Chapter V1I.

Ewan Clague:
An Expanding Role
for Economic Indicators

wan Clague took office in August 1946, a difficult time for

the ?Bureau. The legacy of wartime controversies, the
appomt.ment of a new Secretary of Labor, and the departure

et of Lubin and Hinrichs. had created a stressful transition.
o e sweep of the Republican Party in the fall congressional
Shzcr 1§n§ brgught government budget reductions in which the Bureau
b e hga;z:ly. About 700 of its 1,700 employees had to be dismissed,

ossT \itv1 ich removed a generation of middle management personnel.

e endz ?iﬁ:?vmy also was undergoing the strains of transition. With
e s 1 ar, as workers faced reduced earnings and uncertainty
employment prospects, labor-management difficulties mounted,

leading to the highest strike activity on record in 1946, The onset of
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h remo 3.1 Of prlce

New opportunities a
office. With passage of
created
utive B
which

s well as problems accompanied Clague into
o e of }:hec Emplpyment Act of 1946, Congress had
ot e oungl of Ecc‘momic Adpvisers in the Exec-
aneh @ congressional Joint Economic Committee—

o introduce the regular scrutiny of economic indicators
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to the highest levels of policymaking and thus heighten the impor-
tance of the Bureau’s work. Further, the innovative agreement
between General Motors and the United Auto Workers in 1948
calling for the use of the Consumer Price Index and productivity
measures for adjusting wages increased public concern with the
Bureau’s statistics.

The growing use of statistics for government and private actions
affecting millions of Americans was the subject of the 1952 presiden-
tial address to the American Statistical Association by Aryness Joy
Wickens, the Bureau’s Deputy Commissioner. She warned that the
statistical profession was “scarcely prepared, and certainly not organ-
ized, to meet the serious responsibilities placed upon us by these new
uses of statistics.” She contrasted these “awesome” uses with the
purely descriptive and analytical purposes for which they were cre-
ated, and called upon the statistical and related professions not merely
to be competent, fair, and honest, but “to be able to prove to a
statistically unsophisticated public that, in fact, our statistics are trust-
worthy.”!

Maintaining public confidence was a paramount consideration for
Clague as he adapted and extended the Bureau’s programs to meet
changing needs during his long tenure. Almost immediately upon his
appointment, he established formal advisory relations with the trade
unions; contacts with the unions had been curtailed as a result of the
wartime controversy over the cost-of-living index. And shortly there-
after, following expressions of interest from business organizations, he
formed a business advisory committee. The committees consisted pri-
marily of technicians in the fields of economics, statistics, and labor
relations. Clague later suggested that it was through their experience
with these advisory groups that General Motors and the Auto Work-
ers gained sufficient confidence in the Bureau’s statistics to adopt the
CPI for wage escalation in 1948.2

Clague’s success in keeping the Bureau’s statistics trustworthy
was attested by the findings of the various commissions, committees,
and teams of experts which examined the Bureau during his many
years in office and upheld the integrity and impartiality of its work.
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ﬁ:;neaf?}i::sggeat meeting of trade association executives and
ot of wnfoe c; ; gorernmen.t co%}gection was necessary in the inter-
s o imely reportmg.. Further, meeting with represen-
NRA oo L?g‘vemmerxts and interested Federal agencies on the
improving re, ol in clau'tlonefl on the need for maintaining and
poproving :nd ng ES atlc?nfhl;.)s based on the established practices of
o pariem anc f§on : entiality in reporting, While “under this order
e e o the rst time legal authority to secure these data,” Lubin
e C,ooperaﬁve want to use that power . . ., we would rather it would
burdens on themviﬁztcn:}‘le'y. éovcifi h’ave n(1) iﬁterétlion o
: uldn’t easily handle. We expect, how-
:eerc, toﬁ;ont}nue on the old basis of absolute conﬁdence.xg‘hes’e data
?: . enillal and. not to be used for enforcement purposes.”?
urere A::C;td:tri :rplnsgd'e, én January 1936, the Automobile Manufac-
oo oado iadvxse the Bureau that information for individual
the B 2 £ th; us;ry would no longer be furnished directly to
by 2 o ,to € nlln nﬁiiual plant§ would not be identified, except
o angement s asouont fy comparisons for individual plants. The
Fobin s 50 rce o .cc?nstant {rritation to the Bureau.
oroposition ot & eBassoc1at19n that he viewed this “as a one-way
have only w,hat s : ureau being ‘placed in the position where it can
it oo o ihe W;somatlon says it should have and not what it feels
cooperative rolc h.use.. It seems queer that after 15 years of a
ot s er ship \a}qth the leading firms in the industry, they
hard for o . bZ]ie ;)ept}glwmf us reports on their own initiative. It is
the reporte” Fro m at they were“not specifically told not to give us
o lorakle os.tp oIn to state, “I frankly cannot continue in the
cernicg oue aUtgmcl) blt?ln ; find t;r’lyselfi in of warding off questions con-
Tre prstion W;SEﬁ g:l;es. Lubin continued to press the matter.
nally resolved at the end of 1937, when the

Automobile M
anufa ! iati i
cturers’ Association authorized the forwarding of

the indivi
brove b tci)llllil rr;apfr:ls to the Bureau. “I am sure this arrangement will
utual advantage,” Lubin wrote.® Through his wide

S

L’ub'm also worked to maintain
Early in his administration, he aske
bers to meet with BLS and the A
of Labor. Relations with union r

good relations with labor groups.
d labor union research staff mem-
dvisory Committee to the Secretary
esearch staff members continued on
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an informal basis until june 1940, when a formal advisory relationship
was established.

Perkins and Lubin set the keynote for the relationship. Perkins
saw this avenue of exchange of information as helping trade unions
“o make contributions to the . . . solving of the industrial problem
and the economic problem of the nation as a whole.” Lubin urged the
importance of continuing the relationship “so that we will have direct
access to the people who are using our data.”8!

Annual conferences were held between 1940 and 1944. A stand-
ing committee was appointed each year and there were frequent dis-
cussions of the concerns of the research directors. The arrangement
worked satisfactorily under Hinrichs until it came to an abrupt end in
the midst of the controversy over the cost-of-living index.

Lubin and Hinrichs depart

Lubin resigned as Commissioner of Labor Statistics in January 1946,
giving “personal obligations” as his reason for leaving government
service. President Truman accepted his resignation but stated that he
would continue to regard him “as a public servant whom I shall feel
free to call upon whenever the occasion warrants. . .. For 13 years you
have, without hesitation, given of your time and energy to the service
of your government. You built up the Bureau of Labor Statistics into
an institution that has commanded the respect of all recognized lead-
ers in the field of economics and statistical science, as well as of labor
and management throughout the country.”8?

Truman shortly appointed Lubin as the U.S. representative to the
UN Economic and Social Council. In 1955, New York Governor
Averell Harriman called on Lubin to serve as State Industrial Com-
missioner. In 1960, Lubin joined the economics faculty at Rutgers
University. He served as economic consultant to the Kennedy and
Johnson administrations, and to the Twentieth Century Fund. Lubin
died in 1978 at the age of 82.

Ford Hinrichs had continued as Acting Commissioner during
1945 at the request of Secretary Perkins’ successor, Lewis Schwel-
lenbach. He had considered resigning when press reports cited the
new Secretary as being critical of BLS, but Schwellenbach denied
these as inaccurate and persuaded him to stay on. In September 1945,
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Schwellenbach indicated he would recommend Hinrichs for the com-
missionership when Lubin left.83
N gg Lubln"s resignation the following January, Philip Murray of
e submitted the name of Murray Latimer for the commission-
ership. AFL President William Green and some railway officials also
;upported Latimer. Some press reports indicated that Hinrichs was
trzgsf:spﬁc;d bey;:; unic1>.n's%pported can@idate; the cost-of-living con-
e y earlier figured prominently in these stories and
Siona'}‘:;;eaxcvzs a g.roundsweu of support of Hinrichs from the profes-
nd academic community. Lubin urged Schwellenbach to nomi-
nat'e_Hmnchs, advising, “Failure to nominate Hinrichs will, in my
opinion, be grossly unfair to him as well as an admission ’by this
'zllcllmlmstrat'iop that it has no faith in the Bureau.” He also stressed that
tiof; .(B:?I\r;vr:;;:logfirti};’fu };ad never .been cor‘15ider'ed a political p.osif
. y nd Frederick C. Mills reiterated the findings
of their technical committees on the Bureau’s “highly competent”
Xvork under Hinrichs on the cost-of-living index, in the face of the
e.lvctr?ordinarﬂy difficult” wartime conditions. Mitc’hell’s description of
;Ilmnc.h.s" performance was characteristic: “His courage in countering
re;?pzzlttlcll_sl?sistr;ac:i :y t?e labor union statisticians commanded my
oty e an ot rare competence in his field and of rare
Bureiu;z:;lsstagazl considert?d res'igning but, at the urging of the
budor and, : ayed on to avoid serious consequences to the Bureau's
o tI}JWLeraltll-ons. Schwellenbach also requested that he stay,
e thifw at 1s‘per501.131 preference was to nominate Hinrichs,
ot o L ai 01';o'c immediately possible. In May, Hinrichs indicated
opont o ho appear 1};efore the Appropriations Committee in
appor of e fortiosmfir udgetfary actions unless there were assur-
based oo e fore n(;?mmg selection of the Commissioner would be
mteress eororession: clompetence and not on support by a special
pores ggiVin;. Se v\fzjllenbach responded in terms proposed by
Presidené o i my f1 assurance that I will not recornmend to the
oo andair;lseo. anf'1 person concerning whose professional
et o grity there will be the slightest doubt, and that
ommendation will only be made after consultation with the

Presiden: i
t of the American Economic Association and the American

Statistical Association, 87
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On July 1, 1946, Hinrichs tendered his resignation to Schwel-
fenbach. In it, he noted that he had continued to maintain satisfactory
informal relations with a number of unions, and that the establish-
ment of a formal consultation procedure required careful consider-
ation, one of the important problems calling for the prompt
appointment of an excellent Commissioner. In accepting the resigna-
tion, Schwellenbach acknowledged that Hinrichs' appointment as
Commissioner “now is not possible.” He reiterated his assurance of
the selection of the next Commissioner, “given as the result of firm
conviction on my part that the Bureau of Labor Statistics shall be free
and independent and one upon which everyone can rely.”8 At a press
conference on his retirement, Hinrichs stressed the importance of
maintaining the Bureau’s nonpolitical and impartial position: “You
can’t run this organization under any political obligation from the
outside. The man must be selected from the inside for his ability and
competence. Later he should be cleared with the unions to be sure he
enjoys their confidence.”8?

The search for the new Commissioner was already underway,
with Edwin E. Witte of the University of Wisconsin canvassing the
professional associations regarding the several men under consider-
ation. By the end of July, there was agreement on Ewan Clague. %

Hinrichs subsequently served in the Economic Cooperation
Administration and its successor agencies, as statistical adviser to the
governments of Pakistan and Taiwan, and, later, as Director of Gradu-
ate Business Studies at Syracuse University. He died in 1979.
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The sixth Commissioner

Comr.nissioner Clague came to office as a trained economist and an
e.xper%enced civil servant, an outsider but one with roots and connec-
tions in the Bureau. His ties with the Bureau extended back some 20
years when he had joined the BLS staff to conduct pioneering produc-
t1v1.ty studies. In the early 1930’s, he had participated in major exami-
nations of Bureau activities, serving on President Hoover's Adviso
Committee on Employment Statistics and Secretary Perkins’ AdvisorY
Committee to the Secretary of Labor. K
. 'Clague was born in Prescott, Washington, in 1896, the son of
;}r{r/m:n;lg.rants from the Isle of Man. He attended the University of
. ai Imi:z:eznd, after serving as an ambulance driver during World
under’john N (o:n to the University of Wisconsin where he studied
under Ethelbért Cértr;rvr‘i:nts.bOn Cliom?nons' recommendation, Commis-
Torelon A ing - ;;ug t him to the Bureau in 1926 to help
e I\XE? tl;z:t prf']ect ended, Clague worked under W.A. Berridge at
e Me Hpo i anR {fe‘Insurance Company. He then joined the Insti-
e o Ont;marlz e aftlons at Yale University, where he studied the
e Haveno;{ ers of the shutfiown of rubber mills in Hartford and
Profory of. : e 't:]m[,{ed to Philadelphia as Director of Research and
Yok S ioc1P - esearc_h at the Pennsylvania School of Social
lord Commitrtl iladelphia, he made a number of studies for the
Connty it Bgzr ;n Unemployment Relief and the Philadelphia
Assoixi; t:169]3361,r e(.C"‘iaguefreturned to Federal employment, serving first as
o Bored oo }?r o Res‘earch and Statistics of the new Social Secur-
and then as Director. In 1940, he became Director of the

Bureau of Emp] i
ployment Security, a post he held until hi i
as Commissioner of Labor Statistics. At his appolntment

The Bureau’s role

Cla i -

of t}g:‘;g;‘s ::CS: first priority for the Bureau in 1947 “maintenance

continuing revgon :12:1 §tat;st1ca1 series,” but he also noted the Bureau’s

tions oo Ity for a wide variety of comprehensive investi-
g with many phases of American labor and industry.
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And he referred to the Bureau’s role as a special statistical service
agency for Congress and other government agencies.?

Hoover Commission

Early in his administration, Clague’s view of the role of the Bureau
was afirmed and strengthened by the findings of the Hoover Commis-
sion—the Commission on Organization of the Executive Branch of
the Government—established by Congress in 1947. The commission
was set up to examine the amalgam of emergency agencies and
expanded programs developed under the New Deal and during the
war, with the charge to recommend organizational arrangements to
provide economy, efficiency, and improved service.

The commission called on the National Bureau of Economic
Research for a study of the various statistical agencies, which was
conducted by Frederick C. Mills and Clarence D. Long. Mills and
Long praised the cooperative program in which the Bureay, the Social
Security Administration, and the State agencies joined to produce the
employment statistics. They also spoke well of the reimbursable work
the Bureau performed for other agencies which solved some problems
of overlapping jurisdiction. However, they pointed out duplication in
other areas and noted the competition between BLS and the Bureau
of the Census over the monthly report on the labor force.*

The commission generally accepted the recommendations of the
National Bureau. It called on the Office of Statistical Standards in the
Bureau of the Budget to designate the responsibilities and fields of
operation of each of the major special-purpose statistical agencies.
Census was recommended as the service agency for the primary col-
lection and tabulation of statistics on a repetitive basis “for which
highly specialized knowledge of the subject matter is not required in
the collection process.” For the special role of BLS, the commission
recommended transfer to the Bureau of the “prevailing wage” surveys
conducted by other agencies in setting the pay of government blue-
collar workers.’

Clague wrote the Under Secretary that the Bureau stood to gain
from the recommendations and urged that he take action to secure
the prevailing wage and labor force surveys. On the other hand, he
strongly opposed any transfer to Census of responsibility for collect-
ing statistics on the volume of construction, rents, or food prices.
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The Bureau in a growing Department
The Hoover Commission also provided support for the growth of
Department of Labor over the following decade. Followin th " e
mission’s recommendations to restore lost functions and degle o
responsibilities to the Department, Congress transferred th e
cies into the Department from the Federal Security Administrati
the U.S. Employment Service, the Bureau of Unemploymer::tlcon_
pensation, and the Employees’ Compensation Appeals Board '(1)“I}T11
reorganization also strengthened the Secretary’s authority over ;;ll the
Department’s agencies. Clague supported the reorganization and e
it as a formalization of existing operating relationships betwee SE;:W
Bureau and the Secretary’s office. o e
Soon after Secretary Mitchell’s appointment in 1953 he set u
team of consultants to evaluate the Department’s prograrlns admiri)ia
tra'tion, and organization. The team included J. Douglas i3rown c:f
Princeton University; Clark Kerr of the University of California: Elj
Ginzburg of Columbia University; and Cyrus Ching, former Dire, t :
of the Federal Mediation and Conciliation Service, ’ -
Reporting late in 1954, the consultants made extensive recom-
mendations on the Department’s programs. For BLS they called for
enhancement of the Bureau’s series, increased appro’priations for its
wo.rk, and the designation of the Commissioner as the Secretary’s
f:hlef statistical adviser. But, in commenting on the role of the BurZu
in the Department, they observed that, while the Bureau devoted
much of its efforts to the development of statistical materials which
had some bearing on important departmental programs, “it has also
proceeded in terms of its history, traditions, and inclinati;ns with the
result that much of its work is not closely geared into t’he majot
programs of the Department.”?
- For bztter coordinati'on within the Department, the consultants
e mm}el:n e{;l the establishment of a Committee on Statistics and
b sitisten] . g an . work towards eliminating duplication
oyt Mitchéll df:dcox:kmutee was gstabli§hed but apparently met
o make Clague his statistical adviser, as recom-
fouovltil(tic&eilciiv; llt:s to’wn view of th.e Bureau in an article which
i el ; sthree%ort. He pointed to the “high regard” and
ureau had earned with employers, work-

ree agen-
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ers, and the general public. But he also stressed that “facts and figures
must meet the growing needs of the country and the economy” and
cautioned against “stagnation and self-satisfaction,” concluding, “Our
goal must be constantly to increase the usefulness of the work of the
Bureau of Labor Statistics to all our people.”

At various times, Department officials suggested the establish-
ment of a periodical which would absorb the Bureau’s periodical, the
Monthly Labor Review, arguing for a “popular” journal representing all
the Department’s activities. In 1957, following the report of another
ream of consultants which had stated, “We have encountered frequent
expressions of hope that the MLR could be made more flexible and
provocative of new ideas,” George C. Lodge, Director of the Depart-
ment's Office of Information, proposed recasting the Review as the
Department’s monthly periodical.10

Clague, expressing the view of the BLS executive staff, opposed
the proposal on the grounds that it was inappropriate for the Office of
Information to direct a research journal. The Under Secretary
accepted this view while directing that the Review planning board
include representatives from other agencies in the Department, which
should be encouraged to publish in the Review. He later established a
departmental publications committee to set general guidelines and
provide oversight.11

The issue of making the Review a departmental publication arose
again in the 1960’s during a comprehensive review of departmental
publications for reducing costs. In January 1964, Secretary Wirtz
advised the Director of the Bureau of the Budget, “The Monthly Labor
Review, heretofore a BLS publication, is being made a departmental
publication.” The move, he said, would save money by eliminating
pessure for new periodicals and facilitating the consolidation of
existing releases and reports. 12

Assistant Secretary Daniel Patrick Moynihan, as chairman of the
Department’s advisory committee on publications, pursued the idea
through various formulations. In December 1964, he reported to the
Secretary’s staff meeting that “a new proposal” had been developed
“for transfer of the Monthly Labor Review” to the Office of the Assis-
tant Secretary for Policy, Planning and Research. The Review, Moyni-
han argued, had become too closely associated with BLS and faced the
danger of becoming isolated from the rest of the Department.1?

183



The First Hundred Years

. Ctl}llaegL;Qee ;\;t;issrf:;}zrt;?oi)s;d sugl a shift, charging that it would
: or objectivity, as it would become a
Esel;c,yt ;?Seir:;i?;i Z;g:sefor tl—ée Department. He did accede, how-
to counsel the Commissiont:i'p ::d :Sepizlirg:l B and advisory commiee
Cern:é{e;?&vlhi; the Department was expanding as Congress, con-
o welfariowzrpandllabor relations issues in the late 1950,
Labor_Managementa}; ension Plan's Disclosure Act in 1958 and the
o o agemen eﬁo:ltmg and Disclosure Act in 1959—legislation
adich the 19569311 ad conducted much of the early research. To
Managoont 2 tac:t},3 the Department created the Bureau of Labor
gement Re }[lnolra s. }f.S propo'seé a broad program of labor-man-
ot esearch, ut the Commissioner of the new bureau decided
b BLS ldrage private .research by universities, a position from
nBLS 2c:ouh not move him.14
o Andmini;t‘:a tien the establishment of the Labor-Management Serv-
Goldbergs woxag ot(mz 1Wa's unde.r consideration in Secretary Arthur J.
ftindins 1 thé : ﬁigu(} 1agam asserted the Bureau’s role in basic
poning Canedueon? abor-management relations. Later on, the
) formationpof or suppor.t serv.'ices on a reimbursable basis.!>
heated comor € new agencies within the Department aroused
the Ot oy y over ]urlsdmt{on, especially after the creation of
anpower, Automation, and Training and passage of the

M
anpower Development and Training Act of 1962. In 1963, Clague

put the issue in stark
terms. In i
order establishin referring to a draft of a departmental

th D . ,
belief that BLS g the Manpower Administration, he expressed the

“has a most vit i i
oew ofanizens al role to play in making certain that the
n operated successfully” but th

y” but that the proposed order

“appears to
Costinuingbleman attgmpt to restrict severely the role of this Bureau.”
a coordinat,in zize the Ch.01c¢; The new agency could be primariiy
coordination \iith gromc.)tlonal organization or it could combine
ment chose the latts oantive research responsibilities. If the Depart-
would arrogate to eirt’shlef a:rfguued, it faced the prospect that the agency
. elt “function
de s, personnel, and
tﬂ:efll{f (I)DfOt};erIvllaurea“S in the Department.” 16 budget €0 the
5 hobert . )
yers, Clague’s Deputy Commissioner, described it

later, the di ;

sati:fact ;, ;lssfict;:ﬁ:s tresfuged in an improved, although not entirely
] n ol sTese

1964 of the C of BLS responsibilities. The establishment in

oordinati i
ting Committee on Manpower Research “has
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been quite useful in resolving jurisdictional questions and other
problems that have arisen,” Congress also had become concerned
about jurisdictions, and a subcommittee of the House Appropriations
Committee asked for a comprehensive statement from the Depart-
ment. In February 1964, in “Programs in Manpower Research and
Statistics,” the Department laid out the responsibilities of the various
agencies.’

With the launching of the “war on poverty” in 1964, the Depart-
ment again gained new responsibilities. To meet the policy and admin-
istrative needs of the poverty programs, it called on the Bureau for
data on the characteristics of the unemployed and the nature and
extent of poverty. The Department considered cutting funds for the
Bureaw's regular programs, presumably without eliminating “abso-
lutely essential economic data,” to provide the resources for concen-
trating on the problem of unemployment.!8 The Bureau did establish
an Office of Economic Research to examine such social issues as
poverty and the condition of minorities. The office contributed sub-
stantially to Assistant Secretary Movynihan’s much publicized report
on the Negro family.

In 1965, the Department proposed another survey of BLS admin-
istrative procedures and programs. Clague asked for emphasis on the
program aspect of the study, stressing that, for many years, the Bureau
had faced competing demands from the Department of Labor, other
Federal agencies, Congress, and the general public. The strain on the
Bureau’s resources had been intensified, Clague stated, by employ-
ment ceilings and limitations on average salaries and the number of
supervisory personnel.1

A study was conducted by the management consultant firm of
Booz-Allen and Hamilton, who later reported that Department offi-
cials had become “quite critical of the Bureau’s capacity to respond to
current economic and manpower problems and to supply innovative
program ideas for their solution.” Therefore, the report called for a
“thoroughgoing examination of the Bureau with the objective of
bringing its product more in line with the thrust and emphasis of
current lines of social and economic advance.”20

The climate within the Department at the time is suggested by
Secretary Willard Wirtz’s final report, for fiscal 1968, which provided
an assessment of the Department’s policies, programs, and administra-
tion over his 5-year term. The activist emphasis in the manpower
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program is evident in the following excerpt from his report: “Infinitel
more tha‘n before, most of the gain was atmospheric .attitudinal}j
‘reﬂecte‘d in the identification of a ‘manpower program’ i,nstead of ar;
emploment service,’ in attacking not just ‘unemployment’ {as an
economic fact) but ‘poverty’ (which is human) and in striking (even if
only for one administrative generation) the phrase ‘labor marl%et’ from
.the Departfnent lexicon. It was, in any event, the unifying and dignify-
xmngtt};;ne in the history of the Department of Labor, 1963 to g1968,
ee — i
Statistics no?iirf;l:es,irllld those seeking that status—are people. Not
Wirtz's appraisal of the administration of the Department also
commented on the relationship between the “two governments” in
the Federal“Executive Branch—the political and the professional. It
‘con'cluded:‘ (1) that a stronger central executive authority over bc.)th
poh(.:ym.akmg’ and ‘operations’ was required, and (2) that better com-
munt:atmr}s had to be developed between the two governments.” N
regardst:(flerst:aiice}slcgllzgcvl ‘the “com.munications problem, particularly in
] s c gmeﬁ, Various efforts to develop a flow of ideas
vt o P '1(13 ines have. been largely unsuccessful. The
et oy notio is sl:;1 : th?lt what is asked for will be supplied, but
oy e dgr anything is not v‘./orthwhile. Attempts by the Secre-
St :}:V on the 1dea§ incubating in the Bureau of Labor
e sl g I t‘e research unit of the Manpower Administration
e s Commi;zeeril mg: A‘ﬁrst staff draft of testimony for a congres-
Al e earing is characteristically sterile,"22
oy offcin iy oy te}slz %rllltrlec:;sr?s reflected thé dissat.is.fact'%on of top pol-
et 1n teme o Lzl § stance, and its position in the Depart-
and budget was relatively diminished, the

T ] . 1 t:n ce was

The Bureau’s work

%?eplg)::::th agd une'mployment statistics
baed Surves;s (ffub:ISh?ld national employment figures since 19186,
1945, oo g et fe Zcr)rcivzrc;f a samp?le’ of nonfarm establishments. In
. 1on statistics program, the Bureau began
series that would yield estimates for each State.

] ?
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regional offices compiled the figures. All the data were sent to Wash-
ington for construction of the national series.

However, with the budget cuts of 1947, the Bureau shifted to
complete Compﬂation by State agencies under cooperative agreements.
By 1949, all States were participating. BLS provided the technical
guidance and standards and reimbursed the State agencies for half the
direct personnel cost of the program. The Bureau of Employment
Security also shared in the cost. In 1954, the program took over from
the Federal Reserve Board the preparation of seasonally adjusted esti-
mates of employment.23

Another source of data on employment was the monthly survey
of the labor force, a survey of households which the Census Bureau
had conducted since 1942. This survey, unlike the payroll survey,
provided a direct measure of unemployment as well as employment.
Increasingly, the publication and analysis of data from these two
surveys, differing in concept and method, caused confusion and con-
troversy. The substantial rise in unemployment in 1953 focused atten-
tion on the lack of coordination between the different agencies
responsible for the figures. The matter came to a head when the
Census Bureau had to reduce and restructure its survey program
because of a cut in funds, and discrepancies cropped up even between
its own new and old unemployment figures.

Noting these difficulties, the American Federation of Labor urged
that BLS be given responsibility for the unemployment count, con-
cluding, “We believe issuance by the Bureau of Labor Statistics of a
single figure based upon statistically sound procedure will restore
confidence in the measurement of unemployment and bring to an end
the present uncertainty.” The Joint Economic Committee called for
better coordination and the Council of Economic Advisers also
expressed concern. The confusion contributed to the formation of the
Federal Statistics Users’ Conference.24

The controversy also gave momentum to efforts to issue a joint
monthly news release, a course urged, for example, by Wickens and
Clague in February 1954. Secretary of Labor Mitchell and Secretary of
Commerce Weeks agreed to a unified release, planned with the assist-
ance of the Council of Economic Advisers and the Bureau of the
Budget. The new report on employment and unemployment appeared
in May 1954 with data for April. For the next 5 years, representatives
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of BLS, the Bureau of Employment Security, and the Census and
Budget Bureaus met monthly to produce the release.25

Also in 1954, the Bureau moved to establish a Federal-State
cooperative program for labor turnover statistics. For a number of
years, BLS had published a national series based on turnover rates for
selected industries which reported directly to the Bureau. Under the
new agreements, as in the employment statistics program, the State
agencies collected the data and transmitted the figures for the national
series to BLS; BLS provided guidance and money; and the Bureau of
Employment Security also allocated funds. The system proved popu-
lar, producing figures useful in both analysis and operations, and
within 10 years all States were participating. ,

. The recession of 1957-58 again stirred criticism of the occasional
divergence of the figures of the various agencies in the unemployment
release, and, in 1959, BLS finally achieved a long-sought goal. Secre-
t:arY Mitchell negotiated an exchange between BLS and Census in
which BLS gained responsibility for financing and analyzing the
household survey (Current Population Survey) and publishing the
results, while Census took over the BLS surveys on housing and
construction activity.26 Census continued to conduct the Current
Population Survey under a contract with BLS. That same year, BLS
instituted a formal press conference to release the monthly err;plo -
ment and unemployment figures. ’

. hth recurrent recessions, pressure mounted for a reexamination
0N otV eem v]&;holti 9[:>5r5c)>gram of employment and unemployment statistics. In
couragederw ) , tl;c. AFL-CIO complained that part-time and dis-
couraged or| er§ 1;11 not appear in the monthly totals and that,
o d, a national figure masked conditions in the severely

p;ljfsse areas. In May 1960, Senator Gale W, McGee of Wyoming,
;Izzblmg for the Senate Special Committee on Unemployment

st, supported the BLS request for increased appropriations to
:ix;::nancsiugeys and conduct studies, citing the need for data on part-
! urZs;ouiaged workers; on frictional, structural, and cyclical
on the of mp oyment; on the composition of the labor force; and

Tj eftect of foreign trade on employment.2?
paign. %mepioc)::nen‘t b;came a major issue in the 1960 election cam-
by Repuuicania?ue hlab9r and the Democrats blamed the incum-
pointing t the ordt1 e high rate, Secretary Mitchell responded by
cord level of employment and arguing that teenagers
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and those idled for short periods added considerably to the count of
unemployed. Both Senator Henry M. Jackson of Washington, chair-
man of the Democratic National Committee, and George Meany,
president of the AFL-CIO, asked the Department to release the Octo-
ber figure before the general election. Mitchell refused, saying that the
normal schedule would call for a later release date.?8

However, the October unemployment figure did became public

before the election. Bernard D. Nossiter, writing in The Washington
Post on November 3, 1960, noted that, in fact, in 1954, 1956, and
1958, President Eisenhower had announced favorable figures before
the voting. Then Nossiter stated—correctly, as it turned out—that
unemployment had reached 6.4 percent, the highest since the reces-
sion year of 1958.2

Clague promised a review of procedures “to develop better ways
of keeping the confidentiality of the data under better control.” And,
during 1961, the Department began announcing the release dates for
each month a year in advance.3°

With unemployment mounting to almost 7 percent in 1961, Sec-
retary of Labor Arthur J. Goldberg proposed various legislative pro-
grams to deal with the unemployment problem, focusing even more
attention on the BLS figures. In the fall of 1961, Reader’s Digest
published an article accusing the Department of manipulating the
data, charging that the Bureau exaggerated the figures to build support
for the legislative agenda.3! This prompted the Joint Economic Com-
mittee to call hearings and moved President Kennedy to establish the
President’s Committee to Appraise Employment and Unemployment
Statistics. Under the chairmanship of Robert A. Gordon of the Uni-
versity of California, the committee made an extensive study of techni-
cal and program issues, including concepts and definitions, sampling,
seasonal adjustment, State and local statistics, labor force dynamics,
and comparison and reconciliation of the various series.

The Gordon Committee report, Measuring Employment and
Unemployment, was issued in 1962. On the charge of manipulation,
the committee “unanimously and categorically concluded that doubt
concerning the scientific objectivity of the agencies responsible for
collecting, processing, and publishing employment and unemploy-
ment statistics is unwarranted.” The committee commended the
Bureau for its policy of publishing release dates in advance, but it also
called for a sharper distinction between the release of the statistics,
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with technical explanation and analysis, and policy-oriented comment,
stressing the need to “publish the information in a nonpolitical con-
text.”32

For the household survey, the Gordon Committee also recom-
mended implementation of sharper definitions and collection of more
data on persons not in the labor force. It suggested developing ques-
tions to determine if a person had taken specific jobseeking steps
within a definite time period and that BLS publish data on those
working part time and whether that was voluntary.

For the establishment survey, the committee called for improve-
ments in the benchmark data, strengthened sampling techniques, and
preparation of estimates of standard error. In addition, the committee
urged improvement of State and local statistics and development of
job vacancy and occupational employment series.33

In January 1963, BLS and the Bureau of the Census added ques-
tions to the Current Population Survey designed to refine information
concerning family relationships and availability for part-time work. In
addition, BLS and Census undertook several research programs to
develop and test other proposed changes.

Early in 1963, following up on the committee recommendation
for a greater separation between technical explanations and policy-
oriented comment, the Department announced that Bureau profes-
sionals would release the figures and that administration officials
would make separate political statements.

Clague was obliged to protest to Secretary Wirtz on several occa-
sions when President Johnson commented on favorable employment
figures before their official release. On one such occasion, Gardner
Ackley, Chairman of the Council of Economic Advisers, wrote mem-
bers of the White House staff urging them to avoid “accidental prema-
ture” release and to respect the BLS procedures as recommended by
the Gordon Committee, thus avoiding any political implications.3*

Job vacancy statistics

Beginning in the 1950's, BLS conducted several studies to determine
the feasibility of collecting statistics on job vacancies—twice at the
urging of Arthur Burns, Chairman of the Council of Economic Advis-
ers. In 1956, the Bureau surveyed about 100 plants to determine
whether such information was available. Since only six were maintain-
ing job vacancy data, it was found impractical to initiate a program.’
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In the early 1960’s, Burns returned to the idea, supported by a
recommendation from the Gordon Committee, and in 1964 the
Bureau again undertook feasibility studies. Clague personally surveyed
programs in Israel and Great Britain, and the Division of Foreign
Labor Conditions investigated reporting systems in Great Britain, the
Netherlands, West Germany, and Sweden. In the summer of 1964,
Secretary Wirtz proposed to the President and received approval for a
series of pilot surveys on job vacancies in 20 labor market areas. BLS
cooperated with the Bureau of Employment Security and State agen-
cies to conduct the surveys, after which it concluded that collection
was feasible and technical problems could be solved.

The National Bureau of Economic Research and the National
Industrial Conference Board actively supported the effort with their
own conferences and projects. However, some criticisms of the pro-
gram were voiced. The Bureau of the Budget, for example, objected to
the combining of operating and statistical programs, the increased
reporting burden on employers, and the high cost and hasty plan-
ning. 37

The BLS Business Research Advisory Committee pointed to diffi-
culties in establishing objective definitions and in obtaining accurate
reports from employers and strongly opposed collaboration with the
Bureau of Employment Security. The BLS Labor Research Advisory
Committee expressed similar concern for defining terms and concepts
and argued that vacancy statistics would be misused to “deflate” unem-
ployment figures. The AFL-CIO opposed increased appropriations for
the program, calling instead for continued research and investigation
at the current level of funding.3®

Secretary Wirtz responded to the allegation that the program
provided “a device to centralize control of all job hiring in the U.S.
Employment Service or to police compliance with Title VII of the
Civil Rights Act of 1964.” He stated that workers would be referred to
employers only in response to a specific request, as in the past. The
program, as Wirtz expressed it, had only one purpose—“to help
reduce the still-too-high burden of unemployment on all sectors of
our society.”?

The request to expand the program was not approved by Con-
gress, but the Bureau continued the experimental program and
explored additional techniques.
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Labor force studies
The many demands for new measurements and for improvements in
concepts and methodology reflected increasing concern for man-
power, or labor resource, issues. In the mid-1950s, analysts suggested
that the traditional cyclical problems of the economy were being
compounded by long-term structural problems of technological
change and economic dislocation.®® Secretary Mitchell encouraged
research directed at the changing composition of the labor force,
particularly the emerging problems of youth. In 1955, the Department
published Our Manpower Future, 1955-1965, and, in 1960, its sequel,
Manpower—Challenge of the Sixties. In 1960, the Bureau issued the
results of a joint study with the Department, School and Early Employ-
ment Experiences of Youth. Also, at the request of the Senate Commit-
tee on Labor and Public Welfare, the Bureau updated and expanded
Employment and Economic Status of Older Men and Women, which it
had initially published in 1952. Moreover, BLS produced a number of
studies as part of the Department’s older worker program. 1

In addition to its work on youth and older workers, BLS under-
took studies of labor resource issues such as job mobility, the second-
ary labor force, labor surplus areas, and plant closings. Also, in line
with its responsibility for the Monthly Report on the Labor Force, the
Bureau began publishing data from the Current Population Survey on
educational attainment, marital and family characteristics of workers
and multiple jobholders, among other topics. 42 ’

Meanwhile, at the request of the Armed Forces, the Bureau
produced two projections of military manpower requirements. It also
conducted several surveys of personnel resources in the sciences in
cooperation with the Defense Department. Expanding activities in
space research and technology, spurred by the Soviet challenge
embodied in the launching of Sputnik in 1957, increased the demand
for such information. In 1959, the Bureau joined with the National

Sc1enf:e Foundation to launch an annual canvass of scientific and
technical personnel.#3

Consumer prices

Soon afjter the war, as goods reappeared on store shelves, BLS adjusted
the‘ welghts and components of the Consumer Price Index. It also
I‘FVlSEd its calculations of food prices and, during the postwar infla-
tionary surge, conducted special weekly telegraphic surveys of food
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prices for prompt release. However, as a result of budget cuts in 1947,
the Bureau dropped a number of cities, eliminated some items, and
reduced the frequency of pricing.

The Bureau was saved from a further slash in its appropriation
the following year by the General Motors-United Auto Workers con-
tract, which stipulated the use of the Consumer Price Index for wage
escalation. The importance of the Bureau’s product to stability in this
crucial industry was apparent even to congressional budget cutters.

In 1949, Congress approved funds for a major revision of the
CPL An important feature of the revision was a survey of dwelling
units to correct for the acknowledged understatement of the rental
component of the index arising from its failure to cover new units.
The Bureau of the Budget proposed that BLS contract with the Cen-
sus Bureau for the fieldwork in the dwelling unit survey, in line with
the Hoover Commission recommendation that agencies use the Cen-
sus Bureau to collect primary data. In response, BLS pushed for
formulation of a governmentwide policy and posed three specific
objections: The loss of training experience, the threat to confidential-
ity, and the delay the change would cause. Department support for the
BLS position apparently settled the question for 20 years.®

Before the CPI revision was well underway, the outbreak of the
Korean War and the subsequent rapid inflation required a change in
the Bureau’s plans. In October 1950, to avoid a repetition of the
World War II controversy over the use of the CPI in adjusting wages,
the Bureau announced a program for a temporary revision. It would
draw on the field surveys already conducted on rents to ensure ade-
quate coverage of new rental units and also on the results of several
continuing expenditure surveys conducted between 1947 and 1949.

The Bureau held emergency discussions with its labor and busi-
ness advisory committees, as well as with the American Statistical
Association’s technical advisory committee to BLS on prices. All
agreed that the interim revision should produce improvements in the
index, but there were differences on the particulars. The ASA and the
business advisers suggested that the interim revised index should be
linked to the existing series as of January 1950; the labor advisers

asked for June 1950 and also preferred a more comprehensive revi-
sion. The Bureau adopted the January 1950 linking date and issued
the interim revised indexes in February 1951, reflecting revision of city
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population weights, correction of the rent index, addition of new
items, and revision of market basket weights.*6

Shortly thereafter, in April, the United Electrical, Radio and
Machine Workers, an unaffiliated union since its expulsion from the
CIO for Communist domination, issued the “UE Cost of Living
Index,” threatening a repetition of the World War II cost-of-living
controversy and disruption of the stabilization program. Attacking the
“fundamental pro-employer, anti-labor character of the BLS index ”
the UE charged that the BLS index still had the shortcomings allegéd
in the earlier controversy and understated the substantially higher
price level calculated by the union.47

As a result of the charges, the House Committee on Education
and Labor established a special subcommittee to study the CPI, under
the chairmanship of Representative Tom Steed of Oklahoma. The
subcommittee heard testimony from Bureau officials and a variety of
government, academic, business, and union representatives, including
members of the Bureau’s advisory committees. The hearings became a
comprehensive examination of the development, concepts, construc-
tion, and use of the CP1. The relationship between the interim revi-
sion and the comprehensive revision was brought out, and there wasa
full discussion of the unresolved issues, including population coverage
and the treatment of taxes, housing costs, quality changes, and new
products,

Before the subcommittee issued its report, Soviet delegates to the
United Nations Economic and Social Council in Geneva attacked the
CP]J, citing the UE report. U.S. delegate and former Commissioner
Isador Lubin informed the Council of the situation. And Clague,
writing to Representative Steed, pointed to Communist attacks on
cost-of-living indexes in several western countries and predicted their
continued criticism of such measures as part of the “party line.”#

In its report, issued in October 1951, the Steed subcommittee
noted several technical problems with the CPI and made a number of
sgggestions, including the development of estimates of place-to-place
differences, annual sample surveys of family expenditures, and direct
measures of homeowner costs. The report specifically rejected the UE
c‘rlticisms, stating that the index was “the most important single statis-
tic issued by the Government,” meriting “the widespread confidence
which the users have expressed in it.” It concluded, “It is imperative
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that adequate financial support be given to the Bureau of Labor Statis-
tics for this work,”#

The Bureau came up against another problem when the time
arrived to publish the new CPI and discontinue both the “interim
index” and the “old series.” In January 1953, in issuing the figures for
December 1952, Clague noted that this was the last appearance of the
old series, which had been published along with the interim index.
The AFL, the railroad unions, and a number of manufacturers called
for continuation of the old series to allow adequate time for parties to
escalation agreements to convert to the new measure. The UAW,
however, seeking to reopen the automobile contracts, opposed exten-
sion of the old series; the automobile manufacturers supported exten-
sion. The dispute finally came to President Eisenhower, who directed
BLS to carry the old series for another 6 months and provided the
funds.5°

Later in 1953, BLS introduced the revised CPL It covered a
modernized market basket and an increased number of items. In
addition, coverage had been expanded to include small urban places.
Towns with a population as small as 2,500 were now included in the
sample of cities priced; previously, no cities with a population under
50,000 had been included.

The treatment of housing costs also had been changed. The
Bureau previously had used the rent index to approximate all changes
in the cost of shelter, but, by 1950, 49 percent of the wage-earner and
clerical-worker families owned their homes—up from 30 percent at
the time of the previous survey in the 1930’s—and the homes were
much better equipped with “modern conveniences.” Therefore, the
Bureau began to measure all items connected with acquisition and
operation of a home and calculated a housing index.>!

The Bureau went to some lengths to make available to the public
the detailed information from the consumer expenditure survey con-
ducted as part of the revision program. When Congress rejected
requests for appropriations to publish the results, the Bureau sought
private financing and secured a grant from the Ford Foundation for
work by the Wharton School, which published 18 volumes of statisti-
cal data.?

In 1953, to provide the opportunity for questions and clarifica-
tion of the monthly CPI data, the Bureau began to hold a formal press
conference for release of the figures.
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In the late 1950’s, shifting demographic and buying patterns
prompted renewed criticisms of the CPI, especially as prices began to
ggeep upward. Further, labor disputes in the steel industry, the 1957.
> ;e;rels:;lc;r;,n Zr;i;l?’ebates over “administered” prices all focused atten-

Business economists, for example, complained that BLS included

too many luxury items: “Actually, the index represents what the aver-
age urban family spends to live, not what it actually costs to supply its
reasonable needs.” In the process, the critics continued, BLS ignored
the bargain-hunting and substitution habits of American consumers
They pointed to specific problem areas, such as treatment of qualit',:
change and introduction of new products.5*
. In view of these and other concerns—and just as BLS was start-
ing another major revision—the Bureau of the Budget sponsored a
comprehensive review of government price statistics by a committee
of‘ the National Bureau of Economic Research headed by George ]
Stigler of the University of Chicago. The committee surveyed thc;
ansumer Price Index, the Wholesale Price Index, and the Indexes of
Pr1ce§ Received and Paid by Farmers, studying such technical aspects
as weight revision, specification pricing, sampling, and seasonal adjust-
ment, In regard to the CPI, the committee discussed a broad range of
issues such as the basic concept, population coverage, and treatment
of quality change, government services, and taxes.3 ,

' The committee’s report, issued in 1961, recommended periodic
We1ght revisions, increased use of probability sampling, more prompt
1ntrod}1ction of new commodities, and more funds for research. The
committee also advocated restructuring the Wholesale Price index
afld em}?hasizing actual transaction prices. As a major field of expan-
f::zlr:x ets.e group suggested the need for export and import price
no“fio,; i}:lialCPI, Lhe panel urged inclusion of single persons and
o workers and renewed the call for development of a
nore comprehensive index for the entire population. Inclusion of
single persons had been considered by BLS during planning for the
1?53. revision but had been rejected because of the great heterogenei
within that population group.6 B
Contg:rsci:ln;:gt:e alslo recommended additional research on two
o ' omplex aspects of the CPL First, it suggested that

investigate the feasibility of constructing an index based on rental
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housing units, but representative of owner-occupied houses, which
could be substituted for the homeownership components introduced
in the previous revision. This prompted a union economist to argue
that the homeownership components measured “prices prevailing in
the marketplace” and that use of a rental equivalent would introduce
“subjective estimates.” 7

The second research area concerned the committee’s recommen-
dation to modify the CPI “in the direction of a welfare index”; that is,
from the fixed-market-basket concept to the constant-utility or welfare
or “true cost of living” approach. The committee urged research to
develop such an approach to account more accurately for the intro-
duction of new products; changes in product quality, consumer tastes,
and relative prices; and product substitution by consumers. While
recognizing that the complexities involved might require the produc-
tion of both the CPI and a “true cost of living” index, the committee
favored the continuous modification of the CPI to the extent that a
welfare index could be produced on a monthly basis. Clague and the
Bureau staff opposed outright any alteration of the CPI fixed market
basket or replacement by a welfare index. They stressed the necessity
of maintaining the CPI as a pure price index in view of the many
purposes it served, arguing that hybridization by shifting toward the
welfare concept would destroy “the usefulness of the index as an
acceptable, unambiguous measure of change in consumer prices.”
However, Clague saw a welfare index, if one could be developed, as
complementary to the CPL 58

By the time the committee made its report, BLS was deep into its
revision program, but it did incorporate some of the committee’s ideas
in the new index issued in March 1964. It expanded population cover-
age to include single-person families, introduced probability sampling
techniques in selecting items for pricing, and developed a system for
measuring sampling error, It also established a division of price and
index number research. And it returned to many of the unresolved
issues in planning for the next CPI revision in the late 1960's.5?

The usual local concerns arose during the planning for the 1964
revision, Writing to Clague in 1960, a top officer of the Department
pointed to a particular difficulty. Noting that 32 cities would be
dropped in the new sample, he pointed out that 8 of these were in
districts which had Congressmen on the appropriations committee. “1
have explored thoroughly the probability sampling technique, and I
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am not impressed by its purity to the extent that a little practicality
cannot also be taken into consideration in the selection of cities.” The
official reminded the Commissioner of “the problems we encountered
when cities were changed as a result of the last revision.”60

Many letters over the period concerned New Orleans, San Diego,
Phoenix, Denver, and others. As one response, BLS frequently tried
to arrange for a local university to continue the work with BLS
assistance. This avenue was used in responding to requests from
Scranton and Portland in the early 1960’s, but, after much discussion,
the Secretary directed BLS to continue those surveys itself.

At one point, in view of the continuing controversies, Secretary
Wirtz suggested eliminating all city indexes. In response, Clague noted
that the national series depended on the city data, in that BLS first
prepared the city indexes and then combined them to derive the
national figure. The Commissioner recommended studying the issue
in planning for the next comprehensive revision. 5!

Standard budgets

In 1945, the House Appropriations Committee had directed BLS to
determine the living costs of workers in large cities and the differences
between cities. In 1948, the Bureau published Workers’ Budgets in the
United States, reporting “a modest but adequate standard of living” for
families of 4 persons in 34 cities in 1946-47. BLS priced the budget
several times before discontinuing it in 1951, when the list of goods
and the quantities had become obsolete.

In 1959, Congress authorized BLS to update its standard budgets.
The Bureau priced its revised list of articles in the fall of the year in 20
large cities then included in the Consumer Price Index, publishing
interim budgets for a city worker’s family and a retired couple in 1960.
Although based on a new list of commodities, the revisions were
considered interim because the basic data reflected patterns in the
1950 consumer expenditure survey, soon to be replaced by the 1960-
61 survey.

In 1963, recognizing the need to examine basic standard budget
concepts while adjusting to the results of the more recent survey, BLS
established the Advisory Committee on Standard Budget Research
with representatives from industry, labor, State agencies, and academic
and private research organizations. Publication of a new and greatly
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expanded series began in 1966 with City Worker’s Family Budget (Bul-
letin 1570-1).62

Wholesale prices

During Clague’s tenure, the Bureau regularly produced three meas-
ures of price movements in primary markets—the comprehensive
monthly index, a weekly estimate of trends in the monthly series, and
a daily commodity index. The Bureau completely revised the monthly
program in 1952 and changed weights in 1955, 1958, and 1961. BLS
had introduced the daily data for the Treasury Department during the
1930’s and developed them into a series covering 28 commodities.
With the 1952 revision, it issued a new series reporting prices for 22
items, either raw materials or commodities very close to the initial
stage of production.®3

In February 1952, BLS issued a revised Wholesale Price Index.
Assisted by the advisory committee of the American Statistical Associ-
ation, the Interagency Price Committee of the Bureau of the Budget,
and its own business research advisory committee, the Bureau more
than doubled the number of commodity series and shifted the base
period from 1926 to an average of 1947-49. In the process, BLS added
new major groups, split other groups into their component parts, and
added new special-purpose indexes.

During the 1950’s, BLS twice developed industry-sector price
indexes—in 1953 as part of the input-output project and in 1959 for
the Census Bureau.

In its 1961 report, the Stigler Committee criticized the Wholesale
Price Index as having a universe that was never clearly defined, with
ease of collection a major determinant of which prices to include. To
provide a more meaningful concept for economic analysis, the com-
mittee proposed a revision to achieve three major objectives: To cover
every important sector of the economy dealing in commodities; to
provide maximum detail in price reporting; and to develop price
indexes for the subgroups of commodities most useful in economic
analysis. After the Stigler Committee recommendation, BLS launched
a program to develop a time series of industry prices.*

Wages and industrial relations
For many decades, BLS had conducted studies of wage rates by occu-
pation and industry, but experience during World War II emphasized
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the need for local labor market data. Thus, after the war, industry
surveys gave greatly increased attention to local area information.
Following the budget cuts of 1947, however, BLS severely reduced the
number of industry surveys and restructured the program to produce
two types of surveys: The longstanding industry surveys and a new
series of community or area surveys. The industry surveys provided
data on occupational levels and trends for the Nation as a whole and
regions, while the community surveys covered several occupations
common to a number of industries in a metropolitan area.t5

In 1959, the Bureau announced a revamped and enlarged wage
program. In the industry series, BLS proposed to cover 50 manufac-
turing and 20 nonmanufacturing industries on a regular cycle. The
area program, previously limited to about 20 major labor markets,
would be expanded to 80 areas chosen to represent all Standard
Metropolitan Statistical Areas.

A stimulus for this expansion was the proposal for a pay compara-
bility program for Federal civil service and postal employees which
would require national data on white-collar salaries in private indus-
try. An interagency committee established by the Bureau of the Bud-
get concluded that the 80-area survey design was appropriate, and, in
1960, BLS conducted a survey of professional, managerial, and clerical
occupations. With the enactment of the Federal Salary Reform Act of
1961, this National Survey of Professional, Administrative, Technical,
and Clerical Pay, or “white collar” survey, was used as a basis for
comparing the pay of Federal and private sector employees.56

Also as part of the community wage survey program, BLS pro-
vided other Federal agencies with information to assist in determining
rates for blue-collar workers. In the late 1940’s, concerned for duplica-
tion among various Federal wage-setting boards, the Bureau of the
Budget had suggested that BLS serve as the collecting agency in com-
munities where it made wage surveys. State and local governments
used such data, too.67

The Bureau conducted a number of studies on the effect of the
Federal minimum wage. After the rate rose from $0.40 to $0.75 per
hour in January 1950, BLS worked with the Wage and Hour and
Public Contracts Divisions of the Department on a project to survey
the economic effects, covering industries such as southern sawmills,
fertilizer, wood furniture, seamless hosiery, and men’s dress shirts.
When the rate rose to $1.00 in 1956, the Bureau again cooperated in a
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study. In the late 1950’s, the two agencies sponsored a broad program
of industry wage studies as part of a continuing appraisal of minimum
wage legislation by the Wage and Hour Division and Congress.®8

Congress called on BLS for a special study of earnings in retail
trade to help in determining whether the industry should be covered
by the Fair Labor Standards Act and, if so, what the minimum rate
should be. Congress acted to increase the minimum wage but did not
extend coverage. BLS published the results of its retail trade survey in
late 1957.8°

Health and other employee benefit plans were a growing area of
study for the Bureau. During World War II and its aftermath, supple-
mental or “fringe” benefits increasingly were used to raise workers’
pay. Wage controls restricted direct cash increases, and congressional
failure to raise Social Security contributions prevented the system
from providing health and other benefits. Therefore, labor unions
pressed for health and welfare benefits in collective bargaining negotia-
tions.

Early BLS benefit studies were largely descriptive rather than
statistical. In the late 1940’s, the Bureau conducted several sample
surveys of health, insurance, and retirement plans as part of a joir}t
program with the Social Security Administration and the Public
Health Service. In 1953, BLS contracted with the National Bureau of
Economic Research for a feasibility study on supplementary benefits.
By 1959, the Bureau had worked out technical and conceptual
problems to begin a program on employer expenditures .for supple-
mentary compensation. Starting with individual industries, reports
later covered all employees in the private nonfarm sector. In-the
1960’s, as benefits continued to grow in importance, the Council of
Economic Advisers asked for more frequent and detailed surveys.
With departmental support, BLS put forward a plar} to exp%ml and
refine its program, which was pending on Clague's retlrement'.

In 1959, when Congress passed the Welfare and Pen51or.1 l?lans
Disclosure Act, BLS expressed concern over whet}}e.r .the administra-
tive regulations would assign the Bureau “responsibility for the conci
duct of substantive research in the field of employee bene{':ms an
pension plans, a responsibility which we now ”Ir;zlwe and e:;elrase 13:
modest way to the benefit of the Department. Reports file }ilnd r
the act with the Department’s Bureau of Labor Standards provi ]3, | :Sa
wealth of information. In cooperation with Labor Standards,
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launched a regular program of sample studies of pension and retire-
ment plans filed. It also published digests of health and welfare and
pension plans derived from its industrial relations activities and analy-
ses of collective bargaining agreements.

The provision of information on collective bargaining increased
during Clague’s tenure. With the rapid increase in prices and wages
after the war and the need for the most current information on
collective bargaining developments, the Bureau began to issue a
monthly report, Current Wage Developments, which listed by com-
pany and union the negotiated changes in wages and supplementary
benefits. In 1953, the list was limited to agreements affecting 1,000 or
more production and related workers. Beginning in 1954, a statistical
summary of wage changes was prepared on a quarterly basis to supple-
ment the listing. In 1959, another statistical summary was introduced
covering changes in wages and benefits in manufacturing for both
union and nonunion workers.

The Bureau introduced a series of wage chronologies in 1948,
each providing detailed information on changes in wages and benefits
of a specific company and union, whether through collective bargain-
ing or unilateral management decisions. During the Korean emer-
gency, the Wage Stabilization Board found these and the Current
Wage Developments reports particularly useful in their review of wage
settlements.

Throughout the period, the Bureau maintained a file of collective
bargaining agreements, as required by Section 211 (a) of the Labor
Management Relations Act of 1947. Even before passage of the act,
BLS had begun publication of in-depth studies on provisions of collec-
tive bargaining agreements, the Bulletin 908 series, continuing
through 19 collective bargaining subjects before ending in 1950. Hav-
ing issued many individual studies of contract provisions in the
meantime, BLS launched a major new series in 1964 with a study of
grievance procedures in major collective bargaining agreements (Bulle-
tin 1425-1). In succeeding years, the Bureau produced studies on such
subjects as severance pay, supplemental unemployment benefit plans,
seniority, safety and health provisions, and wage-incentive provisions.

Productivity and technology
Under Clague, the Bureau resumed its work on productivity indexes
for selected industries which had been interrupted by the war. A new
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program of detailed industry reports, based on direct field surveys,
supplemented the series. However, funding cuts in the early 1950s
forced the Bureau to drop field collection and to rely on available
secondary sources.

The General Motors-United Auto Workers contract of 1948,
with its provision for wage adjustment based on an annual “improve-
ment factor” as well as on the Consumer Price Index, was a major
stimulus to the development of productivity measures for the econ-
omy as a whole. It was also a harbinger of the “guideposts” policy set
forth by the Council of Economic Advisers in the 1960's. Both the
Council and the Joint Economic Committee expressed continuing
interest in the measurement of national productivity. The Bureau of
the Budget and the AFL also pressed for such measures.

The Bureau’s development of productivity measures for the
economy was a long and arduous process, partly because productivity
measurement was a very sensitive area of labor-management relations.
Concern with the policy implications of the figures, in addition to the
novelty and complexity of the technique and the lack of adequate
data, made for extended discussions with the Bureau’s business and
labor advisory groups. One issue was the effect on collective bargain-
ing of comparisons between economywide productivity indexes and
the productivity developments in specific industries, particularly in the
automobile and steel industries. Both labor and management in the
auto industry were critical of the emphasis given to the broad meas-
ures, but the consensus within both of the Bureau’s advisory groups
was finally that such productivity measures were needed.

In 1955, the Bureau published its first productivity indexes for
the manufacturing sector as a whole, reflecting the relationship of
output to man-hours of production workers for the period 1939-53.
Building on this experience, the Bureau worked toward development
of indexes for the total private economy. These were published in
1959, covering the period 1909-58.72

The importance of productivity measurement was heightened in
1962, when the Council of Economic Advisers, in its annual report to
the President, offered wage and price guideposts for noninflationary
behavior in collective bargaining, basing them on the Bureau’s data.
The wage guidepost suggested was that “the rate of increase in wage
rates (including fringe benefits) in each industry be equal to the trend
rate of over-all productivity increase.” On the price side, the Council
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suggested that price increases were warranted only if an industry’s
productivity rose less than the average for the economy.’3

The labor requirements program authorized by Congress in 1959
added a significant new project to the Bureau’s productivity work. In
this program, BLS estimated the employment generated by—or labor
hours required for—various types of government, or government-
financed, construction, such as schools, hospitals, public housing, and
college housing. This expanded the work begun in the 1930's to
measure the volume of employment created by new construction.’

The role of labor costs in international trade was another subject
of study for the Bureau. Increased competition in foreign trade, bal-
ance of payments problems, the outflow of gold, and other factors
raised the question of whether the United States was pricing itself out
of world markets. Bureau studies examined unit labor costs at home
and abroad and the effects on collective bargaining and employment.
As part of its activities, BLS also prepared materials for the “Kennedy
Round” of tariff negotiations.

The Bureau was also called upon to study the effects of—and
adjustments to—automation and technological change. It conducted a
series of case studies on the introduction of automatic technology and
also produced two major studies of office automation. Then, for the
President’s Advisory Committee on Labor Management Policy, it pre-
pared a major study on technological trends in 36 industries. The
Bureau also studied retraining programs and published case studies of
workers displaced by the new technologies.

The continuing sensitivity of the productivity issue in labor-
management relations was reflected in the Bureau’s difficulty in con-
ducting the automation studies despite the approval of its advisory
groups, Management in the railroad and automobile industries proved
reluctant to arrange for them. And Clague wrote of difficulties with
union research directors who, feeling labor had an important stake in
automation studies, demanded review of texts, participating compa-
nies, and other aspects of the work. In 1959, the research director of
the Auto Workers attacked the BLS “surrender to big business” in the
development of productivity materials, charging that the Bureau had
succumbed to business pressures to “downgrade, obscure, and con-
ceal” the facts, urging the Joint Economic Committee to investigate.’>
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Industrial safety and health

Continuing its long interest in industrial safety and health, BLS
expanded its annual series of injury-frequency and injury-severity
measures covering manufacturing and nonmanufacturing industries,
and its monthly series (collected quarterly) for manufacturing, By
1966, the annual program covered over 650 industries and industry
groups, and the monthly (quarterly) covered 140 manufacturing and
industry groups. BLS also conducted intensive studies of injury rates
and accident causes in selected industries, surveying about one indus-
try a year.

Amendments to the Longshoremen’s and Harbor Workers’
Compensation Act passed in 1958 provided more work for BLS.
These amendments authorized the Secretary of Labor to issue regula-
tions protecting the health and safety of employees, including require-
ments to maintain records. The Secretary delegated the administrative

functions to the Bureau of Labor Standards, and BLS acted as its agent
in collecting and compiling data.6

International activities

During the late 1940’s, the Bureau cooperated with various overseas
projects of the U.S. Government, Working with the European Recov-
ery Program, it planned and conducted a number of productivity
studies and gave technical assistance to European governments for
developing their own economic statistics. During 1950 and 1951,
about 80 European labor statisticians took 3-month courses with BLS
under arrangements made by the Organization for European Eco-
nomic Cooperation and the Economic Cooperation Administration.

The Gift of Freedom, a Bureau publication which presented a
wide range of statistics on the economic and social status of American
workers, was reprinted in several foreign languages for distribution
abroad.??

The Bureau published information on foreign labor conditions
and statistics, introducing the monthly publication, Labor Develop-
ments Abroad, in 1956 and a series on labor law and practice in various
countries in 1961. The Bureau also developed a considerable amount
of material in collaboration with the International Cooperation
Administration/Agency for International Development, including
descriptions of labor conditions—primarily in developing countries—
and a Foreign Labor Information Series. These were intended for the
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use of Foreign Service staff, labor specialists assigned abroad, ang
participants in technical and exchange programs, as well as business.
men and others.” BLS also developed several technical manuals, in
cooperation with ICA/AID, to help foreign countries develop statisti-
cal programs relating to consumer prices and the labor force.?9

In the early 1960’s, BLS and the Department’s Bureau of Interna-
tional Labor Affairs collaborated to publish Labor Digest, a series of
brief notes on labor conditions around the world.

Economic growth studies

Since the 1930’s, BLS had worked with Wassily Leontief of Harvard
to develop “input-output” or interindustry analysis. Following the
war, with W. Duane Evans heading the project, the Bureau projected
employment patterns to 1950. Congress showed special interest in the
BLS projections for steel, made in 1947.

At the initial request of the National Security Resources Board
and the military establishment, the Bureau joined a cooperative pro-
gram with other Federal agencies, universities, and research institu-
tions which was later financed by the Air Force. As part of the project,
BLS produced a 450-sector input-output table based on the 1947
Census of Manufactures.80

During the Korean War, the program became controversial when
some employers called it state planning, a step toward a planned
economy. With the armistice, the new administration sought ways to
cut the defense budget, and Air Force funding was halted. Evans and
BLS tried without success to arrange private financing for continuing
studies. But in the late 1950’s there was renewed interest in input-
output studies as a means of analyzing economic problems.8!

In 1962, the Bureau joined with other government agencies and
pPrivate organizations in a wide-ranging program of studies for the
analysis and projection of economic growth trends. The program
represented an effort to develop a more comprehensive and integrated
framework than had previously been available for analyzing the impli-
cations of long-term economic growth, particularly the implications
for employment,

Other participants in the research program included the Office of
Business Economics of the Department of Commerce, the Depart-
ment of Agriculture, the Bureau of Mines of the Department of the
Interior, Harvard University, George Washington University, the
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Council of State Governments, and the National Planning Associa-
tion. Guidance was provided by an interagency coordinating commit-
ree consisting of representatives from the Departments of Labor and
Commerce, the Budget Bureau, and the Council of Economic Advis-
ers. The chairman of the Council headed the committee.82

As one aspect of the research, BLS developed projections of the
industrial distribution of employment based upon the input-output
tables prepared by the Commerce Department. In late 1966, the
Bureau published the 1970 projections of demand, interindustry rela-
tionships, and employment developed by BLS and the other partici-
pating agencies.8?

Administration

Funding

After recovering from the slash in fiscal year 1948, the Bureau’s regu-
lar appropriations for salaries and expenses showed little if any
increase in the early 1950’s. They began to rise in the late 1950°s, then
grew substantially in the 1960’s with the expansion in the Bureau's
programs (table 6). Congress provided separate funds for two revisions
of the CPI within the period.

Outside funds, also called working funds or intragovernmental
advances and reimbursements, added considerably to Bureau
resources as other agencies funded statistical work done on their
behalf. Normally providing from 4 to 7 percent of the Bureau’s total
budget, these payments mounted during the Korean War and later, in
the 1960’s, when the Department undertook new programs. The
Atomic Energy Commission, the Air Force, the Office of Naval
Research, the National Security Resources Board, the Veterans
Administration, and the National Science Foundation, among others,
underwrote Bureau activities.

Management

As had happened before in the Bureau’s history, in 1950 Congress
had occasion to investigate complaints lodged by employees and for-
mer employees of the Bureau. They alleged that the Division of Prices
and Cost of Living “was overstaffed, poorly supervised, and steeped in
an atmosphere of employee discontent.” In the report presenting its
findings, the House Subcommittee on Overstaffing in the Executive
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Table 6. Funding for Bureau of Labor Statistics, 1947-65

(in thousands)

Fiscal year ended Totall Salaries

June 30 — and expenses
1947 236,826 $6,268
1948 4,218 3,945
1949 4,579 4,362
1950 6,990 5,569
1951 8,702 5722
1952 9,149 5,701
1953 7,077 5,766
1954 6,081 5,593
1955 5974 5,441
1956 6,802 6,407
1957 7,481 6,875
1958 8,159 7,463
1959 8,597 7,989
1960 11,394 10,520
1961 13,350 11,118
1962 15,970 12,667
1963 17,655 14,590
1964 19,831 16,345
1965 20,373 18,542

"Includes approgpriations for CPI revision (1950-52 and 1960-64) and

miscellaneous, working, and trust funds.
Hncludes $15,000 for a study of conditions in Hawaii.
SOURCE: The Budget of the United States Government.

Departments and Agencies concluded that funds for the revision of
tl}e CP! had been “dissipated through gross overstaffing, inferior plan-
ning, untrained supervision, and improvident ;1(:1ministrz,1tior1.”84
) Secretary Tobin immediately wrote the subcommittee chairman
of tfhe overall efficiency and economy of the Division’s work” in
turmpg out some of the country’s “most important and most closely
Jsfsnétmxzed‘statistics"’ While challenging the charge of dissipation of
h::{ g,e ;Ei)t;l;l n;alcknoz;zlzeldsed some p‘roblems of administration, which
ot ot pounded by cor}gresswnal delay in funding. He stated
at, after great effort, the revision program was now back on sched-
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ule, and was urgently needed to avoid the controversy which had
developed during World War II. Clague pointed out that an attitude
survey had demonstrated that the vast majority of BLS employees
were satished. Upon assurance that the Bureau would improve its
management, the matter was dropped.%

Reconfirmation

Clague’s administration was interrupted for about a year when Secre-
tary Mitchell proposed his reappointment for a third term in 1954.
Since Clague was a legal resident of Pennsylvania, his nomination
required the assent of both Pennsylvania Senators, but Senator
Edward Martin, the senior Senator, objected.

Senator Martin’s objection centered on two pieces of information
he had received about Clague’s activities in the early 1930’s—a news-
paper clipping quoting Clague as saying that the economic future of
the country would be state socialism, and his contribution to a college
which the Attorney General had later listed as a Communist institu-
tion.

Delayed by Martin’s objection, the appointment also became
entangled with difficulties surrounding the appointment of another
Department official, and confirmation proceedings were held up for
almost a year. In the interim, Secretary Mitchell named Clague as his
special assistant, and Aryness Joy Wickens, Clague’s Deputy Cormmis-
sioner, served as Acting Commissioner. A highly respected statistician,
Wickens had had a long career in government before joining the
Bureau in the late 1930's. Under Lubin, Hinrichs, and Clague, she
had moved steadily upward, from Chief of the Price Division to
Assistant Commissioner to Deputy Commissioner. During the year of
Clague’s absence, the work of the Bureau went on largely unaffected.

In July 1955, Clague finally had his confirmation hearing, and he
was able to reply to Senator Martin's implied charge of association
with radical causes. He informed the committee that the remark
quoted—from an extemporaneous speech—was intended as a chal-
lenge to the audience and not as an espousal of socialism. His contri-
bution to the college had been pledged in the 1920's to help provide
education for poor students.86

Senator Martin had already informed the committee that he was
no longer going to oppose the nomination. In addition, the committee
had received letters from supporters. Stephen M. DuBrul, Executive-
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in-Charge of the Business Research Staff at General Moto i

Cl,ag}le’s integrity, open-mindedness, courage, and det:errfr;‘pm%sed
William F Sullivan, President of the Northern Textile A Hfatfon'
nof:ed.Clague’s “splendid record of accomplishment” as stﬁﬂatwf},
objectivity and impartiality. Leo Teplow, Industrial Relationsec e
anF to the American Iron and Steel Institute, commented that Céfl’SUIt‘
enjoyed “the wholehearted confidence of both mana ont g
labor,”87 Earlier, AFL President George Meany had spokfsme‘ltlli Sand
retary Mitchell in support of reappointment.88 Newspaper cxilmni:;

and editorials al . 4
e so supported Clague. His confirmation took only half

Confidentiality

Early in his tenure, Clague reaffirmed the voluntary nature of the BLS
reporting process and the necessity for strict confidentiality of thi dat,
provided by r.CSpondents. He saw the Bureau’s dependence on voluna—1

tjary cooperation as “a great asset in a democracy” rather than a limi
tion, as some others had viewed it, & -
poucilnoft}cxzneﬁacllrly -13-60,5, a serious challenge arose to the Bureau's
By of co entiality. Under t}he provisions of the Public Contracts
ot preva,jhgoverprpent suppliers were required to pay at least the
Mor A m?-g minimum wage, and the Secretary of Labor had been
g8 determ maltlmns of the prevailing minimum in various indus-
e o data io ‘ectf.:d‘ in BL.S wage surveys. Interested parties had
hon ® Elecgm é judicial review of the Secretary’s decisions. The
machiney mdlclst or;1pany and 10 other suppliers in the electrical
pcninery in ry r?ught the Department to court, challenging the
Ty's determination on the grounds that they had been denied

acces; ;o documents underlying the BLS tables -
. fundlz;lilgllt,p :)I;iifti}r}zagu,_tsupporteccll by th}c: Department, argued

' i it operated on the basis of volunta
;Zf?;n;%ot’iat granting access would break confidentiality and endaz
gerifs wh Ofs‘}{sterr;l of data collection. The Federal District Court and
R ruunp[ii s for the District of Columbia upheld the manu-
et ;1 uling that refusal of access to BLS documents breached

Reih right to rebuttal and cross-examination,

ing SY;e r:r tt}}::ré;mpenl the foundation of the Bureau’s data gather-
g o issue,d e Secretary revoked his determination, and none have
since. Over the years, the policy of confidentiality has
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been maintained, and other influences on wages, such as minimum
wage setting under the Fair Labor Standards Act and the general
extension of collective bargaining, have lessened the importance of the
Public Contracts Act. It now serves mainly as a statement of the
government’s intent to be a good employer.!

Retirement

On September 14, 1965, Secretary Wirtz announced Ewan Clague’s
retirement, saying, “Ewan Clague has built his ideals and his compe-
tence and integrity into the traditions and strength of the Bureau of
Labor Statistics and the Department of Labor. He stands preeminent
in his field, His colleagues have paid him every honor they command.
" The staff of the Bureau is both his compliment and his legacy to
the future.”??
Clague later described the understanding he had had with Secre-
tary Wirtz: “When I was confirmed for a fifth term in August 1963,
Secretary of Labor W. Willard Wirtz and I reached an agreement that
we should be on the lookout for a successor. When Professor Arthur
M. Ross of the University of California at Berkeley, one of the names
on our joint list, became available in the summer of 1965, I submitted
my resignation, and Ross was appointed Commissioner. "93
Observers praised Clague and his accomplishments. Senator Wil-
liam Proxmire, a close observer of BLS from his post on the Joint
Economic Committee, referred to his “19 immensely productive
years,” noting the “steady improvement in quality and the constantly
more accurate and detailed picture of our economy” provided by BLS
data during Clague’s tenure. At Ross’ nomination hearing, Senator
Wayne Morse, veteran of economic stabilization programs and major
labor-management crises, commented that he could always place com-
plete reliance on Clague’s work 9
The New York Times declared, “Integrity has been the dominant
characteristic of the Bureat’s approach to all its assignments.” Under
Clague, it continued, the Bureau had achieved “a rematkable degree of
professional detachment and trustworthiness.” The Washington Post
editorialized in the same vein, commending Clague for his probity—
his determination “to maintain the integrity of the BLS as an objective
agency at times when there were pressures to twist results in conform-

ity with political preconceptions.”g5
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Clague had an active career for many years after his retirement.
Initially, he served as a consultant to Secretary Wirtz. Later, he con-
ducted and published research studies on labor force subjects,
including the all-volunteer army, older workers, and coal miners. He
has continued to be active in civic affairs.
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Chapter VIII.

Four Commissioners:
An Economy Going
by the Numbers

here were four Commissioners of Labor Statistics in the

two decades following Clague’s departure as a variety of

circumstances produced limited terms for Arthur M. Ross,

Geoffrey H. Moore, and Julius Shiskin. Janet L. Norwood
was well into her second term in 1984. Whatever the length of service,
the head of the Bureau faced relentless demands as public interest in
the Bureau’s statistics heightened with continuous inflation, rising
unemployment in four recessions, and the increased use of BLS data
in evaluating national economic policies and distributing public and
private funds.

The economic climate and escalating uses of statistics

In 1966, the chairman of the Joint Economic Committee stated, in
introducing the hearings on government price statistics, that they
would cast some light on “whether or not we have inflation. . ..” The
annual rate of increase in consumer prices at that time was about 2
percent.! By the end of 1968, there was no longer any doubt about
inflation—consumer prices had risen almost 5 percent over the year.
The inflationary boom of the late 1960’'s was accompanied by a
drop in unemployment, which fell below the 4-percent goal set in the
early 1960’s. In 1969, however, unemployment started to rise, and the
economy began to suffer from both inflation and high levels of unem-
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