continued to be dependent on the influence which 

the representatives of the different government 
departments could b r i n g to bear on the regional 
employment office. There was an expansion of 
the regional and local capacity clearing centers 
i n some areas. 

R e c r u i t i n g P r o b l e m s 
Ident i ca l labor-shortage problems i n each 

country resulted i n basically s imilar legislation. 
Yet rap id ly changing conditions i n the labor 
market were cont inual ly raising problems which 
required new forms of solut ion. 
Safeguarding Labor Reserves 

Germany's early at tempts to redistr ibute the 
employed populat ion in order to release men under 
25 years of age for m i l i t a r y t ra in ing were relatively 
unsuccessful. The problem of skil led-labor allo­
cation between m i l i t a r y and c iv i l requirements 
was u l t i m a t e l y solved by compi l ing a mil i tary 
occupational register, p e r m i t t i n g indefinite defer­
ment of indiv iduals possessing strategic skills, and 
demobil iz ing soldiers i n between campaigns for 
temporary employment in key shortage occupa­
tions. Th i s technique could not be applied 
d u r i n g the prolonged Russian campaign. 

I n Great B r i t a i n , the offices under the Min i s t ry 
of Labour and N a t i o n a l Service which handled 
recrui t ing and registration for m i l i t a r y service at 
first based deferment p r i m a r i l y on a system of 
reserved occupations, b u t either the employer or 
the worker could apply for an ind iv idua l defer­
ment based on the worker 's indispensability. 
M e n i n occupations considered essential for 
nat ional defense were exempted by lowering the 
age i n these occupations below which men could 
be drafted and by constantly revising reser­
vat i on ages on the basis of changes i n industrial 
demand. When i t became necessary to utilize 
workers previously in u t t e r l y dissimilar occupa­
tions for t ra in ing and placement in armament 
industries, the safeguarding system was revised 
to dist inguish between a man's usual and his 
current occupation, and two age l i m i t s were 
fixed for many occupations—a lower age for a 
man engaged i n work protected because of its 
nat ional purpose and a higher age for a man 
engaged i n unprotected work . 

A t the end of 1941 the system of reserved occu­
pations for m i l i t a r y service was entirely super­
seded b y the more flexible method of ind iv idual 
deferment; each worker 's indispensabil ity was 



reviewed before manpower boards composed of a 
labor-supply export, the local employment service 
manager, the m i l i t a r y recru i t ing officer i n charge, 
and a womanpower officer. A f ter December, men 
and women became liable to compulsory m i l i t a r y 
service. 

Absorption of the Unemployed 

Absorption of large reserves of unemployed 
worker's i n armament industries was promoted i n 
Germany by employing relief worker's on arma­
ment construction projects and ut i l i z ing the unpaid 
services of the Labor Service, membership i n which 
was compulsory for youths 18-25 year's. The 
decline in unemployment was also accelerated by 
employment service clearance procedures, u t i l i ­
zation i n war product ion of related skills f r om 
other industries, rehabi l i tat ion of no t fu l ly em­
ployable groups, and the dovetai l ing of seasonal-
labor demands. 

From 1936 to 1940, when shortages i n Great 
Britain were l imi ted to key skil led occupations, no 
special at tempts were made to uti l ize unemployed 
workers f rom other occupations i n the armament 
program, or to recondition the " h a r d core" for 
permanent reemployment. When reserves of u n ­
employed worker's f rom essential occupations were 
approaching exhaustion i n the summer of 1940, 
the absorption of unemployed reserves was 
promoted by using i n war product ion the unem­
ployed f rom related skills i n p r i n t i n g , woodwork­
ing, bui ld ing, and nonessential metal industries ; 
the location of p lant sites was correlated w i t h 
reserves of unemployed; and review of the em­
ployability of t o t a l l y unemployed persons b y 
industry panels of employer's and workers was 
inaugurated. 

Training 
Germany.—The importance of vocational t r a i n ­

ing was recognized i n Germany long before the 
advent of H i t l e r . There were two types of i n s t i ­
tutions for the t ra in ing of skil led worker's: trade 
schools and cont inuat ion schools. I n independent 
craftsmen's shops, apprenticeship t ra in ing was 
regulated and inspected by the Chamber of H a n d i ­
crafts. I n addi t ion , the Nat iona l Bureau of 
Placement and Unemployment Insurance provided 
vocational t ra in ing for unemployed persons, who 
were entit led to receive 8 weeks of unemployment 
benefits d u r i n g t ra in ing . 

Under the Naz i regime the responsibil ity for 
t ra in ing the unemployed was shifted f r om the 
N a t i o n a l Bureau to pr ivate industry i n order to 
develop t ra in ing for a specific job . A d d i t i o n a l 
t ra in ing needed to fit mul t i - sk i l l ed and u n i t -
skil led unemployed workers for armament w o r k 
was given on product ion machines i n the p lant . 
Cont inuat ion schools were used, however, to 
recondition the long-term unemployed workers 
for t ra in ing w i t h i n industry . I n November 1936, 
when there were marked shortages of skil led 
worker's i n the meta l and bu i ld ing trades, em­
ployers w i t h 10 or more employees i n these 
industries were required to t r a i n an assigned quota 
of apprentices or pay the N a t i o n a l Bureau a sum 
equal to the cost of such t ra in ing . 

New developments i n the t r a i n i n g program 
occurred i n 1937 and early 1938, when i t became 
necessary to ut i l ize the services of increasing 
numbers of inexperienced and unskil led workers 
for essential industries. In-service t ra in ing began 
to be supplemented b y publ ic t ra in ing . T h e con­
t inuat i on schools were dissolved, and the curr ic ­
u l u m of b o t h elementary and advanced trade 
schools was closely coordinated to furnish the 
required theoretical background for pract ical 
on-the-job t ra in ing . M o r e t h a n 200 courses 
were opened i n technical schools and other a v a i l ­
able suitable quarters, under the direct ion of the 
Labor F r o n t . Courses i n residence were supple­
mented by publ ic correspondence courses especi­
a l ly designed for employed workers. Pressure on 
employers to t r a i n workers was likewise increased, 
while courses last ing 4-6 weeks and j o i n t t ra in ing 
centers for small f irms were developed i n m a n y 
localities for t ra in ing worker's as unit -ski l led 
operators. Employers who agreed to accept inex­
perienced workers for a 6-week unpaid proba­
t ionary period were required, once such a period 
was satisfactorily completed, to guarantee neces­
sary further t ra in ing and regular employment 
for not less t h a n 5 months. 

A g r i c u l t u r a l t ra in ing was also developed. 
Under the direct ion of the N a t i o n a l Food Estate , 
2-year apprenticeship courses were opened on 
farms for youths leaving school. I n connection 
w i t h the obl igat ion to accept a year's employ­
ment i n agriculture, short 8-week agr icul tural 
t ra in ing courses ( w i t h compensation furnished 
on the basis of need) were offered girls under 25. 



W h e n reserves of the unemployed were v i r t u ­
a l ly absorbed, responsibi l ity as wel l as obl igat ion 
was placed on the employer to t r a i n new entrants 
i n the labor market . I n add i t i on to furnishing 
the theoretical ins t ruc t i on needed for higher 
grades of ski l led work , publ ic t r a i n i n g courses 
provided the i n t r o d u c t o r y and specialized t r a i n ­
i n g needed to prepare youths , and special groups 
of inexperienced workers, for fur ther t r a i n i n g 
w i t h i n i n d u s t r y . I n September 1939, employers 
were required to provide systematic t r a i n i n g for 
a l l grades of m u l t i - s k i l l e d and uni t - sk i l l ed occu­
pations and general t r a i n i n g i n pract ical indus t r ia l 
problems. Special courses were opened for re ­
t r a i n i n g adults and preparing physical ly h a n d i ­
capped workers for employment i n war industries. 

I n the case of compulsory re t ra in ing outside 
the p l a n t for a period of more t h a n 3 days, the 
government at f i rst assumed the entire responsi­
b i l i t y for financing the trainee and his dependents. 
L a t e r i n 1940 the magnitude of the re t ra in ing 
program caused the government to shi f t p a r t of 
the financial burden to the employer; plants for 
whose benefit the workers were being trained were 
required to share i n the cost of the undertak ing 
after 4 weeks of t r a i n i n g had demonstrated the 
capacity of the trainee for his future employment. 

L a t e r , concessions were made to b o t h employers 
and workers to fac i l i tate the absorption of the 
residue of less desirable workers and improve 
t r a i n i n g morale. Employers i n the i ron and steel 
i n d u s t r y were required to pay the trainee wages 
equal t o the entrance wage rate for unski l led 
workers i n the p l a n t plus a f lat sum for pocket 
money and food. Employers were completely 
relieved of the burden of financing t r a i n i n g for 
workers di f f icult t o place because of age or other 
handicaps, and the A r m y assumed the entire cost 
of t r a i n i n g i n j u r e d soldiers. 

Exclusive contro l of vocational guidance and 
placement was given to the employment service 
i n November 1935, early i n the armament pro ­
g r a m . Vocat ional guidance, however, remained a 
v o l u n t a r y service. Nevertheless, apprentices en­
joyed considerable freedom i n the m a t t e r of 
selection of place of t ra in ing and place of employ­
m e n t after the completion of the t r a i n i n g period, 
and the employment service customari ly con­
sulted the nat i ona l compulsory trade association 
i n regard to their placement. 

W h e n reserves of the unemployed began to be 

exhausted, increasing government pressure appears 
to have been exerted on youths i n connection with 
choice of a career. I n M a r c h 1938, the parents of 
youths leaving school, and youths themselves, 
were required to report the fact to the employ­
ment service, and the fo l lowing December the 
publ ic school admin is t rat i on was held responsible 
for these reports. Nevertheless, officially, youths 
were s t i l l free, w i t h parental consent, to choose 
their vocations, and articles i n the Reichsarbeits­
blatt i n 1940 lamented the fact t h a t min ing and 
agriculture were n o t popular. A f t e r the spring 
of 1940 the movement of apprentices i n essential 
industries was restricted, and the employment 
service exercised exclusive r i g h t of placing all 
grades of skilled trainees. 

The t ra in ing program has been extensive in 
scope. I n 1938 a to ta l of 3.3 mi l l i on workers 
attended t ra in ing centers. I n the fa l l of 1940 
i t was estimated t h a t Germany had retrained a 
mi l l i on workers i n the first war year. I n view of 
the fact t h a t an average of 560,000 boys le f t school 
each year i n the period between 1937 and 1940, 
the m i n i m u m tra in ing potent ia l has apparently 
been a t least 1.5 mi l l i on a year. 

Great Britain.—Expansion of the t ra in ing pro­
gram was delayed u n t i l reserves of unemployed 
workers i n essential industry occupations were 
v i r t u a l l y exhausted. Pr ior to the armament 
program, vocational t r a i n i n g was closely linked 
w i t h a system of general education i n the form 
of technical, trade, and cont inuat ion schools. I n 
addi t ion , some 18 government t ra in ing centers 
i n depressed areas provided general practical 
t ra in ing for unemployed workers. I n these cen­
ters, courses were normal ly 6 months long, and 
d u r i n g the period trainees ineligible for unemploy­
ment benefits received allowances on the basis of 
need. I n M a r c h 1940, these courses were revised 
to concentrate on t r a i n i n g semiskilled workers in 
the meta l trades; the area of r e c ru i tment was ex­
tended f r om depressed areas to the whole country; 
and the age of admission was raised to include 
men over 45 years of age. 

D u r i n g the summer and fa l l of 1940, the number 
of government t ra in ing centers was increased to 
40, the 6 months ' t ra in ing period was shortened 
to 3-5 months , and shi f t systems were installed. 
E n r o l l m e n t was open to employed as well as un­
employed workers. Allowances for unemployed 
workers, ineligible for benefits, ceased to be based 



on need; and supplemental payments for depend­
ents were made to a l l trainees away f r o m home. 
Shorter courses, generally 8 weeks long, were 
opened i n 150 technical colleges to t r a i n inexperi ­
enced workers and to fac i l i tate upgrading. M a i n ­
tenance allowances and dai ly travel ing expenses 
were paid to al l trainees. As a result of these 
developments, the M i n i s t r y of Labour stated i n 
October 1940 t h a t i t would not be long before the 
government t ra in ing centers would be graduat ing 
from 250,000 to 300,000 trainees a year. 

The government likewise encouraged the exten­
sion of employer t ra in ing and upgrading among 
metal-trades employers not f u l l y engaged i n war 
work. Financial assistance was provided to cover 
the salaries of instructors and the cost of equip­
ment for employers who undertook to t r a i n 
workers for other than their own use. T h e gov­
ernment reserved the r i g h t to determine and to 
inspect the number of trainees, the type of t r a i n ­
ing, and the length of the course, and trainees 
received government allowances instead of wages. 

The necessity of using increasing numbers of 
inexperienced workers and employing new entrants 
in the labor market , for the most p a r t women, 
focused a t tent i on on the fact t h a t t ra in ing on the 
job was the most effective method of induct ing 
these workers into industry . The close re la t ion ­
ship between t ra in ing , upgrading, a n d job d i l u ­
tion, and the growing pressure to achieve m a x i ­
mum effective u t i l i za t i on of each skilled worker, 
finally outweighed any previous fears t h a t t r a i n ­
ing programs i n essential industries wou ld mate ­
rially hamper o u t p u t . Adequate provision for 
employer t ra in ing for their own use i n industries 
became compulsory early i n 1941. Soon four or 
five times more persons were being trained in 
machine-building and ordnance factories t h a n i n 
public t ra in ing centers. 

D u r i n g the la t ter half of 1941 and first hal f of 
1942, public t ra in ing was remodeled to furnish 
the supplementary t ra in ing needed for upgrading 
and developing supervisory abi l i t ies ; prepare spe­
cial-problem groups such as the handicapped for 
industrial employment ; and provide a l l other new 
entrants w i t h a brief general in t roduc t i on to i n ­
dustrial problems and processes. I n August 1941, 
government t ra in ing centers and technical colleges 
opened advanced public t r a i n i n g courses for em­
ployed workers i n the machinist trades; whi le 
attending these courses the worker remained on 

the employer's pay r o l l . I n November, special 
courses were opened for t r a i n i n g disabled persons' 
for war product ion. I n February 1942, the n u m ­
ber of government t r a i n i n g centers was consoli­
dated from 39 to 24, and a short i n t r o d u c t o r y 
course last ing 4-8 weeks replaced the n o r m a l 
16-week course of more detailed instruct ion , w h i c h 
was reserved for specially selected candidates. 
Efforts to overcome already declining attendance 
i n the publ ic t ra in ing centers had occurred as 
early as the previous J u l y , when trainees 19 years 
of age and over at tending publ ic t ra in ing courses 
i n the machinist trades began to receive wages 
instead of an allowance. 

Compulsory Controls 
Germany.—The Naz i regime first introduced 

labor-control measures i n order to achieve self-
sufficiency i n food product ion, b u t the subst i tut ion 
of the m i l i t a r y t e rm labor allocation (Arbeitsein­
satz) for the t rad i t i ona l t e r m labor exchange 
(Arbeitsvermittlung) i n the first agr icul tural decree 
also marked the i n i t i a t i o n of nat ional p lanning i n 
labor-supply fields. 

E a r l y i n the spring of 1934 this decree at tempted 
to solve the problem of agricultural- labor shortage 
b y forbidding workers f r om r u r a l communities to 
seek employment i n a large metropo l i tan area; b y 
g iv ing the employment office control of h i r i n g 
agricultural workers ; and b y requir ing employers 
in such seasonal industries as coal min ing , con­
struct ion and allied trades, canning, hotels and 
restaurants, meta l reduction, and semimanufac­
tured metal products, to discharge former a g r i ­
cu l tura l workers. Acute scarcity of harvest labor 
resulted in an a t t e m p t i n August 1934 to reallocate 
age groups w i t h i n industry to make workers 
under 25 readily available for harvest w o r k and 
m i l i t a r y service. 

The enabling act of August 10, 1934, vested i n 
the employment service exclusive a u t h o r i t y for 
allocating and reallocating labor and collecting 
labor -market in format ion . Specific appl ication of 
this law i n indus t ry took effect i n December of 
t h a t year when skil led meta l workers were required 
to have a permit f r o m the employment office i n 
the local c ommuni ty to accept w o r k elsewhere. I n 
November 1935 the employment office was given 
a monopoly of the placement func t i on ; other n o n ­
pro f i t placement agencies were allowed to continue 
only w i t h the permission of and under the direct 



supervision of the president of the National 
Bureau. 

I n the fall of 1936 the employment service 
assumed control of the hiring of workers in skilled 
building and metal-trades occupations, and blind 
advertising was forbidden. The employment 
service was also authorized to allocate labor in the 
metal industry on the basis of preference, in suc­
cession, to armaments, food supply, domestic raw 
materials, exports, and housing; 5 to negotiate for 
the return of skilled metal and construction work­
ers employed outside their usual occupations; and 
to determine the quota of apprentices i n the metal 
and construction industries for employers w i t h 10 or 
more employees. To control voluntary quit t ing , le­
gal requirements regarding notice 6 were also utilized. 
I f a worker left without notice, employers in essen­
tial industries were permitted to withhold the Work 
Book required for placement unt i l the requisite 
notice period had expired. 

When labor shortages were, for the most part, 
localized and l imited to skilled-worker groups, the 
authority of the employment service was carefully 
circumscribed, and indirect rather than direct 
compulsion was applied. The r ight to compel 
skilled workers to return to their usual occupation 
was l imited by the fact that a worker was not 
expected to change his job i f the new job was 
temporary or less well paid, or i f i t involved 
separation from his family. Moreover, transfer 
to suitable skilled employment in the same plant 
was considered a solution of the problem. L i k e ­
wise, when efforts were made to force agricultural 
workers back to the land, indirect means were 
used to accomplish this purpose by requiring em­
ployers i n a number of industries to discharge 
employees formerly employed in agriculture, on 
the assumption that workers forced out of 
employment would return to agriculture. 7 

The one attempt at direct application of 
compulsory transfer i n this early period appears 
to have been sparingly applied and finally aban­
doned i n favor of indirect compulsion. The order 
of August 28, 1934, which had attempted indus­
tr ia l replacement of the under-25 by the over-40 

age group, was not widely enforced. Two years 
later, when a similar redistribution of age groups 
was attempted among employed salaried workers, 
all reference to compulsory transfer was carefully 
avoided. I n the decree of November 7, 1936, 
employers were required to accept a suitable 
proportion of qualified workers over 40, and the 
indirect result—discharge of workers under 25— 
was not mentioned. 

As reserves of unemployed workers from occu­
pations similar or closely related to those in 
essential industries dwindled, employment service 
control of hiring was progressively extended. 
Starting first w i t h seasonal and foreign migra­
tory agricultural workers, this control was ex­
tended to all metal, construction, and building-
materials workers and to chemical workers in 
three districts. Finally, the employment service 
was broadly authorized to assume exclusive 
control over apprentices and unpaid learners 
under 25 years of age and to order any employer 
to hire or discharge workers. 

Transfer of labor from nonessential to essential 
fields was increasingly effected by direct resort to 
compulsion, but indirect measures continued to be 
used. I n 1937 the employment service was per­
mitted to revoke the licenses of peddlers and i t in ­
erant salesmen, a small group of about 218,000 
persons, for training and transfer to essential 
armament work. Transfer was also effected by 
agreements negotiated w i t h employers and by 
curtailment of the consumer-goods industries. 
I n the summer of 1937, transfer of workers from 
nonessential to essential work was also en­
couraged by curtailment of partial employment in 
the textile industry and refusal of partial unem­
ployment benefits to workers under 30 without 
dependents. 

Dwindl ing of total unemployed reserves below 
500,000 and full mobilization of the armed forces, 
coupled w i t h the need to build the West Wall 
fortifications w i t h the greatest possible speed and 
at the same time continue the expansion of arma­
ments, forced increasing reliance on planned 
reallocation and control of employed workers. 
Dur ing 1938 and 1939, control of hir ing was 
applied progressively to wage earners, salaried 
workers, works managers, and paid and unpaid 
learners, then extended to occupations in all 
industries, except agriculture, mining, and do­
mestic service in homes w i t h children under 14— 

5 Preferential allocation began after a plant engaged more than 10 em­
ployees per quarter. 

6 Usually 2 weeks for wage earners and 1 month for salaried workers. 
7 T o some extent, previous agricultural-labor experience must have in f lu ­

enced this course of action. Dur ing the last war, efforts to force agricultural 
workers back to the land had failed. Voluntary inducements offered to the 
urban unemployed to accept farm work during the post-war period had like­
wise proved unsuccessful. 



three fields of employment which workers were 
reluctant to enter. The employment service was 
likewise placed i n direct control of v o l u n t a r y 
quitt ing i n a l l fields of employment for a l l wage 
earners f rom works managers to unpaid learners, 
with the exception of workers engaged i n casual 
employment or earning insignificant amounts n o t 
covered b y sickness insurance. 

There was widespread recourse to compulsory 
transfer when exhaustion of reserves of the u n ­
employed threatened. I n June 1938 any German 
national could be transferred b y the employment 
service for a l i m i t e d period to do w o r k of nat ional 
importance on a compulsory service (Dienst­
pflicht) basis and, i f necessary, could be required 
to undergo a period of vocational t ra in ing . I n 
October of t h a t year, emergency compulsory 
service (Notdienstpflicht) could be required from 
German residents over 15 and under 70 years of 
age. 8 Between December 1938 and M a r c h 1939 
unlimited compulsory service was exacted f r o m 
aliens9 as well as nationals ; independent craftsmen 
and small retailers were retrained and transferred 
to essential w o r k ; and women under 25 were 
required to be employed for a year i n agriculture 
or domestic service before entering any other 
occupational field. A f ter the Polish campaign, 
mil itary and compulsory service became inter ­
changeable forms of a c t i v i t y , and employers were 
compelled to fu l f i l l prescribed t ra in ing require­
ments for a l l grades of skilled workers. Transfer 
within the same occupation was also widely used. 
Engineers in bu i ld ing , electrical, and machine-tool 
industries were transferred to testing and experi­
mental laboratories and departments. B u i l d i n g 
and skilled metal workers were transferred freely 
from nonessential to essential work . 

Al though based on compulsory power, applica­
tion of the r i g h t to transfer workers appears 
to have been p r i m a r i l y an administrat ive problem 
in which j ob qualifications and socio-economic 
conditions inev i tab ly played an i m p o r t a n t role. 
Even dur ing periods of extreme scarcity, employ­
ment office executives recognized an ortsgebunden 
(tied to the local i ty ) group. 

The allowances provided for conscripted workers 
included: t ransportat ion costs, t rave l ing t ime, 
separation allowances for conscripts ma in ta in ing 

their dependents i n the or ig inal home, special 
assistance for safeguarding the conscript's former 
standard of l i v i n g , and , i n cases of special h a r d ­
ship, an allowance equal to 3 months ' wages. 

I n 1940, employment on a compulsory-service 
basis began to be l i m i t e d to key occupations, 
for the most p a r t i n h igh ly skil led categories 
where shortages were most acute. Between 
June 1938 and June 1940, 1.8 m i l l i o n persons, 
inc luding 250,000 women, were employed on a 
compulsory-service basis, nearly 9 percent of the 
average number of employed workers ; b y Octo­
ber 1940, however, this group had declined to 
350,000, less t h a n 2 percent of the average volume 
of e m p l o y m e n t . 1 0 

L i m i t a t i o n of compulsory service to the excep­
t ional cases was forced b y the problem of keeping 
u p worker morale. As one German w r i t e r ex­
pressed i t , " A worker who must be k e p t a t his 
j ob b y force is of as l i t t l e use as a hound who 
must be carried to the h u n t . " I n November 1940 
an official c ircular complained t h a t b u i l d i n g 
workers employed on a compulsory-service basis 
were r e t u r n i n g to ob ta in w o r k a t home w i t h o u t 
the required permission f r o m the employment 
office a t the place of the ir last employment . 

Compulsory employment apparent ly also en­
couraged inefficient product ion and employer 
hoarding of workers. Compulsory- labor require ­
ments of employers i n " W " factories were f re ­
quent ly exorbitant , and labor conscription often 
proved a free passport for inefficient product ion . 
I n 1940, for instance, b u i l d i n g contractors engaged 
on b o t h nonessential and essential projects 
started workers on a compulsory-service basis on 
essential projects i n the m o r n i n g and i n the 
afternoon shifted them to nonessential projects 
and requested addi t ional workers for the essential 
projects. 

B y the end of 1940, widespread shut -down of 
consumer-goods industries b y d i s t r i c t economic 
offices, p l a n t investigations b y local and d i s t r i c t 
commissions, and the e l iminat ion of par t ia l u n ­
employment, except as a temporary measure, were 
reported to have released 486,000 workers f rom 
pot tery , glass, leather, and paper industries for 
re t ra in ing and employment i n the meta l indus t ry . 
Worker's unemployed as a result of these measures 
were not permi t ted to refuse w o r k offered and 

8 Except certain official groups, pr inc ipa l ly publ i c and Nat i ona l Socialist 
Party officials, lawyers, and employees in publ i c service, for w h o m special 
consent was necessary. 

9 Unless excluded by treaty or internat ional law. 
10 Based on average m o n t h l y employment of 20.2 m i l l i o n from J u l y 1, 1938, 

to June 30, 1939. 



d r a w the f u l l amount of unemployment relief. 
Bel ief grants were reduced after a single refusal 
and denied i f the refusal was repeated. 

D u r i n g 1941 and the first ha l f of 1942, d e a r t h of 
labor reserves of any description led to a t i ghten ing 
of compulsory controls. Despite the disadvan­
tages of th is f o r m of service, the vo lume of labor 
conscription increased. As compared w i t h the 
350,000 conscripts of October 1940, there were 
630,000 persons w o r k i n g on a conscript basis i n 
January 1942. I n M a r c h 1942, employers sub­
m i t t i n g false reports on then labor forces and labor 
requirements were made subject to imprisonment , 
or death i n especially serious cases. U n l i m i t e d 
fines m i g h t also be levied on such employers. A 
decree and subsequent regulat ion i n M a y and 
June, effective on ly u n t i l October, p e r m i t t e d i n ­
creased doveta i l ing of indus t r ia l and m i l i t a r y 
ski l led-labor requirements b y broadening the 
scope of employment service separation contro l 
and compel l ing increased combing ou t of indus t ry 
d u r i n g the summer campaign season. E m p l o y ­
m e n t service permission was required for a l l types 
of separation i n selected war industries, and em­
ployers i n these fields had to i n f o r m the employ­
m e n t service of a l l men, except youths under 18, 
available for transfer elsewhere. 

Great Britain.—Prior to the spring of 1940, 
labor -market contro l measures i n Great B r i t a i n 
took t w o forms: increased centralized direct ion of 
labor-market pol icy b y the n a t i o n a l government 
and an a t t e m p t to check the increased labor t u r n ­
over i n key ski l led trades, thus assuring more 
effective u t i l i za t i on of the l i m i t e d supply of 
workers i n these occupations. A f t e r September 
1939, when war was declared, the M i n i s t e r of 
L a b o u r and N a t i o n a l Service assumed direct ad ­
m i n i s t r a t i v e contro l of the nat ional employment 
system, wh i ch had been funct ioning since 1909, 
and took over the factory inspection powers of the 
Secretary of State. I n this capacity he was 
authorized to contro l advertisement for workers 
and to contro l the ir "engagement or reengage­
m e n t , " provided the employers and the workers 
concerned approved. T h i s measure, however, was 
applied i n A p r i l 1940 on ly to advert is ing for key 
ski l led occupations—carpenters, joiners, and b r i c k ­
l a y e r s — i n the b u i l d i n g and civil-engineering con­
t r a c t i n g (construction) indus t ry . 

L a t e i n 1939 and early i n 1940, when shortages 
of unemployed skil led workers were becoming 

acute i n metal and bu i ld ing trades, transfer from 
the same or closely related trades i n nonessential 
industries was either ind irec t ly promoted b y the 
curta i lment of nonessential w o r k or effected 
pure ly on a vo luntary basis. I n October an agree­
ment between employers and unions i n the dock 
industry established a system of v o l u n t a r y intra-
industry transfer. M e n selected f r o m lists of 
volunteers were transferred f r o m p o r t to port 
through the machinery of the employment ex­
changes under the direct ion of the local p o r t joint 
committee, and their expenses, inc luding traveling 
allowance, were paid b y the government. 

The need to increase armament production, 
despite the exhausted supply of qualified skilled 
meta l and building-trades workers, was respon­
sible for section 58a of Defence (General) Regula­
tions of M a y 22, 1940, which authorized the 
M i n i s t e r of Labour and Nat iona l Service to collect 
in format ion f r om employers and workers and to 
inspect employers' premises. He was also author­
ized, i n the interests of nat ional defense, to regu­
late engagement of workers by employers and " t o 
direct any person to perform any service t h a t in 
his opinion he was capable of performing," 
provided the M i n i s t e r had regard for the usual 
wage rates and conditions of service i n the district. 
However, a l though armed w i t h compulsory pow­
ers, the Minister continued to advocate and make 
arrangements for v o l u n t a r y transfer and indirect 
compulsion, and local labor-supply inspectors 
were i n general instructed to proceed b y agree­
ment and n o t to use their compulsory powers un­
less absolutely necessary. 

D u r i n g the remainder of 1940 and early 1941, 
transfer result ing f rom the adminis trat ive process 
of combing ou t i n d u s t r y , under the direct ion of the 
labor-supply committee, was faci l i tated by a 
number of measures. I n J u l y 1940 a l l engineers 
and chemists were required to register a t the em­
p loyment service. I n August the same regulation 
was applied to workers presently or formerly em­
ployed i n certain m u l t i - s k i l l e d and unit-skilled 
occupations i n the metal industry not engaged in 
armament production—except shipbui ld ing and 
repa i r—and , i n February 1941, to former ship­
bu i ld ing workers. 

T o fac i l i tate the transfer of workers in to essen­
t i a l indus t ry , the M i n i s t e r of Labour and National 
Service i n s t i t u t e d a system of government transfer 
allowances to be paid to a l l workers transferring 



through the employment service except those 
receiving comparable allowances under union 
agreements. Such government aids included fare 
to the place of employment when i t was located 
beyond dai ly commut ing distance, fares for de­
pendents i f they moved to the new area, household 
removal expenses i n cases of need, a travel ing t ime 
allowance, and a weekly lodging allowance to 
workers whose dependents remained i n the area 
from which they transferred. I n this period, 
also, "suitable w o r k " was redefined to disquali fy 
workers for unemployment benefits i f w o r k of 
national importance was refused merely because 
the worker had previously enjoyed better work ing 
conditions or, after 2 or more weeks of unemploy ­
ment, because such work was not i n his usual 
occupation. Despite the emphasis on v o l u n t a r y 
methods, however, problems apparently arose as a 
result of differences i n wage rates and w o r k i n g 
conditions i n the same occupation, and failure to 
use transferred workers to the best advantage. 

D u r i n g 1940, open resort to compulsion was 
confined to the re lat ively simple problem of i n t r a -
industry transfer. I n June the vo luntary transfer 
system i n the dock industry became compulsory; 
port labor inspectors supervised and controlled the 
system, i n which employers were also required to 
partic ipate 

I n the same m o n t h , exclusive control b y the 
employment service of h i r i n g was specifically ap­
plied to workers i n metal -manufactur ing and 
repair (except shipbui lding and ship repairing) 
and construction industries. I n addi t ion , em­
ployers were forbidden to hire workers who were 
normally employed i n agriculture or coal m i n i n g . 
I n October, pr ivate bui ld ing operations invo lv ing 
an estimated out lay of £500 or more were required 
to be licensed b y the Office of Public Works . 

When the t o ta l reserves of unemployed had 
fallen below 500,000 i n the spring of 1941, new 
powers were conferred on the Min i s te r of Labour 
and Nat i ona l Service, and employment service 
control over the labor market was fur ther ex­
tended. I n M a r c h the M i n i s t e r was authorized 
to control wages, w o r k i n g conditions, welfare, and 
training, as well as h i r i n g , separation, and the 
contract of employment i n essential under tak ­
ings. 1 1 

I n such undertakings, employees were guaran­

teed a m i n i m u m weekly wage based on normal 
work ing hours exclusive of overt ime 1 2 and were 
assured standard conditions of employment and 
satisfactory transportat ion arrangements, hous­
ing, and food. I n these establishments, employers 
were also required to provide adequate t ra in ing 
facilities for their workers. T h e employees could 
not leave their employment w i t h o u t consent of 
the employment service. I n essential industries, 
nat ional service officers were now specifically 
authorized to direct workers to suitable employ­
ment and handle cases of absenteeism w i t h o u t 
leave or reasonable excuse, or continued tardiness. 
Appeal f r om such decisions was permit ted , b u t the 
local appeal board could only make recommenda­
tions. The nat ional service officer retained the 
r i g h t of final decision. 

A t the same t ime , compulsory registration 
for employment on w o r k of essential importance 
was required of a l l B r i t i s h subjects except persons 
rendering fu l l - t ime service i n the armed forces, 
and the previous allowances were extended. 
Registration was introduced b y age groups, and b y 
J u l y 1942 al l men up to the age of 48 and women 
up to age 41 had been registered. A flat sett l ing- in 
allowance was granted single workers w i t h o u t 
dependents, to cover the cost of transferring to the 
new area. Workers whose dependents moved 
w i t h them received a cont inuing l i a b i l i t y allowance 
to meet such contractual l iabi l i t ies as mortage 
interest, rent , and furn i ture storage i n the or ig inal 
home area. L a t e i n the compulsory period ( M a y 
1942) the employment service started to pay p a r t 
of the expenses of semiannual visits home for 
transferred workers. 

B y J u l y 1942 the essential w o r k orders i n war 
product ion and closely related fields had been 
applied to the shipbui lding and ship repair ing, 
engineering (machinery) , mar i t ime , coal m i n i n g , 
bu i ld ing and c iv i l engineering (construction), i r o n 
and steel, agriculture (Scotland), and ra i lway i n ­
dustries. I n these industries, except agriculture, 
plants were "scheduled" ind iv idua l l y after negotia­
tions w i t h employers and trade-union officials on 
m i n i m u m wage and w o r k i n g conditions, i n m a n y 
cases a slow and time-consuming process. E m ­
ployers who refused to obey the regulations were 
threatened w i t h descheduling or removal f r om 
their management positions. Workers who refused 

11 The original " s chedul ing" of every employee was found to be too r i g i d , 
and exceptions were made later for special classes, mostly seasonal employees. 

12 I f w o r k was available on ly after normal w o r k i n g hours, the worker 
received the overt ime rate for such w o r k . 



to follow directions issued under these orders were 
prosecuted, fined, and imprisoned. 

Pressure to obtain additional labor reserves 
during 1941, as the remaining reserves of unem­
ployed were exhausted, also led to extensive cur­
tailment of nonessential industry by closing down 
and concentrating consumer-goods manufacturing 
i n "nucleus f irms." I n each industry the degree of 
concentration was decided by the Board of Trade, 
but the init iat ion of the system was left to i n ­
dividual firms. U p to January 1942, 2,100 
establishments had been closed and 138,000 
workers released from textile, boot and shoe, 
pottery, and other consumer-goods industries. As 
far as possible, factors which determined this 
action comprised: the proximity of war-production 
factories, the amount of training required by 
workers who were released, and the possibilities 
of localizing plant facilities for essential production 
or storage of food or war supplies. However, the 
failure to calculate minimum needs or to require 
concentration in the more efficient firms caused 
ineffective concentration in some fields and over-
concentration in others, and inabil ity to achieve 
a higher output per man in nucleus firms. Also, 
failure to extend employment service control of 
hir ing over fields of displaced labor resulted in 
considerable labor loss for the war effort. I n 
cotton textiles alone, according to the Manchester 
Guardian of October 31, 1941, about 8,000 women, 
nearly a fifth of the total displaced group, did not 
go into any other work. I n addition, a large 
number of persons found employment in other 
nonessential fields. To prevent further loss of 
labor, the threat to invoke the compulsory transfer 
power of section 58a was sometimes used in nego­
tiations w i t h unions for the transfer of workers 
from nonessential to essential work. 

As a consequence, manpower boards were set 
up i n December 1941 to control the distribution 
of labor between mi l i tary and civilian service, 
and between essential and nonessential indus­
tries. I n addition, the conscription power was 
extended over women i n the 20-30 age group, 
and they were required to obtain employment 
only through the employment service. I n Janu­
ary 1942 the Essential Work Order was applied 
to the concentrated cotton-textile industry in 
order to prevent leakage of workers into other 
nonessential fields. 

Increased manpower demands for industry and 

the armed forces led to pressure for more efficient 
use of skilled men already in mi l i tary service, and 
reduction of ful l -t ime civilian defense staffs. In 
addition, compulsory controls were relaxed in 
order to encourage greater use of part-time 
workers. I n March 1942, women over 31 were 
exempted from the advertising and hiring pro­
visions of the Restriction on Engagement Order. 
I n A p r i l , persons who ordinarily did not work 
more than 30 hours a week were excluded from 
the provisions of the Essential Work Order, and 
unemployment insurance contributions were no 
longer required for them. 

Improved Industrial Techniques 
Germany.—After September 1939, Germany 

intensified efforts to require employers to ration­
alize production by introducing mass-production 
methods. Such methods included standardiza­
tion of output, machines, and machine tools; 
relaxation of precision demands; increased intro­
duction of automatic machine and conveyor 
systems; and increased emphasis upon job break­
down, upgrading, and training. Standardization 
of worker dwellings permitted mass production 
in building. I n 1942 the efforts towards rationali­
zation and standardization were furthered by the 
creation of " m a i n committees" and "industrial 
r ings" of engineer's for major products produced 
on a mass basis. The committees attempted to 
improve the methods by which the product was 
manufactured, while the rings were concerned 
w i t h standardizing the product in its various 
uses. 

I n personnel fields new techniques were devel­
oped by the special commissions to determine, in 
connection wi th the need for additional upgrading 
and training, what constituted a sound ratio of 
skilled to unskilled workers. Such techniques in­
cluded comparing the number of employed workers 
wi th the status of orders and w i t h the rate of 
labor turn-over. As far as possible, skilled-worker 
hours were computed and compared wi th the 
number of employees, and the nature and require­
ments of unfinished and future orders were investi­
gated. 

The need to economize in the employment of 
skilled workers, as well as the interest in increasing 
the continuity of employment in the armament 
industry, was responsible for widespread stabiliza­
tion of employment. Partial employment in the 



textile industry was considered uneconomical as 
early as January 1938 when employers were re ­
quired to employ only a sufficient number of 
workers to ensure al l employees a 40-hour weekly 
average of employment per year. I n 1939, 
workers i n the bu i ld ing indus t ry were formed 
into a nat ional association of bu i ld ing craftsmen to 
permit centralized clearance and nation-wide 
transfer to essential work . A f te r M a y 1940, par­
tial employment was n o t permit ted i n any industry 
except as a temporary measure. The practice of 
dovetailing agr icultural and industr ia l demands 
was also applied to armament- labor needs b y 
ut i l iz ing qualified unemployed workers i n arma­
ment industries d u r i n g the period of seasonal 
unemployment. 

Great Britain.—Early i n the armament program, 
improved techniques were introduced i n industry 
pr imari ly to economize in the use of skil led workers 
by breaking down jobs to permi t a more extensive 
use of uni t -sk i l led labor. Prior to the v i r t u a l 
exhaustion of unemployed reserves in 1941, job 
break-down was accomplished by a collective-
bargaining process t h a t frequently involved pro ­
longed negotiation between local employers and 
union representatives, a process often accompanied 
by endless discussions in union meetings. Skil led 
workers in the metal trades were loath to relax 
apprenticeship restrictions and surrender job 
monopolies. Negotiations begun i n 1938 between 
trade-unions and employers in the engineering 
(machinery) industry were not concluded i n any 
union u n t i l M a y 1939, short ly before the outbreak 
of war. D u r i n g 1940, d i lu t i on agreements nego­
tiated in both essential and nonessential industries 
permitted semiskilled and inexperienced workers 
to be employed on essential work formerly re­
served for skil led workers and, i n most cases, 
allowed women to be subst i tuted for men on 
both essential and nonessential work . Progress 
in the direction of general job break-down in 
essential industries, however, was slow because 
of union lines of demarcation and union desire to 
retain craft privileges. 

V i r t u a l exhaustion of unemployed reserves i n ­
creased the pressure to extend, standardize, and 
hasten the in t roduct i on of more effective u t i l i z a ­
t ion of skil ls . T h e Essential W o r k Order of 
M a r c h 1941 compelled employers engaged on es­
sential w o r k to carry o u t the recommendations of 
labor-supply committees based on labor-supply 

inspectors' reports regarding the subdivision of 
processes, and the upgrading and t r a i n i n g of 
workers. A p p l i c a t i o n of this order, however, was 
considerably delayed b y adherence to the bargain­
i n g approach of preceding the in t roduc t i on of 
government contro l i n each essential concern b y 
negotiating m i n i m u m wage rates and other w o r k ­
ing conditions w i t h the employer and the un ion . 
Moreover, the unions, i n m a n y instances, opposed 
rat ional izat ion of product ion processes. 

Before the manpower boards were established 
a t the end of 1941, despite increasing replacement 
of former trade-unionists b y technical engineers, 
j ob break-down was n o t equally developed i n a l l 
regions. Moreover, f a u l t y p lanning and organiza­
t i o n i n m a n y war -product ion plants accounted for 
extensive w o r k shortages, idle machines, and ineff i ­
c ient indust r ia l operation. Ef forts t o remedy 
these conditions i n essential industries resulted i n 
the in t roduc t i on of improved processes i n ship 
construct ion, and i n the concentration of coal­
mine product ion . E a r l y i n 1942 the general i n ­
t roduct ion of improved techniques was s t imulated 
b y m a k i n g available to indus t ry the services of 
technical indust r ia l experts, i n a nat iona l advisory 
committee attached to the M i n i s t r y of Product ion , 
and b y prov id ing machinery for the u t i l i z a t i o n of 
employer and worker suggestions through the 
establishment of j o i n t product ion committees i n 
each p lant . 

Great B r i t a i n ' s efforts to stabilize employment 
as a method of more effective labor u t i l i z a t i o n date 
f rom the establishment, i n the fa l l of 1939, of t h e 
v o l u n t a r y i n t r a - i n d u s t r y transfer system to i n ­
crease m o b i l i t y of dock labor. E a r l y i n 1940, e m ­
p loyment i n the construction industry was s tab i ­
lized by nat ional registration of available reserves, 
central clearance i n special clearing houses, and a 
m i n i m u m guarantee of 30 hours of employment a 
week. Vanishing reserves and government guar­
antee of a m i n i m u m wage i n controlled essential 
industries prompted increasing efforts i n this d i ­
rect ion. App l i ca t i on of the Essential W o r k Order 
to a new indust ry was accompanied i n each case 
by the in t roduc t i on of a stabi l izat ion p lan suited 
to the unemployment problem peculiar to the 
industry concerned. 

The i n t r a - i n d u s t r y dock-labor system became 
the N a t i o n a l Dock Labour Corporat ion , L t d . , i n 
1941, a corporation composed of employers i n the 
indus t ry formed to direct and finance, w i t h the 



help of the government, r a p i d handl ing of goods 
and turn -around of ships b y prov id ing for the 
continuous employment of casual dock labor. The 
new system, introduced p o r t b y p o r t , compelled 
employers to engage labor needed for peak de­
mands f r o m p o r t labor-reserve pools, members of 
wh i ch received a m i n i m u m weekly wage. I n the 
m a r i t i m e i n d u s t r y , c o n t i n u i t y of employment 
under the contro l of the A d m i r a l t y was promoted 
b y a nat iona l m a r i t i m e reserve pool . T h e seaman 
who was n o t reengaged b y his former employer a t 
the end of the voyage passed automat i ca l ly in to a 
nat iona l merchant-navy reserve pool controlled by 
the Shipping Federat ion, L t d . ; as a member of this 
pool , he was required to accept employment or 
t r a i n i n g , as directed, b u t received a m i n i m u m wage 
per week between voyages. I n connection w i t h the 
cur ta i lment of nonessential product ion , govern­
ment pol icy prescribed the e l iminat ion of p a r t i a l 
employment . I n add i t i on , " m o b i l e labor squads" 
of ski l led workers were organized i n construct ion 
and ordnance product ion to complete special 
projects or t r a i n unski l led staffs. D o v e t a i l i n g of 
seasonal-labor demands was promoted i n the p r i n t ­
i n g and construct ion industries. 

New Entrants 

Germany.—When there were s t i l l reserves of 
unemployed workers attached to essential indus­
tries, new entrants i n the labor m a r k e t , aside 
f r o m the youths who annual ly entered indus t ry , 
were l i m i t e d to foreign m i g r a t o r y agr i cu l tura l 
workers and ret i red ski l led meta l and construc­
t i o n workers r e t u r n i n g to w o r k a t the behest of 
the ir former employer or i n response to improved 
earning opportunit ies . 

As reserves of labor f r o m essential industries 
dwind led , more extensive, as we l l as more forceful, 
methods of r e c ru i t ing new entrants were first 
adopted i n agr iculture . D u r i n g 1936 and 1937, 
special inducements—inc luding cost of transpor­
t a t i o n and equipment , and compensation on the 
basis of need—were used to rec ru i t girls under 25 
n o t on ly f r o m the unemployed b u t also f r o m the 
school-leaving group and the leisure class, for a 
year's agr i cu l tura l employment . L a t e r , in 1938, 
a year of employment i n agr iculture or domestic 
service was required of gir ls employed or desiring 
employment i n the text i le or tobacco industries . 
U t i l i z a t i o n of foreign m i g r a t o r y labor i n agr i cu l ­
ture l ikewise increased. Between 1933 and 1937 

the number of foreigners employed i n Germany 
increased nearly 1.2 m i l l i o n . Convicts began to 
be used i n soil conservation. 

New recruits , inc luding women whose employ­
ment was former ly restricted, convicts, and foreign 
laborers, began to be used i n other industries, and 
after 1938, compulsion was p r i m a r i l y relied upon 
to ob ta in their services. Women and girls were 
first subst ituted for men i n uni t -sk i l led occupa­
tions i n the meta l indus t ry i n 1938. However, 
b y J u l y 1940, a l though female employment in 
m e t a l trades had increased 59 percent as com­
pared w i t h J u l y 1938, the largest proport ion 
of women s t i l l continued to be employed in 
consumer-goods and service industries and in agri­
culture . The t o t a l number of employed women 
increased f rom 0.9 m i l l i o n i n J u l y 1939 to 9.4 
m i l l i o n a t the beginning of 1942. 

B y 1940— fol lowing agreements w i t h countries 
allied to Germany, the appl icat ion of compulsory 
service to occupied t e r r i t o r y , and u t i l i z a t i o n of 
prisoners of war—fore ign labor became an impor­
t a n t source of labor reserves. Special efforts were 
made to ut i l i ze their skills in indus t ry , even at 
the r isk of lowered product ion . A t the beginning 
of 1941, 52 percent of this group were used in 
agr iculture , as compared w i t h 95 percent a t the 
beginning of 1940. B y 1942 an estimated m i n i ­
m u m of 5 m i l l i o n foreigners inc lud ing war prison­
ers were employed in Germany. Thus , of a total 
of 24 m i l l i o n employed persons, women and for­
eigners const ituted approximate ly 14.4 m i l l i o n . 

Other less i m p o r t a n t sources of labor include 
minors , pensioners, and Jews. After September 
1939, high-school students of 16 years and over 
were required to work on farms d u r i n g the summer 
vacat ion , and children 10-16 years old were per­
m i t t e d to be employed for l i gh t agr icul tural work. 
E a r l y i n 1939 re lat ive ly healthy ret ired workers 
were deprived of old-age benefits and set to work in 
special meta l workshops. Jews were reemployed 
i n road bui ld ing . 

Great Britain.—For the most par t , new entrants 
i n the labor market under the armament program 
were women. Unemployment among women 
declined s l ight ly d u r i n g 1937, increased markedly 
in 1938, and again declined slowly in 1939 as 
opportunit ies for customary employment i n ­
creased i n the text i le and c lo th ing industries and 
i n clerical operations connected w i t h armament, 
and as new fields of employment began to develop. 



D u r i n g 1940, d i l u t i o n agreements p e r m i t t i n g 
women to replace men i n m a n y essential and n o n ­
essential industries, on the basis of equal pay for 
equal w o r k , cleared the w a y for the entrance of 
women into muni t ions and in to consumer fields 
depleted b y the dra f t . A l t h o u g h women slowly 
entered these fields of employment , the number of 
unemployed women changed l i t t l e and even i n ­
creased s l ight ly d u r i n g J u l y and October, fo l lowing 
widespread cur ta i lment of consumer-goods i n ­
dustries. 

The Registrat ion for E m p l o y m e n t Order of 
March 1941, wh i ch required a l l B r i t i s h nationals 
to register for employment , was d irect ly aimed at 
women n o t regularly attached to the labor market . 
In the handl ing of early registrations under this 
order, interviews were restricted to the mobile 
group w h i c h comprised unoccupied women who 
were single or marr ied b u t w i t h o u t young children 
and engaged only i n household duties or i n unpa id 
or p a r t - t i m e employment , as we l l as unemployed 
women and women who volunteered for transfer 
to essential w o r k . I n December 1941, conscrip­
tion of women for m i l i t a r y or c i v i l i an service was 
introduced. T h i s power was applied only to the 
20-30 age group, w h i c h was also required to ob ta in 
employment of any type through the employment 
service 

B y M a r c h 1942, women were entering indus t ry 
at the rate of 150,000 a m o n t h , and an increase of 
1.5 mi l l i on women over pre-war employment was 
reported i n muni t ions and other v i t a l war i n ­
dustries. Increased efforts were also made to 
overcome difficulties experienced by employed 
women i n connection w i t h shopping and the care 
of small chi ldren. B y M a r c h there were 300 
nurseries i n operation, w i t h 700 more i n prepara­
tion. The lack of sufficient nurseries, however, 
continued to force m a n y women to use the less 
satisfactory method of " p r i v a t e minders . " T w o 
measures were introduced to promote p a r t - t i m e 
employment. I n M a r c h , the Restr ict ion on 
Engagement Order was waived to p e r m i t employ­
ers to recrui t and hire d irect ly women over 31 
years. I n A p r i l , employer's were relieved of the 
requirement to pay unemployment insurance 
contributions for p a r t - t i m e work . 

Ch i ld labor also increased under the armament 
program. Laws regulat ing the employment of 
minors were relaxed short ly after the outbreak of 
war by lowering f r o m 15 to 14 the age l i m i t for 

compulsory school attendance. I n December 
1941, compulsory registrat ion of boys and g ir ls 
aged 16-18 was provided for i n order to channel 
them more effectively i n t o essential service. I n 
M a y 1942, local education authorit ies were per ­
m i t t e d to release chi ldren over 12 f r o m school for 
seasonal employment i n agriculture, and special 
harvest camps were established. 

Acute need for labor i n the f a l l of 1941 and first 
half of 1942 resulted i n the increased u t i l i z a t i o n of 
handicapped workers and men f r o m the armed 
forces i n essential employment. Ef forts to place 
physical ly disabled and deaf and dumb persons 
were intensified. Soldiers were released f r o m 
m i l i t a r y service to b r i n g i n the harvest. 

Other Economic Factors 

Price and wage policy.—In Germany, price 
contro l through a pol icy of regulating, cartel 
indus t ry prices b y means of curtai led product ion 
actual ly antedated the N a z i regime. Progressive 
extension of price control to a l l fields of nat ional 
economy paralleled the widening of labor-shortage 
areas. Government price control i n the consump­
tion-goods industry was introduced i n the summer 
of 1934, w i t h a price-f ixing pol icy designed to b r i n g 
domestic i m p o r t prices i n close agreement w i t h 
the w o r l d market . Enforced cartel ization of 
unorganized branches of product ion under govern­
ment control brought the remaining domestic 
prices in to line. I n the fa l l of 1936, price i n ­
creases were prohib i ted , except those needed to 
compensate rises i n the costs of raw materials, 
and prices were fixed i n each industry . Elaborate 
cost-accounting methods were used to prevent 
price increases f r o m m u l t i p l y i n g on the snowball 
principle as articles passed f r om the factory to the 
reta i l seller. 

The stabi l iz ing effect of Germany's policy on the 
cost of l i v i n g is apparent f r o m chart 7. Despite 
extensive price contro l , however, there was a 
gradual b u t continuous rise d u r i n g the period 
1933-42 i n the cost of l i v i n g . T h i s rise was 
var ious ly a t t r i b u t e d to ra t i on ing , consumer pref ­
erence for higher-priced goods, profiteering, and 
an increase i n prices for r a w materials . 

Maintenance of a completely stable wage 
pol icy i n German proved di f f i cult . In t roduced 
i n 1934, government regulat ion of wages was 
effected first through g r a n t i n g a u t h o r i t y t o the 
labor trustee to fix m i n i m u m wage rates i n the 



collective rules that replaced trade-union agree­
ments; through extending his authority i n 1936 
to the supervision of wages and conditions of 
employment; and again, i n June 1938, to the 
fixing of maximum wage rates. However, these 
measures did not prevent employers from i n ­
creasing wages through various means, such as 
promoting workers to higher-paid jobs, increasing 
family allowances, and paying social insurance 
contributions. Accordingly, controls were made 
more drastic i n 1939 by the introduction of 
severe penalties for contravention, and the sus­
pension of overtime pay for night, Sunday, and 
holiday work. I n the interest of increasing 
output , the government, although maintaining 
the policy of stable wages, made increasing con­
cessions to workers i n the form of extra pay above 
the normal rate. I n September 1940 al l restric­
tions on overtime pay were removed. Dur ing 
1941 and 1942 there was increased use of piece 
rates as an incentive to increased output. I n ad­
di t ion , employers were empowered to reduce the 
wages of inefficient workers. 

Wage rates i n Br i t i sh industries were deter­
mined for the most part by collective agreements 
between workers and employers prior to 1939. 
Dur ing 1939 and 1940, marked increase in wage 
rates, pr imari ly i n armament industries, s t imu­
lated labor turn-over and increased the dislocation 
of the labor market. I n large part, the increase 
i n wages paralleled the increase in the cost of 
l iv ing. Apparently, neither the control of hiring 
by the employment service in the metal and 
building trades during 1940 nor the 100-percent 
excess-profits tax passed in October 1939 exerted 

control over employers' offering recruiting induce­
ments in the form of higher wages. 

The price-stabilization policy of the British 
Government, put into effect i n August 1941, was 
an endeavor to prevent further rise in the cost-
of-l iving index apart from minor seasonal changes 
(chart 8). A previous law, the Prices of Goods 
Act of December 1940, had authorized the Board 
of Trade to l i m i t price rises of specific commodities 
above the pre-war level to the increase in the 
costs of producing and selling. This power was 
extended in the Goods and Services Act of 1941 
to permit direct fixing of maximum prices of 
specified commodities at any stage of production 
or distribution, and to fix maximum charges for 
the performance of specified services as well as 
for goods. 

The government, however, did not intend to 
use this law to regulate wages. The traditional 
practice of determining wage rates by free nego­
tiations between employers and trade-unions 
was continued. Despite trade-union opposition, 
however, pressure, even from labor representatives, 
to suspend collective bargaining and stabilize 
wages gained momentum. The proponents of 
this policy pointed out that there was an urgent 
need to remove wage discrepancies which seri­
ously impeded the flow of recruits into war work, 
to step up marginal earnings of the lower grades 
of war workers, and to scale down abnormally 
high piece-rate earnings. There was also need to 
stabilize prices, including the price of labor, in 
order to ward off inflation. I n the single field of 
agriculture the raising of government-determined 
minimum wage rates had the effect of reducing 

Chart 7.—Monthly index of the cost of living in Ger­
many, January 1932-March 1942 

[1913=100] 

S o u r c e : Statistisches Jahrbuch, 1938; Wirtschaft und Statistik, J a n . 1939-Apr. 
1942. 

Chart 8.—Monthly index of the cost of living in Great 
Britain, January 1935-June 1942 

( J u l y 1014=100] 

Souroe: Ministry of L a b o u r Gazette, J u l y 1942. 



the unfavorable dif ferential between agr i cu l tura l 
and industr ia l wages. 

Late i n 1941 and dur ing the f irst half of 1942, 
added steps were taken b o t h to e l iminate some of 
the outstanding problems of wage-rate differentials 
and to increase product ion by offering addi t ional 
wage incentives i n government-control led areas. 
Government action resulted i n increases i n nat ional 
minimum wage rates i n agriculture (November 
1941) and coal m i n i n g (June 1942). The estab­
lishment (December 1941) of nat ional wage rates 
for boys i n the bu i ld ing i n d u s t r y served to modi fy 
the disproportionately h igh wage rates of begin­
ners i n re lat ion to those of experienced workers. 
In the bu i ld ing and civil-engineering (construc­
tion) industries, piece rates were subst ituted for 
time rates as a method of increasing o u t p u t . 

Hour policy.—The normal w o r k i n g schedule i n 
Germany was an 8-hour day and a 48-hour week 
in 1933. When the bu i ld ing and metal industries 
began to be handicapped by shortages of skilled 
workers, great f l ex ib i l i ty was introduced i n the 
8-hour law. W i t h a special p e r m i t f r o m the local 
labor inspector, the w o r k i n g day could be ex­
tended to 10 hours on w o r k of nat ional importance. 
By 1938, the 10-hour day was general. A f t e r 
complete mobi l izat ion i n September 1939, a l l 
restrictions on normal hours of w o r k for adu l t 
men were abolished. However, less t h a n 3 months 
after this policy was adopted, i t was generally 
recognized t h a t un l imi ted w o r k schedules defeated 
their purpose, and extension of the w o r k i n g day 
beyond 10 hours, except i n connection w i t h 
alternation of shifts , was forbidden. M a l e workers 
over 18 were permit ted to w o r k 12 hours only i f 
such schedule included regular and considerable 
periods of w a i t i n g for w o r k . 

I n Great B r i t a i n , d u r i n g the period when 
labor shortages were p r i m a r i l y confined to sk i l l ed -
labor groups, u n l i m i t e d extension of w o r k i n g hours 
was chiefly relied upon to increase armament 
production. A f te r the declaration of war , and 
especially after the evacuation of D u n k i r k , 
working hours for adu l t men i n armament 
industries averaged 70-80 i n a 7-day week. 
The Factory Acts were relaxed to p e r m i t n i g h t 
work i n a 60-hour week for women and 16-year-
old youths , and a 48-hour week for the 14-16 
year group. T h i s pol icy resulted i n a rise i n the 
cost and a decline i n the volume of product ion , 
as wel l as marked increases i n absenteeism, 

tardiness, and sickness. E a r l y i n 1940 the 
weekly w o r k schedule was reduced to 55 or 56 
hours b y subst i tut ing shi f t for overt ime w o r k 
and b y in t roduc ing rest periods, and the factory 
acts were reapplied to enforce a 48-hour week 
and l i m i t n i g h t w o r k for women and minors 
except i n cases of nat i ona l emergency. 

Increasingly acute general labor shortages d u r ­
i n g 1941 and the first hal f of 1942 d id n o t change 
the pol icy of keeping hours w i t h i n reasonable 
l i m i t s . I n fact, there was increased recognit ion 
of the necessity for holidays as a means of com­
b a t i n g absenteeism. T h e product ion dr ive i n 
armaments was accomplished p r i m a r i l y b y con­
tinuous operation on a shi f t basis w i t h double 
shifts on Sunday, and no t b y the extension of 
overt ime. 

Worker Safeguard Policy 

Germany.—In general, the N a z i regime has no t 
recognized worker r ights i n indus t ry . A t first, 
worker representation on po l i cy -making bodies 
w i t h i n indus t ry continued to be permi t ted under 
the supervision of the labor trustee, b u t such 
representation had l i t t l e i f any meaning after 1934, 
when worker representatives i n the Labor F r o n t 
were appointed instead of elected. 

The German war economy tended to restr ict , i f 
no t to cancel, the r i g h t of appeal t h a t remained to 
the German workers after the dissolution of the 
trade-unions. N o provision was made for appeal 
machinery other t h a n the r i g h t of the i n d i v i d u a l 
worker to lodge a complaint w i t h the second F o u r 
Year P lan . T h e r i g h t of appeal i n case of u n ­
just i f ied t e rminat i on , w h i c h was recognized i n the 
law of January 20, 1934, was severely l i m i t e d when 
i n d i v i d u a l claims conflicted w i t h the armament 
program. I n A p r i l 1937, salaried workers under 
25 years of age who had been dismissed as a result 
of the decree t h a t a fixed quota of workers over 40 
must be h ired were informed t h a t appeal t o a 
labor court wou ld be useless i f the employment 
service had officially approved the dismissal. 

I t is noteworthy , however, t h a t the scope of 
legal protect ion afforded the worker has been 
broadened to include a m i n i m u m of f inancial 
security. Compulsory transfer has been accom­
panied b y separation allowances to p e r m i t m a i n ­
tenance of a suitable standard of l i v i n g , special 
assistance i n meeting financial obligations, com­
pensation for special hardship, and payment of 



transportation costs. I n addition, the importance 
of providing standard working conditions and 
ensuring adequate housing and food to maintain 
health and morale has been increasingly empha­
sized. Employers were required to assume addi­
tional responsibility for providing, in advance, 
suitable board and lodging for transferred workers. 
Labor inspectors on special commissions were 
specifically delegated to enforce model working 
conditions. T o offset food shortages, certain 
categories of munitions workers were supplied with 
vitamin preparations free of charge. 

T h e extreme scarcity of labor and the increase 
in the numbers of potentially dangerous foreign 
workers necessitated increased application of the 
police power in matters of labor discipline. During 
1941 there were instances of heavy penalties for 
insubordination. F o r example, a plumber released 
from the A r m y who had failed to report to the 
job to which he was assigned was sentenced to 6 
months' imprisonment, and a milker who left his 
job without notice was given 8 months. I n April 
1942 the trend was climaxed by Hitler's assump­
tion of complete police power regardless of existing 
laws. Assignment to the National Socialist Party 
of control over the labor-allocation administration 
was undoubtedly caused by the need for strict 
supervision of foreign workers and prevention of 
evasion of labor controls by German workers. 

Great Britain.—All three of the principal worker 
rights in industry—the right of representation on 
industrial policy-making bodies, the right of con­
trol over the job by collective bargaining, and the 
right of appeal in case of infringements of estab­
lished prerogatives—received some measure of 
recognition under the armament program. Pro­
vision was also made for additional labor safe­
guards by enforcing standard working conditions. 

Representation on policy-making bodies was 
accomplished by taking a labor man into the 
Cabinet and providing for joint advisory com­
mittees. A member of the Trade Union Congress 
was appointed Minister of Labour and National 
Service and made responsible for labor-market 
policy. Joint Advisory Councils were established 
on national and regional levels to advise the 
government on matters in which workers and 
employers had a common interest. 

I n the realm of job control, however, progres­
sively increasing labor scarcity was responsible for 
widespread curtailment of traditional trade-union 

privileges. Employment service control replaced 
union control of employment. A t first, craft 
unions agreed voluntarily to relinquish their rules 
to permit job dilution and increased use of lessor 
skills. Later , pressure for further economy of 
scarce skills resulted in government standard­
ization of job break-down and control of worker 
upgrading and training in essential industries. 

The government continued to use collective-
bargaining machinery to establish minimum wage 
rates and standard working conditions in essential 
industries preliminary to the introduction of em­
ployment service control of hiring and separation. 
Nevertheless, the wisdom of continuing to estab­
lish wage rates by free negotiation, at the expense 
of impeding war efforts through marked wage 
discrepancies and price inflation, was increasingly 
questioned even by representatives of organized 
labor. 

The right of workers to appeal infringements of 
established prerogatives was eventually somewhat 
shorn of its full measure of effectiveness. Under 
the Control of Employment Act of September 
1939, the Minister of Labour and National Service 
could not refuse employers permission to engage 
or reengage an employee unless suitable alterna­
tive employment was available, and the employee 
had the right to appeal to the Court of Referees 
under the unemployment insurance system for 
reinstatement or for compensation for loss result­
ing from such refusal. I n May 1940, as a national 
emergency measure, the Minister was empowered 
to transfer any person to any work that he was 
capable of doing, and suitable work was no longer 
defined as work in the usual occupation or under 
the usual working conditions. A t first, the work­
er's right of appeal in such cases was limited to 
individual complaints made to the divisional con­
troller of the employment service. Later , local 
joint appeal boards were authorized to make rec­
ommendations concerning worker appeals, but the 
employment service representative retained the 
right of final decision except in the case of dis­
charge for cause, in which event a unanimous 
decision of the appeal board was final. 

I n relation to government control over condi­
tions of essential employment, it is also note­
worthy that the increasing use of police power was 
tempered by investigation of the contributing 
causes of absenteeism and lateness, and by the 
application of remedies. A t first, disciplinary 



orders issued b y the nat ional service officer could 
be appealed, b u t later such offenses were subject t o 
direct prosecution. Refusal to w o r k a reasonable 
amount of overt ime became an offense. C o u r t 
sentences i n the f o rm of fines and 3-day suspen­
sions f rom w o r k were succeeded b y j a i l w i t h h a r d 
labor for as long as 3 months. Pr ior to enforce­
ment of discipl inary measures, however, the 
national service officer was required to investigate 
contributory causes and take steps t o improve 
substandard conditions. A government invest i ­
gation of absenteeism i n shell-loading factories 
revealed a number of c ont r ibutory causes: d i f f i ­
culties of t ransportat ion over long distances, lack 
of l i v i n g accommodations near the factory , i n ­
adequate canteen arrangements, and fatigue result ­
ing f rom the 7-day week. Recommendations for 
improving these conditions were carried out . 

Government action curta i l ing worker r ights was 

accompanied b y a guarantee of m i n i m u m essential 
needs. Workers compelled to transfer t o essential 
w o r k received f inancial a id for normal , as w e l l as 
addi t ional , l i v i n g expenses. T h e y were assured a 
m i n i m u m wage, adequate transportat ion faculties, 
satisfactory health and welfare conditions, proper 
lodging and means of obta ining food, and facilities 
for recreation and education. Employed women 
were ent i t led to care of their chi ldren dur ing w o r k ­
i n g hours. Payment of the i r compulsory pension 
contr ibut ions was undertaken, and unnecessary 
r e n t increases were forbidden. Welfare officers and 
medical supervisors i n each factory heard and 
adjusted workers ' complaints and recommended 
improvements of substandard w o r k i n g condit ions; 
canteens provided food. I n Great B r i t a i n empha­
sis on satisfactory w o r k i n g and l i v i n g conditions 
was considered of pr ime importance i n the m a i n ­
tenance of worker morale. 


