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The First Hundred Years 

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 subjecb, 
including the all-volunteer army, older workers, and coal miners. He 
has continued to be active in civic affairs. 

Chapter VIII. 

Pour Lommissioners: 
An Economy Going 

by the Numbers 

T 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, rhar they 
would cast some light on "whether or  not we have inflation. . . ." The 
annual rate of increase in consumer prices at rhar time was about 2 
percents1 By the end of 1968, there was no longer any doubt abour 
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 +-percent goal set in the 
early 1960's. In 1969, however, unemployment started to rise, and rhe 
economy began to suffer from both inflation and high levels of unem- 
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ployrnent at the same time. Moreover, labor disputes in longshoring, 
steel, and railroads compounded the problems. 

In August 1971, when less drastic measures had failed to stem the 
inflation, President Nixon, having already moved to restrain excessive 
price and wage increases in the construction industry, imposed direct 
wage and price controls. During the freeze and the ensuing control 
period, the Bureau was called upon frequently to supply data to the 
stabilization agencies-the Cost of Living Council and the Pay Board. 

Controls lapsed in 1974, and inflation resumed its upward course, 
accompanied by rising unemployment, as the oil embargo and world. 
wide food shortages helped push the country into the steepest reces- 
sion in the postwar period. As the Council of Economic Advisers 
described the decade of the 19701s, "Each time inflation accelerated. . . 
a temporary boost in employment was achieved at the cost of a subse. 
quent recession. Moreover, the recessions became more serious. "' 

In recognition of these economic conditions, Congress passed 
several countermeasures to stimulate the economy and enacted the 
Full Employment and Balanced Growth Act of 1978, which reaffirmed 
and enlarged on the commitment of the Employment Act of 1946. 
The 1978 act obligated the Government to reduce the rate of inflation 
while also reducing unemployment to 4 percent.3 Meanwhile, another 
increase in oil prices led to a third inflationary wave, which lasted into 
1982 before moderating. 

The economy was also undergoing a variety of structural changes 
during the period. Commissioner Norwood, during her years in office, 
highlighted these trends: The larger number of young workers and 
the dramatic increase in the participation of women; the continued 
employment expansion in the service~producing sector and in white. 
collar occupations; the decline in the automobile, steel, and textile 
industries; and the general slowdown in productivity g r o ~ h . 4  

The economic and social developments added to the importance 
of the Bureau's work in monitoring changes in the economy. And still 
other uses for the Bureau's data were developing which directly 
affected the pocketbooks of millions of Americans. With mounting 
inflation, pressures increased for indexation-tying money payments 
to price indexes-as a means of ensuring fairness. As President Nixon 
stated in 1969 in reference to social security benefits, "The way to 
prevent future unfairness is to attach the benefit schedule to the cost 
of living. . . . We remove questions about future years; we do much to 
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remove this system from biennial politics; and we make fair treatment 
of beneficiaries a matter of certainty rather than a matter of hope."5 

As early as 1962, Congress had linked Federal civil service retire- 
ment benefits to changes in the Consumer Price Index. This was 
followed by indexing arrangements for a growing number of Federal 
programs. All major retirement and disability plans came to be 
dusted on the basis of the CPI, and components of the CPI were 
used to adjust payments for the food stamp program, the rent subsidy 
program, school meals, and nutrition programs for the elderly. In 
1981, the Congressional Budget Office estimated that "almost a third 
of Federal expenditure is directly linked to the CPI or related price 
measures. . . A one-percent increase in the CPI will automatically 
rigger nearly $2 billion of additional Federal expenditures, at 1981 
program  level^."^ 

In addition, wages of millions of workers under collective bar- 
gaining agreements were linked to the CPI. Also, under 1981 legisla- 
tion, Federal income tax rate brackets were scheduled for linkage to 
h e  CPI beginning in 1985. 

The Bureau's data also were used in Federal wage determinations. 
Under acts passed in 1962 and 1970, changes in the pay levels 
recorded in the BLS annual survey of professional, administrative, 
technical, and clerical pay in the private sector entered into the Fed. 
era1 pay-setting process. Area wage survey data played a role in setting 
wage rates for Federal blue.collar workers and for employees of gov. 
ernment contractors. The BLS measure of changes in national average 
wages affected some benefits under the social security program and 
workers' compensation payments for longshore and harbor workers. 
In 1980, the Minimum Wage Study Commission recommended index- 
ing the Federal minimum wage to this BLS measure.7 Further, unern- 
ployrnent rates estimated by the States according to Bureau 
specifications determined the eligibility of States and local areas for 
funding under various Federal programs. 

Additional proposals for indexation were made, although not 
everyone supported the automatic adjustment procedure. Its growth 
alarmed some policymakers and legislators, who held that indexing 
reinforced inflation and multiplied the problems arising from 
mushrooming Federal budget deficits. Whether or  not indexation 
would continue to be adopted, the uses already established by legisla- 
tion focused the public's attention on the Bureau's rnea~ures .~ 
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The four Commissioners 

The four Commissioners responded to the challenges facing the 
Bureau in different ways. Ross, a professor of labor-management rela- 
tions, saw it as his mandate to shake up and modernize a staid, old-line 
organization, and he sought to develop more data and analysis perti- 
nent to social policy. Moore, a foundation research economist and 
expert business cycle analyst, emphasized production of sound figures 
and their neutral, objective release. Shiskin, a civil servant with long 
experience in government economic and statistical activities, stressed 
maintenance of the integrity of the data and independence for BLS 
from the policy concerns of the Department. Norwood, also a career 
civil servant, protected and enhanced the quality and scope of the 
Bureau's core programs in the face of widespread budget cuts. With 
inflation mounting substantially and consequent controversy over the 
Consumer Price Index, Norwood addressed the criticisms on their 
technical merits, applying the findings of the Bureau's long-term study 
of the CPI in making revisions in the homeownership component. 
She stressed the impartial and independent public-service role of the 
Bureau in meeting these difficult problems, while giving the Bureau a 
more 'human" face in her increased attention to data on minorities 
and women. 

Arthur Ross, October 1965-July 1968 
Arthur M. Ross succeeded Ewan Clague in October 1965. Ross had 
been a professor of industrial relations at the University of California 
at Berkeley and had served as director of its Institute of Industrial 
Relations from 1954 to 1963. For over 20 years, he had served on 
various public and private boards and commissions and as an arbitra- 
tor in several industries. Less of a bureaucrat than other Commission- 
ers, one who had been a user rather than a producer of statistics, his 
philosophy was reflected in his comment that BLS products "will not 
simply be raw data but will be usable to labor, management, and to 
other ~ustomers."~ Personally, Ross brought a concern for the disad- 
vantaged and a commitment to social programs, pressing for research 
and surveys to identify and measure problems in slum areas. 

From the beginning, Ross projected a new style and direction. In 
remarks at his nvearing-in ceremony, he outlined six principal tasks 
for the Bureau, including maximum service to the Department: 

Four Commissioners: An Economy Going by the Numbers 

increased analysis and interpretation; programs matched to new trends 
in the economy and labor force; improved technical quality, especially 
with enhanced computer capability; more effective communication of 
BLS activities; and development of new data and analysis on social 
issues and policy problems.1° Supported by Secretary Wirtz in this 
determination to reinvigorate the Bureau, Ross used the results of 
extensive management surveys by the private firm of Booz-Allen and 
Hamilton to reorganize the Bureau's operations. 

Ross' views made for a crowded agenda of activities for the pro- 
gram offices, ranging from new measures of poverty and related 
problems to a "master plan" to integrate and improve all the Bureau's 
price programs. The reorganization made for delay in putting the 
plans into practice, however, and they were not far along when, in the 
summer of 1968, Ross decided to return to academic life and accepted 
a post at the University of Michigan. 

Rather than submit a new nominee in an election year, Secretary 
Wirtz named Deputy Commissioner Ben Burdetsky as Acting Com- 
missioner. Burdetsky had been with the Department since 1955, and 
Ross had brought him into the Bureau in 1966 to manage the reorgan- 
ization. Burdetsky served as Acting Commissioner until March 1969, 
when Geoffrey Moore was designated Commissioner. 

Geoffrey Moore, March 1969- January 1973 
Geoffrey H. Moore came to the Bureau from the National Bureau of 
Economic Research, where he had been the Vice President for 
Research. The immediate past president of the American Statistical 
Association, Moore had also lectured on economics at New York 
University and Columbia University. 

Throughout his term, Moore worked closely with Arthur Burns 
and Julius Shiskin. Burns was Counselor at the White House and, 
later, Chairman of the Federal Reserve Board, while Shiskin was 
Chief Statistician of the Office of Management and Budget. Bums had 
been Moore's teacher at Rutgers. Shiskin and Moore had been class- 
mates there and, afterwards, professional collaborators in the develop- 
ment of the Index of Leading Indicators. 

Early in his tenure, Moore stated his aims for the Bureau: BLS 
data should be relevant, timely, accurate, and impartial. In keeping 
with these guidelines, Moore listed specific programs needing 
improvement, including local area data, public sector labor relations, 
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I 

the Wholesale Price Index, occupational safety and health statistics, 
I I 

and construction industry series. He also called for the development I 

of a general wage index. 
I Moore was able to make progress on many of these objectives I 

during his term and, in addition, to integrate into the Bureau four 1 

programs on employment statistics thar were transferred from the 
Manpower Administration in a governmentwide reorganization of sta- 

I 
I 

tistical activities. But, as described later, he was faced with a succession 
I 
I 

of events during his last 2 years in office that put the Bureau and its i 
staff in the midst of a political maelstrom. I 

t 
Moore lefr office in January 1973, shortly before his first term was 

\ to end. President Nixon accepted his pro forma resignation, which 
had been requested along with those of other political appointees, 
including Secretary of Labor Hodgson, at the start of Nixon's second 
term. I 

Wlth Moore's departure, Ben Burdetsky again served as Acting 
Cummissioner. Moore returned to the Nationd Bureau of Economic 
Research. While at the National Bureau, he also served as adjunct 

I 

scholar at both rhe Hoover Institution and the American Enterprise 
Institute. In 1979, Moore started the Cenrer for International Busi- 
t w s ~  Cvcle Research at Rutgers University as part of the School of 

1 hiness .  In 1983, he moved the center to Columbia University as 
Pan of the Graduate School of Business. Moore has continued to 
~ l t s  and testih/ on the quality of BLS data. 

I 

Julius Shiskin, July 1973-October 1978 
I h $  Shitin,  an economist and statistician, was appointed Commis- 
'""Pr it1 July 1973. He was already familiar with BLS operations and 
~ t ~ ~ b l c r n r  through his earlier work in the Office of Management and 
Budnet and the Census Bureau. As head of the Office of Statistical 
P k d l ~ ~  of OMB, he had sought to establish procedures for ensuring 

'hat the release of statistical data would be free of considera- 
He had also proposed the guidelines for the reorganaation of 

BvVcrnmcnt statistical activities in 1971. 
hu ~umination hearing, called upon for his view of the Corn- 

mla%ioncr'r independence, Shiskin cited the term and prom- '*' '1 ~~~~ n ~ t  resign before that upon request. ,, Later, in refusing '" " ' ~ ~ t ~  a Pro forma resignation when Gerald Ford succeeded to the 
i ' r n ~ i k ~ ~ ~ .  ShYkin again noted the +year term and likened the posi- 

tion t~ that of Federal Reserve Governors. He reminded the commit- 
tee that charges of politicization had followed the replacement of 
Moore and pointed out that Ewan Clague had served under four 
Presidents without submitting a resignation.12 

Shiskin committed himself to improving the basic data and 
expanding the analytical work of the Bureau while maintaining the 
highest professional standards. In  addition, he re-emphasized tradi- 
tional BLS neutrality, observing, "Policy is not a role for professional 
statisticians. "13 

Shiskin served under three Presidents and four Secretaries of 
Labor. He encountered new and difficult largely as a result 

of the Bureau's assumption of responsibility for local area unemploy- 
ment statistics. H e  also faced contention on concepts and methodol- 
ogy in the revision of the Consumer Price Index. 

Shiskin followed a of openness and full discussion of the 

Bureau's data and methods. Faced with charges of inadequacies in the 
unemployment data, he campaigned for a national commission to 
conduct a comprehensive review of employment and unemployment 
statistics, and he appeared before the Joint Economic Committee 
almost every month to provide the opportunity for questions about 
the  Bureau's latest figures. He was closely associated with the estab- 
lishment and funding of the program of continuing consumer expen' 
diture studies. 

Shiskin's success in improving the data and in maintaining the 
credibility of the Bureau was reflected in the support for his renomi- 
nation in  1977.14 With his reappointment by President Carter, Shis- 
k in  became the first Commissioner since Clague to start a second 
term. After a long p e ~ i ~ d  of illness, he died in office in October 1978. 

Janet Norwood, May 1979- 
Secretary Ray Marshall named Janet L. Norwood the Acting Commis- 
sioner during Shirkin's illness, and President Carter nominated her 
for  Corhmissioner in March 1979. She was confirmed in May. A 
graduate of Douglass College of Rutgers University, NomOOd 
received a Ph,D. at Tues University. Subsequently, she taught at 
WeUesley and conducted research in international economics at Tufts. 

The  first woman to serve as head of the Bureau, NO-d 
also the first Commissioner since Ethelbed Stewafl to be appointed 
from the ranks. She had worked in the Bureau since 1963, primarily 



The First Hundred Years Four Commissioners: An Economy Going by the Numbers 

in the price office, where she renewed and redeveloped the intern* 
tional price program and managed the consumer price program 
Moore had named her Associate Deputy Commissioner fo, D a ~  
Analysis in 1972, and, under Shiskin, she had become, first, Deputy 
Commissioner for Data Analysis in 1973 and, then, in 1975, the 
Deputy Commissioner. The Department recognized her professional 
accomplishments with the Secretary's Award for Distinguished 
Achievement (1972), the Secretary's Special Commendation (1977), 
and the Philip Arnow Award (1979). In 1984, the American Soc i e~  
for Public Administration and the National Academy of Public 
Administration honored Norwood with their National Public Service 
Award. 

Norwood stated that her role was not to theorize or predict the 
future, but to provide accurate statistics that were relevant to the 
country's economic and social needs. She warned the Bureau against a 
"built-in bias against change." "We ought to be the ones who are out 
there letting people know of changes which we think could be consid- 
ered."l6 

During her tenure, the economic and political climate has kept 
public attention focused on BLS statistics. In  her first term, inflation 
accelerated and unemployment rose to its highest level in more than 
40 years. Members of the Carter administration criticized the Bureau's 
method of computing the CPI, claiming that it overstated the true rate 
of inflation. Candidate Reagan charged the President with "jimmying* 
the Producer Price Index, and President Reagan, referring to the 
seasonal adjustment of unemployment figures, complained that the 
statisticians in Washington had "funny ways of ~ounting."~7 

Nonvood was forced to rethink program priorities as both the 
Carter and Reagan administrations launched drives to cut government 
expenditures and employment. During fiscal year 1982, the Bureau 
suffered a 12-percent budget cut and lost about 10 percent of its work 
force through attrition. Nonvood protected the Bureau's core pro- 
grams-those relating to major national concerns-by winnowing out 
programs of more limited application, some of which required sub- 
stantially more funding to bring up to Bureau standards of validity and 
reliability. 

At the same time, Norwood obtained the resources needed to 
proceed with longrange plans for improving the scope and quality of 
data on consumer prices, producer prices, employment and unem. 

ployment, and wage and benefit costs. She put into effect many major 
of the National Commission on Employment and 

Unemployment Statistics. Moreover, she began work on two concep- 
tually complicated programs-multifactor productivity measures and 
another comprehensive revision of the CPI. Also, under her leader- 
ship, the Bureau assumed responsibility for administering the 
resources for national labor market information programs. 

In 1983, Nonvood was reappointed by President Reagan, and the 
Senate confirmed her by voice vote without holding hearings. Secre- 
tary Donovan hailed the action as assuring that "the work of the 
Bureau will continue under the highest standards of professionalism 
and integrity." Facing her new term, Nonvood commented, "The 
challenges will be even greater over the next 4 years.''18 

Public release of statistics 

During Clague's tenure, the procedures for releasing BLS data had 
been changed from informal arrangements-primarily news releases 
and occasional press briefings at no set dates-to formal press confer- 
ences for the major Bureau series on dates scheduled in advance. 
Despite these new procedures, separating the release of BLS data from 
political considerations remained a continuing concern. 

Just at the time Moore became Commissioner in 1969, Arthur 
Burns, as President Nixon's adviser, addressed the need to preserve 
the credibility of government statistics. Burns' view was reflected in a 
memorandum the President sent to the Office of Management and 
Budget within 3 weeks after taking office, stating, "The prompt release 
on a regular schedule of official statistics is a matter of vital importance 
to the proper management of both private and public affairs." In  
addition, it stipulated that "as a rule, new figures should be released 
through the statistical officer in charge."19 

This program was vigorously pursued by the head of the Office of 
Statistical Policy of OMB, Julius Shiskin, who called for a rule, to be 
followed in all agencies, "that the written press release must come out 
at least 1 hour before any policy commentary. "20 

The BLS press conferences for technical briefings were also con* 
sidered. Moore, Burns, and Shiskin agreed that these briefings should 
be discontinued, since they invited questions on economic policy and 
outlook-matters beyond the responsibility of career service statistical 



The First Hundred Years 

officers. Shiskin drafted a memorandum recommending discontinu. 
ante, arguing, 'The confidence of the public in the integrity of he 
statistical agencies of the government can best be maintained if all he 
s~tistics are routinely released on schedules in advance, in the form of 
written press releases without press conferences." However, press 
officers at the White House and the Department of Labor argued hat  
discontinuance during a period of inflation would be construed as 

motivated, and the press conferences were continued.21 
The issue took on new dimensions beginning in late 1970, when, 

with the continuing rise in unemployment, the Bureau's assessment of 
the contribution of the General Motors strike to an increase in the 
unemployment rate differed from that of the administration. Then, in 
February 1971, at the BLS monthly press briefing, a Bureau spokes- 
man labeled the decline in the unemployment rate-from 6.2 to 6.0 
percent-as "marginally significant." Secretary Hodgson, in a press 
release issued simultaneously, characterized the decline as of "great 
significance." The next month, the Secretary's press release called a 
0.2 percentage point decline in the unemployment rate "heartening" 
while the Bureau described the situation as "sort of mixed," since 
employment and hours worked were also down. 

Shortly &er, Secretary Hodgson announced that there would be 
no more monthly BLS press briefings. As Moore outlined the new 
procedures, the statistics would be issued in written releases, reporters 
could phone technicians to ask questions, and the Secretary would 
wait at least an hour to make his statement.22 

Moore and Shiskin, along with Hodgson, explained that these 
arrangements would preserve the neutrality and objectivity of the 
statistics and put the Bureau in conformity with the practices of other 
statistical agencies." However, there were immediate charges of 
politicization, and these set off a round of congressional hearings and 
reports, as well as investigations by the Joint American Statistical 
AssociationFederal Statistics Users' Conference Committee and by 
the Industrial Relations Research Association. 

Several other events also raised the charge of politicbation. In 
July 1971, now functioning without the press briefing, the Bureau 
issued the unemployment data for June. The release warned that the 
published figures possibly overstated the decline in unemployment 
because of technical ~roblems with the seasonal adjustment factors. 
The warning, according to a later report of the Industrial Relations 
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Research Association, "evoked dismay and anger within the Adminis- 
tration. These reactions were duly reported in the press, and the 
Department of Labor was privately told of President Nixon's anger 
concerning the incident." Subsequently, the unemployment figures 
calculated with the revised seasonal adjustment factors showed a drop 
of half that originally reported.2'' 

Shortly afrer the July incident, the Office of Management and 
Budget issued guidelines for the reorganization of Federal statistical 
activities, citing the proliferation of such activities and the recent 
recommendations of the President's Advisory Council on Executive 

In the fall of 1971, in response to the OMB directive, 
Moore announced several changes in the Bureau's organization and 
personnel. The Office of Manpower and Employment Statistics, 
whose chief had been the Bureau spokesman at press briefings on the 
employment situation, was split into two separate units. In line with 
the OMB guidelines, the Bureau abolished the positions of Chief 
Economist and Chief Statistician, and the incumbents lefr the Bureau. 
In their place, two new offices were established, each headed by a 
Deputy Commissioner. The Deputy Commissioner for Statistical 
Operations and Processing was a Bureau staff member. The Deputy 
Commissioner for Data Analysis was new to the Bureau, having come 
from the President's Commission on Federal Statistics. 

Moore characterized the reorganization as an effort to improve 
the management of the Bureau's programs and a refinement of earlier 
organizational changes made by Ross. But, coming on the heels of the 
termination of press briefings, the changes were attacked as politically 
inspired. Lawrence F. OIBrien, chairman of the Democratic National 
Committee, alleged that the White House was attempting to stack 
BLS with "political appointees." The Wmhington Post editoridied, 
"The Nixon Administration is bringing hand-picked political appoin- 
tees into the Bureau of Labor Statistics." As the Post noted, the 
reorganization appeared to many as r e t r ib~ t ion .~~  

With the termination of the press briefings, the Joint Economic 
Committee began monthly hearings on the employment situation. At 
the first several of these, the committee heard testimony from officials 
of the Bureau, the Department, and the Office of Management and 
Budget relating to the press briefings and the reorganization. It 
received reports from the American Statistical Association and the 
Industrial Relations Research Association, and also called upon Ewan 
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Clague and Robert A. Gordon, who had been chairman of the Presi- 
dent's Committee to  Appraise Employment and Unemployment Sta- 
tistics in the early 1960's. 

The House Committee on Government Operations concluded, 
based on  a study and hearings by a subcommittee, that the reasons 
given for terminating the press briefings were unpersuasive and rec- 
ommended that Hodgson immediately reinstitute the briefings and 
"make it clear in a departmental directive that the traditional objective 
role of the BLS must be maintained." In "additional views," 4 of the 
committee's 16 Republican members supported Moore's view that the 
new procedures should be given an opportunity to be tested before 
reaching final judgment on the termination.27 

The Committee on Post Office and Civil Service also issued a 
report, following an investigation by the staff of its Subcommittee on 
Census and Statistics. The staff had interviewed 65 individuals inter- 
ested in Federal statistics, including present and former employees of 
government agencies, users of Federal statistics, labor representatives, 
news media, and members of congressional staffs. While accepting the 
subcommittee finding that there was "no supportive evidence of con- 
spiratory politicization of Federal statistics," the committee held that 
an incumbent administration under the decentralized statistical system 
could "politically influence and utilize the various statistical agencies." 
This warranted "constant vigil, to insure the continuation of public 
confidence in the reliability and validity of Federal statistics and to 
avoid creating a credibility gap in government information." The st& 
also recommended studying "the feasibility and desirability of estab- 
lishing one central independent agency to. . . reduce the opportunity 
for an incumbent administration to exercise a partisan effect," among 
other reasons.28 

Moore welcomed the report as supporting the Bureau "on every 
point that had been raised." Hodgson reiterated his commitment to  
the "scientific independence and integrity" of the Bureau and pointed 
to the procedures established to protect them.Z9 

Shortly thereafter, however, Moore was involved in a political 
issue which was unprecedented for a BLS Commissioner. In Novem- 
ber 1972, following his landslide reelection victory, President Nixon 
called on all Presidential appointees to submit their resignations. 
Although his term extended to March 1973, Moore, believing he had 
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no option, submitted his. Contrary to his expectations, it was 
accepted, becoming effective in January. 

Moore's removal caused an immediate outcry. Senator Proxmire, 
pointing to the traditionally nonpolitical nature of the commissioner- 
ship, warned, "If the preparation of our basic statistics becomes fur- 
ther tainted with suspicion of political manipulation, it could lead to a 
serious credibility crisis." The Industrial Relations Research Associa- 
tion viewed the acceptance of Moore's resignation "with particular 
concern. . . because this termination under these circumstances repre- 
sents a sharp break with the long-established tradition that this posi- 
tion has not been regarded as a political 

The Committee on  the Integrity of Federal Statistics, a joint 
committee of the American Statistical Association and the Federal 
Statistics Users' Conference, reported, "During the past 2 years, the 
integrity of the Federal statistical system has come into question. . . . 
Specific steps should be taken to allay the growing fears concerning 
politicization. . . and to ensure and maintain a high level of credible, 
professional, statistical work." Among the specific recommendations 
were that "heads of statistical agencies should be career professionals 
of demonstrated competence. . . free of political influence,'' and that 
they have direct control of their program planning, budgetary priori- 
ties, and  publication^.^ 

Soon afier these events, the Office of Management and Budget 
developed further the requirements for separating the technical 
release process from policy and political statements through a succes- 
sion of directives added to the one first issued in 1969. The rule 
requiring a I-hour delay between the technical release and any policy 
statement, already widely in effect, was formally stipulated by OMB in 
April 1972, along with the requirement for written releases. In Octo- 
ber 1974, the circulation of data before their official release (BLS data 
had been given in advance to the White House and several agencies) 
was restricted to  the Chairman of the Council of Economic Advisers 
specifically for briefing the President; other principal advisers would 
be notified at the same time as the media, subject to the 1-hour rule on 
political comment. These provisions were continued in later revisions 
of the directive.32 

The procedure for clearance of Bureau releases within the 
Department of Labor paralleled the OMB requirements. In  1969, the 
Bureau was given authority for final clearance, although in the early 
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1970's departmental officials participated in the clearance procedure. 
In 1970, for example, Secretary Hodgson asked Moore to hold review 
meetings in the Secretary's office as a convenient way to "keep himself 
informed." After several months, the meetings were moved to the 
Commissioner's office, with the departmental group attending.33 

Then, in 1974, in a move complementing a revision of the origi- 
nal OMB directive, Secretary Brennan specified that data should not 
be "available to me or any other official of the Department of Labor 
outside the BLS until it is released to the press about one hour before 
public release." In 1981, an OMB directive specifically included the 
Secretary as one of the principal economic advisers to receive indica- 
tors at the same time as the press. Nonvood testified in 1979, "There is 
no further review outside the Bureau."34 

The Bureau's work 

Consumer prices 
In 1964, under Clague, the Bureau had completed a major revision of 
the CPI. In 1966, Commissioner Ross presented to the Joint ECO- 
nomic Committee's Subcommittee on Economic Statistics a "master 
plan" for a comprehensive system of price indexes which included 
improvements in the CPI to fill gaps, update statistical techniques, and 
extend coverage to the entire population. In addition, the proposal 
provided for review-between major revisions-of such elements as 
outlet and reporter samples and item and specification samples, with 
appropriate reweighting. Furthermore, it called for experimentation 
with new approaches to shelter costs, substitution, new products, 
quality change, taxes, and annual consumer ~urve~s.35 Planning for 
the next CPI revision, started in 1968, reflected extensive discussion of 
such issues. 

The issue of quality change had already been brought to Ross' 
attention in several controversies involving the automobile industry. 
The United Auto Workers, with automatic cost-of-living adjustments 
in their contracts, kept close watch on the CPI. In 1966, with con- 
tracts up for renewal the following year, UAW President Walter 
Reuther attacked the "Big Three" automakers for their use of BLS 
data for "unjustified price increases" and called for improvement in  
the BLS technique of adjusting the CPI for quality change.36 In  1967, 
Senators Warren Magnuson and Walter Mondale also questioned the  
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BLS technique in their efforts to determine the cost of higher safeq 
and pollution standards for automobiles, They also criticized the posi- 
tion of the manufacturers in maintaining that they could not provide 
C~ngress  with cost estimates, although they had furnished them to 
the Bureau. The Bureau refused to give Congress details and specific 
figures because the industry had submitted them in confidence, but it 
did offer summary data. In  addition, it moved to refine the quality 
adjustment process with a continuing research program.37 

Implementation of the plans for the CPI revision began under 
Moore. In 1970, the Office of Management and Budget directed that 
the Census Bureau-rather than BLS, as before-conduct the prereq- 
uisite consumer expenditure survey, hoping that this would increase 
efficiency since the Census Bureau was the agency specializing in the 
collection of data from households. In another change from previous 
procedures, data were collected at quarterly intervals during the year 
rather than in a single annual review on the assumption that consum- 
ers would be more likely to recall details of their expenditures over 
the shorter time span. The quarterly interviews involved about 20.000 
families. A separate sample of about 20,000 families was asked to 
complete a 2-week diary to provide additional detail. These innova- 
tions and other factors complicated and delayed the project, and data 
collection was not completed until 1973-approximately 2 years later 
than planned. A "point-of-purchase" survey, to improve item and 
outlet samples by determining where people bought various goods and 
services, was conducted in 1974, covering some 23,OW families. 

Commissioner Shiskin had to resolve several major conce~tual 
problems before the revision of the CPI could be carried through. 
One concerned the population to be covered. From its inception, the 
CPI had been based on the expenditures of urban wage earners and 
salaried workers. There had been proposals, notably fro* the Stigler 
Committee, for extending coverage to the entire urban ~o~u la t ion ,  in 
view of the expanded use of the CPI as a broad economic indicator. 
The growing use of the CPI for indexation also pointed UP the need 
for wider coverage. 

In  April 1974, Shiskin announced plans to proceed with an index 
representing all urban consumers and to drop the traditional index. 
The announcement sparked a lively controversy. The BLS Labor 
Research. Advisory Council, while not opposing the broader index, 
strongly objected to the discontinuance of the traditional measure. 
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The Business Research Advisory Council supported the broada con. 
cept but suggested that the Bureau explore the possibili~ of pubtBh, 
ing more than one index.38 

George Meany of the AFL-CIO criticized ShiskinJs decision, 
maintaining, "The CPI should remain firmly grounded in the eqeri. 
ence and needs of low- and middle*income workers. . . . We have no 
objection to the Bureau of Labor Statistics developing a separate indm 
covering additional occupational categories, if funds are 
Leonard Woodcock, of the United Auto Workers, also attacked the 
decision and further complained of the 'secreBveX way in which BLs 
reached its determination, alleging that the labor advisov group had 
only been given one opportunity to discuss the quwtion.39 

Senator Proxmire introduced a bill requiring BLS to produce the 
traditional CPI, whether it compiled other indexes or not. Citiq the 
role of the CPI in collective bargaining, he stated, "If the BLS is 
allowed to dismantle the present Consumer Price Index in favor of a 
more broadly based index, it will create absolute chaos." S h ~ k h ,  
while acknowledging the problem, responded that, after dl, the 
unions would have 3 years to adjust agreements to the new inda 
Moreover, he continued, BLS would produce "a whole family of 
indexes" if Congress would provide the money." 

The Subcommittee on Economic Statistics of the Council an 
Economic Policy supported the broader coverage and recommended 
that BLS compile both the broad and the traditional CPI for a period 
of 3 years before deciding the next step. 

Shiskin then sent the Secretary a revised plan for congressional 
action to allow for the production of two indexes, a new Consumer 
Price Index for All Urban Consumers (CPI-U) and the traditional 
Consumer Price Index for Urban Wage Earners and Clerical Workers 
(CPI-W), both to be calculated for at least 3 years. Congress provided 
an increased appropriation for the additional work in the fiscal year 
1976 budget.41 

In 1578, the Bureau ~ublished the new CPI-U along with the 
traditional, though revised, CPI-W The CPI-W was based on the 
buying patterns of about 40 percent of the civilian noninatitutional 
population; the CPI-U, on about 80 percent. The CPI-U added 
coverage of the self-employed; professional, managerial, and technical 
workers; short-term and part+time workers; and the unemployed, 
retirees, and others not in the labor force. 
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Even before the work was completed, the Office of Management 
and Budget sought legislation making CPI-U the index for govern* 
merit programs, arguing that it "is the best measure that we now have 
in the country in a technical sense." And later, the General Account* 
ing Office also recommended the change. Congress did require use of 
the CPI-U to escalate tax rate brackets starting in 1985. However, 
most Federal programs and collective bargaining agreements contin- 
ued to make use of the traditional CPI-W." 

Another thorny problem facing Shiskin was the method of mea- 
suring homeownership costs. In  the 1953 revision, the Bureau had 
changed from a rent*based method to an "asset" formulation based on 
five specific costs associated with homeownership: House prices, man* 
gage interest, property taxes, insurance, and maintenance and repair 
costs. Then, the Stigler Committee had recommended investigating 
the development of an index based on rental housing representative of 
owner-occupied homes. 

The Bureau was already studying the issue of which method to 
use for the upcoming revision when, in the late 1970's, house prices 
and mortgage interest rates rose more than other market-basket costs. 
This focused increasing attention on the BLS method of measure- 
ment. Critics felt that the investment aspects of homeownership 
should be removed from the cost of shelter. Funhemore, BLS found 
that the data provided by the Federal Housing Administration on 
home prices and interest covered only 6 percent of the housing mar- 
ket-a small and unrepresentative sample. 

In  planning the revision, the Bureau explored alternatives to 
measure only the "flow of sedces" and to exclude the investment 
aspects of homeownership. One alternative, the so-called user-cost 
approach, included the prices for all five components but adjusted the 
result for appreciation and the cost of equiw. Another approach, 
rental equivalence, provided for a s u r w  of a sample of rented homes 
similar in type and location to owned homes, using the rental price to 
represent the cost of shelter.)) 

Neither of the Bureau's research advisory groups found these 
proposals acceptable. As one labor adviser wrote in 1975, "To price 
only the 'services' is to price an abstraction which has no concrete 
existence and for which there are no market transaction prices." Such 
a procedure, the economist continued, was at variance with the char* 
acter of the index and even with the treatment of other durable goods. 
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Specifically, she contended that the rental equivalence measure 
depended on faulty assumptions, since the rental market and the 
home-purchase market differed greatly. And the user-cost measure 
also rested on many theoretical assumptions.* 

During 1976, at the Commissioner's request, the Bureau's advi- 
sory groups formed a Joint Technical Group on Homeownership i, 
the Revised CPI. The panel met four times between March and 
December 1976, and its spokesman reported to Shiskin: "We believe 
BLS has not yet found a satisfactory user-cost approach. . . . Further 
research on user cost should be continued." The Subcommittee on 
Economic Statistics also failed to reach a consensus. In April 1977, 
citing "widespread disagreement," Shiskin announced that BLS would 
continue the existing treatment while also continuing research.45 

In 1978, soon after the revised CPI was issued, the Bureau 
received authorization and funds for a continuing, rather than a perid 
odic, consumer expenditure survey, a goal it had sought for 25 years. 
It also was able to institute a continuing point-of-purchase survey, 
planned to cover one-fifth of the CPI areas each year, thereby updat- 
ing the entire sample of outlets for pricing within 5 years.46 

Labor advisers had expressed fears that a continuing consumer 
expenditure survey would be used to revise the CPI market basket too 
frequently, violating the concept of a hxed market basket. They 
argued that, out of economic necessity in periods of rapid inflation, 
workers would substitute products-"trade down"-and, therefore, 
frequent revision would "understate price increases."47 Responding to 
this argument, Shiskin saw the continuing survey as having both 
immediate pertinence and a longer range use in deciding when a major 
revision of the CPI would be called for. He insisted that the data 
would only be used for a revision afrer an appropriate number of 
years. He also urged the continuing survey as a means of avoiding the 
substantial startup costs of periodic surveys. The Subcommittee on 
Economic Statistics of the Council on Economic Policy gave the proj. 
ect top priority, saying that a continuing survey would facilitate revie 
sion of the CPI, help keep weights and market baskets more current, 
assist in revising family budget estimates, and provide valuable data for 
analysis of spending patterns.48 

The resurgence of inflation in 1978-about the time Norwood 
became Acting Commissioner-and its acceleration in the following 2 
years intensified concern about the rising costs of the indexation 

process. Attention centered on the CPI, and specifically on its home- 
ownership components. In 1979 and 1980, the Council of Economic 
Advisers pointed out that shelter costs, which had a substantial weight 
in the index, were rising faster than most other components of the 
CPI and questioned the Bureau's treatment of the purchase of homes 
and the associated costs of home financing. The Council described the 
Bureau's exploration of alternative treatments of this component and 
the failure of any of these to satisfy major users of the CPI. It sug- 
gested that using a rent index to represent the costs of using the 
services of a house might provide a better measure of changes in the 
cost of living to the average consumer, particularly in periods of sharp 
changes in costs of homes and home f inan~in~.4~ 

At.hearings of the House Budget Committee's Task Force on 
Inflation in December 1979, government, labor, and management wit- 
nesses discussed the housing component. In her testimony, Commis- 
sioner Norwood discussed the problems of altering the index at that 
time. The following month, Norwood announced that, although no 
change would be made in the official index, the Bureau would publish 
five experimental measures for the CPI in the monthly release, using 
alternative approaches to homeownership cosr~. Based on the exten- 
sive staff analysis for the CPI revision, these included three flowdof* 
services measures-one based on rent substitution and two on out. 
lays.50 

The treatment of homeownership continued to be debated. Some 
members of Congress urged President Carter to appoint a specid 
panel of economists to study the homeownership issue. Others, espe- 
cially in the Senate, suggested shifting from the CPI to some other 
measure as the indexing mechanism. Alfred Kahn, chairman of the 
Council on Wage and Price Stability, frequently attacked both the 
homeownership component and congressional inaction on severing 
the linkage. between the CPI and the entitlement programs.51 Presi- 
dent Carter's last economic report in January 1981 stated that the CPI 
had overstated significantly the actual rise in the cost of living because 
of the way it treated housing and mortgage interest 

The New York Times exhorted Carter to change the housing 
measure: "Since the index has been overstating inflation, it has trig- 
gered billions in excessive increases in wages and pensions. Thus the 
index not only measures inflation but contributes to it." Early in 1981, 
the General Accounting Office recommended that BLS substitute for 
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the homeownership component some measure of the cost of consum- 
ing housing services-either rental equivalence or nominal outlays.53 

Norwood testified before several congressional committees exam* 
ing the effect of the CPI on Federal expenditures. During the debate, 
she maintained: "It is for the Congress-Congress and the administra. 
tion-to determine what the purpose of the indexation should be." 
She noted that escalation "sometimes produces results that were not 
anticipated." As to the CPI itself, she pointed out that BLS had raised 
the housing issue during the revision process but had been unable to 
obtain a consensus among its advisory groups and users. Summarizing, 
she concluded, "Some people would like an index that doesn't go up 
SO much, and other people would like an index that goes up more* 
And when they don't have that which they want, they feel there must 
be something wrong with the indicator itself. "54 

In October 1981, Norwood announced that BLS would shift to 
the rental equivalence approach for the housing component. Noting 
that BLS had called attention to the issue over a period of 10 years, 
she cited immediate factors requiring implementation of the change 
before the next overall revision of the index. There had been changes 
in the financial markets affecting the availability, arrangement, and rate 
of mortgage money. In addition, the FHA sample caused increasingly 
"rious estimation problems. Furthermore, the Economic Recovery 
Tax Act of 1981 directed use of the CPI-U to adjust income tax 
brackets. This, Nonvood said, obliged the Bureau to produce "a CPI 
which reflects the experience of consumers to  the fullest extent possi- 
ble. '55 

The change, Norwood said, would be implemented at different 
times in the two CPI's. It would be introduced into the CPI-U with 
the data for January 1983, largely because the Economic Recovery Tax 
Act mandated advance announcement of tax bracket changes by 
December 15, 1984, based on CPI-U data for the prior 2 years. For 
the CPI-W, widely used in collective bargaining, the shift would be 
delayed until January 1985 to provide time to adjust the provisions of 
labormanagement contracts.56 

Both the change and the split timetable sparked controversy. 
Almost immediately, bills were introduced in Congress, one requiring 
continuance of the current methods for 5 years beyond the change 
dates and another requiring congressional approval of changes that 

would cause "reduction of benefits to retirees and disabiliry pro- 
grams."57 

Business spokesmen generally suppotted the changes as "a wel- 
come improvement in the accuracy of the CPI that is long overdue." 
The  BLS Business Research Advisory Council favored the shift but 
recommended that the Bureau produce "one single measure at the 
earliest possible date." Labor union representatives, still critical of the 
rental equivalence approach, welcomed the 2-year grace period that 
allowed further study and e v a l ~ a t i o n . ~ ~  

T h e  complete implementation of the rental equivalence 
approach, following full public discussion and improvement of the 
rental sample, was carried out on schedule and without further con- 
troversy. 

I n  fiscal year 1984, the Bureau received funds to begin another 
major revision of the CPI, scheduled for completion in 1987. As 
planned, the CPI for January 1987 would include a new market basket 
and reflect data from the 1980 Census of Population; improved meas- 
ures of price change, especially homeownership and rental costs; mod- 
ernization of the computer system; and enhanced error measurement - - 

and quality control.59 

Standard budgets 
BLS issued new standard-or family-budgets during 1967 and 1968 
for a family of four and for a retired couple, using data from the 
1960-61 consumer expenditure survey. Each of these budgets was 
calculated at three levels-a medium or moderate standard, a lower, 
and  a higher. Federal and State governments wrote the budgets into 
leuislation on social security, unemployment insurance, public welfare. -- 0---- 

and employment and training programs. 
The Bureau, however, increasingly questioned its role in d i n g  

the  normative judgments underlying the series. As Moore wrote in 
1969, "I do not think the BLS should set itself up as an authodg on 
what is adequate or inadequate, what is a luxur, and what is not, etc.. 
n o  matter how reasonable the position may seem to us." Thus, in 
1971, Moore proposed to suspend preparation of the estimates for n 
few years until data from the next consumer expenditure s u ~ e y  
became available. At that time, suggested Moore, the Bureau would 
''expand its program of publishing and analyzing data on actual spend* 
ing patterns for families of different sizes and rypes at different 
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incomes and expenditure levels and for different regions and shes of 
place. "60 

"Consistent and considerable pressure" forced BLS to continue 
issuing estimates for use in a variery of social programs. For example, 
Nelson A. Rockefeller, Governor of New York, wrote, "The possibil- 
ity that the Bureau of Labor Statistics will discontinue periodic publi- 
cation of family budget data threatens New York and many oher 
Stares with the loss of a valuable, irreplaceable administrative tool." 
Therefore, Moore suggested that either the Ofhce of Management and 
Budget or an interagency committee set the standards for which BLS 
could collect the prices. Later, Shiskin argued that an operating 
agency such as the Department of Health, Education, and Welfare 
should develop the standards, rather than a statistical agency. 
Although OMB accepted the idea, HEW refused to take the responsi- 
b i l i t ~ . ~ ~  

Moreover, a lack of funds compounded the problem. Shiskin 
posed the dilemma faced in 1974: ('The Bureau's professional reputa- 
tion and credibility are dependent on the maintenance of data of high 
quality. Yet, in this case, the Bureau has no resources with which to 
protect the quality of this program. "62 

In 1978, after considering a number of alternative approaches to 
the standards issue, the Bureau contracted for a complete review of 
the family budget program with the Wisconsin Institute for Research 
on Poverty, which then appointed the Expert Committee on Family 
Budget Revision. In its 1980 report, the cornminee, recognizing the 
problem confronting the Bureau, recommended four new budget 
standards to be defined on the basis of actual expenditures of families 
at different income levels, rather than the older procedure based on 
judgments as to the adequacy of quantities and expenditures. In 1981, 
however-as part of a substantial program reduction required during 
the fiscal 1981 budget cycle-Nowood decided to halt the production 
of these data for lack of the additiond resources needed either to 
implement the recommendations of the Expert Committee or to bring 
the quality of the budgets up to Bureau technical  standard^.^) 

Wholesale prices 
In 1976, BLS started the first comprehensive rwision of the Whole* 
sale Price Index by surveying index users to determine their needs and 
their views of shortcomings in the measure. The Bureau had substan- 
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tially revamped procedures twice, in 1914 and 1952; it had instituted a 
major expansion and reclassification in 1967; and it had most recently 
reweighted the index in January 1976. But BLS wanted a "general 
price index" that would be more broadly based and more accurate, 
utilizing probability sampling.64 

Critics had pointed to inadequacies from time to time. Jules 
Backrnan and Martin Gainsbrugh, in 1966, had noted several short. 
comings. Others wrote of out-ofdate weights, double and triple 
counting, and list (rather than transaction) prices. Also, such groups as 
the National Association of Wholesaler >Distributors pushed for a 
change of name to more accurately describe the data. In 1975, Albert 
Rees, director of the Council on Wage and Price Stability, attacked the 
index for presenting "totally inadequate data" and announced that 
Richard Ruggles of Yale would lead an examination. Ruggles issued 
his report in 1977, proposing a number of improvements in the pro- 
gram.65 

The outside recommendations for improvement in the index 
were taken into account in the extensive planning for the multiyear 
revision of the series. To set the measure on a firmer theoretical 
foundation, the revision plans were based on a model of a fixed-input 
output price index. The new system consisted of four major compo- 
nents: Industry output price indexes, detailed commodity price 
indexes, stage*of#processing price indexes, and industry input price 
indexes. It rested on collection of actual transaction prices, expansion 
of coverage, and elimination of multiple counting of price changes$ 
In 1978, to emphasize that the index was a measure of change in 
selling prices received by producers at the level of the first significant 
commercial transaction in the United States, the Bureau changed its 
name from Wholesale to Producer Price Index. 

The Bureau continued to introduce new producer price indexes, 
with the goal of covering all 493 industries in the mining and manu- 
facturing sectors. By 1983, the Producer Price Index Revision program 
covered 191 industries, accounting for almost 60 percent of the value 
of all domestic mining and manufacturing production, with over 
18,000 price quotations for over 3,500 commodities. BLS used 
probability sampling techniques to select companies by she and loca- 
tion and to identify individual items and transaction terms for the 
firms. Estimates of sample error were also being constructed. Budget 
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cuts, however, postponed completion of the project as well as funher 
developmental work on  new indexes for the services sector. 

Petroleum prices. On several occasions during 1973, when wr 
~etroleurn exporting countries imposed an oil embargo, the New 
England congressional caucus complained to the Secretary of Labor of 
the failure of BLS to provide Yadequate wholesale or retail price data' 
on petroleum products-even at a time of acute shortages. The Seere 
W initially responded by noting that BLS had been working on the 
problem for more than a year, contacting companies and helping them 
develop reporting procedures, but that response had so far been dlh-p 
pointing. In December, the Secretary reported that the first data 
would soon be published. Indeed, on December 21, with the release of 
CPI figures for November, BLS presented the expanded and improved 
gasoline component, along with monthly retail gasoline price meaa 
ures.67 

But continued difficulties in developing voluntary reporting from 
the companies-especially on wholesale pricea-at a time of shortages 
and embargoes encouraged those demanding mandatoq reporting of 
energy statistics. In March 1974, the Joint Economic Committee rec- 
ommended, .Unless corporations producing petroleum products pro. 
vide full and immediate cooperation with the requests of the Bureau 
of Labor Statistics, Congress should provide BLS with authority to 
require submission of corporate data with appmpriate safeguards to 
Prevent competitive injury."@ - - 

However, following considerable discussion, the Bureau's Busi- 
ness Research Advisory Council upheld the principle of voluntary 
repofling and offered to encourage increased participation. The petro- 
leum industry representative to the Business Advisory Council on 
Federal Reports made a similar offer.69 

In June 1974, in presenting the Wholesale Price Index for May, 
the Bureau introduced improved data for refined petroleum products. 
Even so, the New England congressional caucus still complained of 
the lack of detail specific to their region. Commissioner Shiskin 
explained that more detail was not feasible, as BLS collected statistics 
from a sample and would not issue numbers that would identify 
reporters.70 
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Export and import prices 
Following World War 11, BLS had started development of indexes of 
prices for U.S. exports and imports, but had terminated the work in 
1948 due to budget cuts. Research on concept and methodology 
resumed in the late 1960's. The Bureau published export price indexes 
in 1971 and import price indexes in 1973. As of June 1982, coverage 
accounted for 71 percent of the value of exports and 96 percent of the 
value of imports. By the end of 1983, BLS had expanded coverage to 
100 percent of the value of products in U.S. foreign trade-but with 
less detail than originally planned because of budget r ed~c t ions .~~  

Employment and unemployment statistics 
The Gordon Committee-set up in 1961 to review employment and 
unemployment data-had called upon the Bureau for major improve- 
ments in its statistics. During the next 20 years, recurring recessions 
and the legislation passed to alleviate them increased the demand for 
more detailed and accurate employment data. In addition, the reorgan- 
ization of government statistical activities gave the Bureau added 
responsibilities; in 1972, it took over from the Manpower Administrad 
tion the preparation and publication of local area unemployment s t a  
tistics, occupational employment statistics, employment and wage data 
for workers covered by unemployment insurance, and data on the 
characteristics of the unemployed. The Bureau also expanded its anal- 
ysis and publication of labor force data relating to minorities, women, 
and families. 

In the 19801s, the Bureau worked to carry out the recommenda- 
tions of another group of experts empaneled to review the govern- 
ment's statistics-the National Commission on Employment and 
Unemployment Statistics. The National Commission, headed by Sar 
Levitan. issued its report, Counting The Labor Force, in 1979. after 
extensive public hearings, preparation of 33 background papers, and 
much discussion. "By and large," the commission stated, "the most 
important national statistics are timely, objective, and reasonably accu- 
rate, and they have unquestionably played a crucial role in guiding 
policy formulation. The commission's review of existing data, how- 
ever, has led it to several areas in which the information system might 
be improved." The commission's 90-odd recommendations covered dl 
the Bureau's employment and unemployment statistics programs?2 
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Secretaries of Labor Ray Marshall and Raymond Donovm, as 
required by the law establishing the commission, submitted repork to 
Congress evaluating the desirability, feasibiliry, and cost of each rec- 
ommendation. Under Nonvood, a number of major  recommendation^ 
were put into effect, but others were found to be too costly or hprac- 
tical, and implementation of others awaited the results of testing and 
the development of programs. 

Current Population Survey. In January 1967, the Bureau put into effect 
some of the major recommendations of the Gordon Committee for 
the CPS. It introduced sharper definitions; a minimum age of 16, 
rather than 14; and a larger sarn~le. 

One element of th; new definitions proved controversid. Under 
the new terminology, persons were classified as unemployed only if 
they had searched for work within the previous 4 weeks and were 
currently available for work. If no job search had been conducted, a 
person was classified as "not in the labor force" rather than unem- 
ployed. 

Union economists charged that the new procedure, which had 
been tested in a survey of 13,000 households in September 1966, 
would aggravate the "existing undercount" of unemployment by 
excluding those who were discouraged-those who were no longer 
searching because they believed no work was available. They advo. 
cated increased efforts to identify and learn more about discouraged 
workers. Although the new definition of unemployment remained in 
force, the Bureau did add a series of questions to the CPS designed to 
collect data on discouraged workers. The results were published quar- 
terly thereafter.73 

The size of the CPS sample, increased in 1967, had to be 
decreased in 1971, but the Bureau obtained funds to increase it sub- 
stantially in 1978 and again in 1980, largely to provide the detail 
needed to improve State and local estimates. In 1981, the sample had 
to be reduced again but remained considerably higher than it was 
before 1980. New methods of seasonal adjustment were introduced in 
1973 and refined in 1980. 

In 1976, the Bureau-to allay outside criticism of the unemploy- 
ment concept-began to publish in its monthly release on the employ- 
ment situation an array of unemployment rates, U-1 through U-7, 
each based on a different definition. The U-5 rate remained the official 

definition, but, as Shiskin explained. 'No single way of measuring 
unemployment can satis@ all analytical or ideological interests."?) 

As the National Commission had recommended, the Bureau 
added military personnel stationed in the United States to the 
national labor force and employment figures, although not to the State 
and local data, and included them in the computation of the overall 
unemployment rate. Further, all industry and occuparional data in the 
CPS were classified according to a new system developed for the 1980 
census. In addition, the estimation methods were revised along the 
lines the commission had recommended. 

BLS also added monthly questions to the CPS on the school 
attendance of 16- to 24-year-olds, another recommendation of the 
commission, to learn more about their work and school choices and 
their labor market attachment. The commission had also recom- 

mended improving the identification of discouraged workers by col- 
lecting more specific information on recency of job search, current 
availability, and desire for work, but the Bureau postponed this work 
indefinitely because tests of the feasibility of introducing pertinent 
questions into the CPS questionnaire were inconclusive. Discouraged 
workers continued to be counted as outside the labor force and 
excluded from the official unemployment figure, in line with the com- 
mission's recommendation reached after much debate. 

The commission had called upon BLS to prepare an annual 
report containing national data on economic hardship associated with 
low wages, unemployment, and insufficient participation in the labor 
force. The Bureau issued the first report, Linking Employment 
Problems to Economic Status, in January 1982, with annual reports 
thereafter. Congress, in the Job Training Partnership Act of 1982 
(PL97-300)) specifically authorbed the Secretav of Labor to develop 
such information. 

In the early 1980's, the Bureau started a major project to redesign 
the CPS in cooperation with other Federal sponsors of household 
surveys and the Census Bureau. By July 1985, an entirely new sample 
will have been phased in, based on materials from the 1980 census.75 

Establishment survey. The Bureau continued to expand its monthly 
series on employment, hours, and earnings in nonagricultural estab- 
lishments In 1965, it had covered a sample of 135,000 establishments; 
by 1975, the sample had grown to 160,000 and by 1983, to 190,000. 
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In 1979, the National Commission criticized the sample design 
and other basic statistical underpinnings of the establishment s~rvey, 
but urged caution in making major changes that might disrupt eco, 
nomic series essential for current analyses and as building blocks for 
important indicators. Basic shorrcomings nored by the commission 
included inadequate sample she, poor documentation, and lack of 
quality control meaures. With the support of the Secretary, BLS 
established a long-range project for a full-scde modernization of the 
SUmey. Major changes would await development of an overall system- 
atic redesign, -. 

l'he commission specifically recognized the inadequacy of indus. 
P detail for the large and growing seluice-producing sector of the 
economy, and the Bureau moved to improve the sample. Cooperating 
State agencies responded with a buildup of coverage so that, by 1984, 
BLS expaded publication of industry detail in the service sector by 82 
additional industries.76 

Occupational employment statistics. The Vocational Education A c t  of 
1963 required the States to develop information o n  future occupa- 
t i~nal  requirements for use in planning education and training pro- 
grams. To help State officials, the Bureau prepared a series of 
0ccu~ational projections for the year 1975, published in Tomo~row's 
Manpower Needs (1969). 

I - 
Also, at the urging of the Gordon Committee, the Bureau began 

(0 develop occupational statistics through industv studies. Then, in 
1971, BLS mailed questionnaires to 50,000 manufacturing establish- 
ments, marking the start of the Occupationd Employment Statistics 
SumY conducted in cooperation with the Employment and Training 
Administration and the State emploment security agencies. Between 
1971 and 1981, the Bureau completed three survey cycles for manufac- 
turing; various nonmanufact~rin~ and senice industries; and govern- 
ment senices. BY 1982,48 State agencies had joined the effort. 

Since 1980, the survey has been an important source of data for 
the Bureau's national industry-occupational matrix, one of  its basic 
'001s for occupational employment projections and occupational out- 
look studies. 

Local area unemployment stutisticr. Among the Bureau's most intrac- 
table problems has been the inadequacy of local area unemployment 

data. Before the program was turned over to the Bureau, the figures 
had been used primarily to identify areas of labor shortage or surplus 
by the Bureau of Employment Security and its successor agencies. 
They had been developed through a complicated series of computa- 
tions-the 70-step or Handbook method-relying heavily on data 
derived from administrative records of the unemployment insurance 
system. Beginning with passage of the Comprehensive Employment 
and Training Act (CETA) in 1973 and later under additional legisla- 
tion, these data were incorporated in the formula used for the regular 
and direct distribution of Federal funds to States and local areas. The 
Bureau, assigned technical and ~ublication responsibility for the data, 
found them of questionable quality for the new purpose. 

Shiskin summarized the difficulties: "These unemployment statis- 
tics have been severely criticized because they lack conceptual uni- 
formity and consistency, are of uneven reliability, and cannot be fully 
reconciled with data from he national purvey of employment and - - 
unemployment. "77 

In 1974, BLS instituted new procedures to improve the data, 
including benchmarking the annual estimates to the Current Popula- 
tion Survey and improving the Handbook procedures t o  provide 
greater uniformity among the States in concepts and methods. States 
facing reduced CETA funding challenged the new procedures. New 
Jersey attacked the methodology, Maryland attacked the implementa- 
tion, and both charged specifidly that the Secretary of Labor, in 
instituting the changes, had violated the advance-notice requirement 
of the Administrative Procedures Act and had exceeded his authority. 

The Bureau's statistical methods were upheld in the New jersey 
case. In the Maryland case, a lower court upheld the Depamnent 
position that it was not required to give advance notice in the Federal 
Regisrer of changed methods for gathering unemployment statistics, 
but the decision was reversed by the U.S. Covrt of Appeals for the 
District of Columbia. In so ruling, the court found that "the develop- 
ment of statistics no longer serves merely informational pu'poses" in 
view of their use in allocating billions of dollars under the CETA 
prograrn.78 

The Bureau continued efforts to improve the data, although it 
recognized the limited pos~ibilities in view of the Lack of funds. Shis- 
kin acknowledged many shortcomings, stating in $977, "When YOU 

get to those very small areas we're talking about, we worry about 
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whether we're giving any better than random numbers," He estimated 
that accurate State#by-State figures would require an additional annual 
aP~ropriatio[l of $40-$50 million-which still would not provide 
dependable city and county dara.7g 

In 1978, BLS again introduced improvements. The momh$ 
unemployment rates for 10 States and 2 metropolitan area were now 
drawn directly from the Current Population Sumey. With these revis 
sions, Congress, in reauthorizing CETA, provided that the Secnq  
should ensure that areas within Standard Metropalien Areas and 
central cities would not lose funds as a result of changes in statisticd 
methodology.uo In addition, the Bureau and the States began work to 
standardize the underlying unemployment insurance claims data to 
provide greater consistency with the concept of unemployment used 
in the CPS. 

In 1979, after reviewing the local area unemployment statistics 
Program, the National Commission concluded, "There is no way, at 
reasonable cost, to produce accurate employment and unemployment 
statistics for thousands of areas every month." Thus, it suggested 
"only incremental" improvements: Expansion of the CPS, enhance* 
merit of the Handbook procedures, and congressional review of the 
allocation forrnulas.81 

The vel, large sums of money required for a major overhaul 
constituted a critical obstacle. Even so, in 1982, Nomood cemented, 
"The local unemployment statistics program is one which clearly 
needs more work."a2 The Bureau continued an intensive research 
effort. 

lob vacancy statistics. The Bureau continued its efforts to develop job 
VWancY statistics, although methodological and conceptual problems 
and budget restraints plagued the program from the beginning. In 
1967, the Bureau began collection of job vacancy data in Phoenix and 
O k l d ~ m a  City in connection with the regular labor turnover survey. 
At about the same time, however, funding for the turnover program 
Was in half as part of general budget redu~tions,~3 

Shortly after arsurning office in 1anua-y 1969, President Nixon. at 
the urging of Arthur Burns, directed BLS to develop plans for a 

system of job vacancy statistics. Budding on the Bureau's 
earlier efforts, cmrnissioner Moore developed a Federal-State COOPd 
erarive Program of statistics on job openings and labor turnover. The 
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first data. on job openings were published in 1970. BLS had to termi- 
mte the program in 1974, however, after the Manpower Administra- 
tion withdrew its supporting funds on the basis that the data were not 
usehl to the placement activities of the State employment security 
agencies .a4 

In the late 1970'8, Congress authorized the Bureau to plan for a 
survey of job openings. A pilot study demonstrated that, while a 
national program could be developed, the cost would be "in excess of 
$25-$30 million a years-twice the budget for the national household 
survey. Then, the labor turnover program, which had been the vehi- 
cle for the pilot study, became a casualty of the 1982 budget cut, in 
view of its overall technical limitations, particularly its failure to cover 
service industries, where turnover rates were highest.a5 

This checkered history reflected the difficult and controversial 
nature of job vacancy statistics. The Labor Research Advisoq Councii 
expressed grave reservations because of the difficulty in defining basic 
terms and the belief that industry would use vacancy statistics to 
"deflate" unemployment figures. Somewhat more supportive of the 
program, the Business Research Advisory Council nevertheless 
opposed connections with local employment offices and sought assur- 
ances that the Employment Service would not use vacancy data to 
direct referrals. In its report, the National Commission "found no 
evidence that useful job vacancy statistics can be collected in a cost- 

~ 

effective manner."86 

Poverty and urban problems 
BLS accomplished some of its most innovative work in special surveys 
related to poverty and urban problems. In Februaq 1966, the Bureau 
canvassed food prices in six large cities for the National Commission 
on Food Marketing and also for Esther Peterson of the President's 
Committee on Consumer Interests on the question, "Do the Poor Pay 
More?"87 

At about the same time, the Bureau launched a new quarterly 
series of data on conditions in urban poverty neighborhoods. Begin- 
ning with data from the Current Population Survey of March 1966, 
the Bureau compiled special tabulations of poverty tracts and com- 
pared the findings with characteristics of other city dwellers. Census 
had developed the classification system for the Oftice of Economic 
Opportunity, basing it on 1960 census data for cities of 250,Om popu* 
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lation or more and for a range of variables such as income, education, 
skills, housing, and family conditions. 

Then, in response to a directive of Secretary Wirtz thar the 
Bureau and the Manpower Administration "provide the information 
necessary for a concerted attack on individual and social problems," 
the agencies conducted a series of pilot projects. The Manpower 
Administration financed a joint BLS-Census survey of slum areas in 
six large cities covering the period July 1968 through June 1969, a 
study specifically designed for use in the President's Concentrated 
Employment Program of jobs and training activities. In October 1969, 
BLS published Urban Employment Survey: Employment Situation in 
Poverty Areas of Six Cities, following with special articles in the 
Monthly Labor Review. The Bureau conducted a second urban 
employment survey but, despite its desire to continue the work, was 
unable to reach agreement with the Manpower Administration on 
methodological issues and policy priorities.B8 

In 1971, Moore announced that BLS would suspend production 
of the quarterly series on poverty areas the following year to improve 
accuracy by allowing for introduction of 1970 census data when they 
became available. The suspension was critiched by Senator Hubert 
Humphrey and George Meany because it would occur in a Presiden- 
tial election year Roy Wilkins, chairman of the Leadership Confer- 
ence on Civil Rights, wrote the Secretary, "The BLS has enjoyed a 
deserved reputation for integrity. Recent developments have raised 
doubts. . . . The decision to abandon the ghetto unemployment data 
. . . reinforces these doubts and raises new questions of political 
interference with BLS."89 In 1973, once data from the 1970 census 
had been introduced, BLS resumed publication of the quarterly data 
but based solely on an income definition of poverty. 

Earnings statistics 
Since 1947, BLS had published a series on gross and spendable average 
weekly earnings based on the establishment survey. Spendable earn- 
ings were derived by adjusting average gross weekly earnings of all 
production or nonsupervisory workers for Federal taxes and Social 
Security payments for a worker with no dependents and for one with 
three dependents. Adjusted by changes in the CPI, "real" gross and 
spendable eamings series were developed to indicate changes in the 
purchasing power of money earnings. In 1982, the spendable eamings 

series was discontinued because of conceptual inadequacies. Many 
critics-among them former Commissioner Moore-had faulted the 
series as "misleading" because it rested on the unwarranted assump 
tion that a worker with three dependents had the same weekly eam- 
ings as the average for all workers. The National Commission had 
recommended discontinuance, explaining, "This hybrid figure does 
not measure what it purports to measure."* 

Instead, the commission urged development of eamings statistics 
derived from the Current Population Survey. BLS then published 
quarterly reports of median earnings of workers and their families 
derived from the CPS. Some observers characterized these statistics as 
"soft," noting that they were based on subjective, oral responses, in 
contrast to the "hard1' numbers derived from establishment reports. 
Furthermore, the CPS samples were rather small, with a substantial 
nonresponse rate, and the statistical variance for earnings was rela* 
tively high?l 

Earnings data were also derived from the reports filed by employ- 
ers covered b y  the unemployment insurance program. From these --- --  

reports, BLS developed and published statistics on average annual pay 
by State and industry. The data were used by the Employment and 
Training Administration and State agencies to construct projections of 
total and taxable wages and by the Commerce Department in develop 
ing the personal income estimates in the gross national product 
accounts. 

For a number of years, up to data for 1975, BLS also ~ublished 
another series on annual earnings, developed from a lepercent ran* 
dom sample of the records of the Social Security Administration and 
the Railroad Retirement Board. 

Wages, benefits, and industrial relations 
In 1965, the Bureau's wage program included three principal types of 
surveys which produced occupational wage information: Area wage 
surveys, industry wage surveys, and the national survey of 
professsional, administrative, technical, and clerical pay (the PATC or 
white-collar survey). Although differing in industrial, geographic, and 
occupational coverage, and originating for dif?erent purposes at diier- 
ent times, they were developed into an integrated program based on 
common concepts and definitions, a common set of administrative 
forms, and a single manual of procedures. 
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In the area wage survey program, statistical techniques we, 
improved in the early 1970's. By 1982, the program included about 70 
Standard Metropolitan Statistical Areas, statistically selected to rep 
resent all metropolitan areas of the United States, excluding Alaska 
and Hawaii. 

The Bureau also conducted wage surveys in 86 areas on behalf of 
the Employment Standards Administration for use in administering 
the Service Contract Act of 1965. The act required payment of the 
prevailing wage by employers providing services to the Federal Gov- 
ernment under contracts of $2,500 or more. 

- ----. 
For several years after world War 11, BLS added detail to its arm 

wage surveys for use by the Department of Defense and other agencies 
in setting wage rates for their blue-collar employees. However, in 
1965, President Johnson directed the Civil Service Commission to 
work towards developing a uniform system for all Federal agencies. In 
the negotiations that followed, BLS rejected proposals that it actively 
participate in these surveys, noting a potential conflict of interest and 
violation of confidentiality, since representatives of employee unions 
and agency management customarily participated in the detailed plan- 
ning and conduct of the surveys. Therefore, under the Coordinated 
Federal Wage System, established administratively in 1968 and enacted 
into law in 1972, BLS provides some statistical support, but local wage 
SUtVey committees, consisting of management and labor representad 
tives, conduct the studies.92 

Various groups have suggested that BLS become the data collec- 
tion agency for both the white- and blue-collar pay systems. This was 
the recommendation of the Federal Job Evaluation and Pay Review 
Task Force in 1971. In 1979, the General Accounting Office recom- 
mended that BLS work with the Office of Personnel Management to 
improve the system.93 

Industry wage surveys, conducted in each industq on a 3- or 5- 
year cycle, covered about 40 manufacturing and 25 nonmanufacturing 
industries by 1982. Following the budget cuts f6r fiscal year 1982, the 
program was reduced to 25 manufacturing and 15 nonmanufacturing 
industries. 

The PATC survey was made the basis for carrying out the princi- 
ple of comparability of Federal and privategector pay under legislation 
pmed in 1962 and 1971. The Bureau acts as the data collector for the 
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pEsident's Pay Agent, which sets the specifications for the survey and 
rn&es the recommendations on  pay adjustment.94 

Several investigations of the Federal pay system have touched on 
matters relevant to the Bureau's role. In 1973, the Generd Account- 
ing Office, after a review of the comparability process, emphasized the 
need to expand the coverage of the PATC survey and to clarih, the 
definitions and terminology. In 1975, the President's Panel on Federal 
Compensation (Rockefeller Panel) called for the inclusion of data from 
State and local governments, a change which would require amending 
the Federal pay laws. Also at that time, the Council of Economic 
Advisers urged the separation of managerial or political interests- 
those of the President's Pay Agent and the Federal Employees Pay 
Council-from the technical side of pay comparability, with the 
Bureau assigned responsibility for developing a mechanism for deter. 
mining the wage rates and benefits of workers doing 'comparable 
work" to that of government employees.95 

With increases in appropriations, BLS extended the occupational 
coverage of the PATC survey from 72 occupational work levels in 
1975 to approximately 100 such categories in 1982. However, critics 
still complained that the survey covered mainly large, high paying 
firms, and also objected to the continued exclusion of State and local 
government workers.g6 

The review groups also had recommended that the Federal pay 
comparabiiity system be expanded to include benefits. The Office of 
Personnel Management, in developing its Total Compensation Com. 
parability project, called on the Bureau to gather data on benefit ~ l a n s  
in the private sector. The Bureau conducted a pilot project in 1979 
and then developed an annual survey of the incidence and characteris* 
tics of employee benefit plans in medium and large firms. 

The Bureau added another type of occupational wage s u w  in 
1970 with a program of surveys of wages and benefits of municipal 
government employees. The series eventually covered 50 occupations 
in 27 large cities before it was eliminated in the budget cuts of fiscal 
year 1981. 

Economic policymakern had long felt the need for a current, 
broadly based measure of change in wage costs in the economy, corn- 
parable in scope to the consumer price and employment measures. 
The urgency increased with the wage-price spiral of the Viemam era. 
In 1969, the Bureau asked Albert Rees of Princeton University to 
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make recommendations for improving its measures of wage change. 
While questioning whether a new series could be developed on a cost- 
effective basis, Rees suggested that the Bureau develop an index from 
the exisring data on average hourly earnings in the establishment 
survey, adjusted to exclude overtime payments in manufacturing and 
employment shifts between high- and low-wage industries. He also 
stressed the importance of obtaining information on the changes in 
the earnings of government employees.97 

The Hourly Earnings Index was developed in 1971, responding 
to the Rees suggestion. While it represented a step forward, the index 
was limited to earnings of production workers, excluded supplemen- 
tary benefits, did not adjust for part-time workers, and did not provide 
separate detail for occupational groups. 

Pressure continued for the development of a broad, general wage 
measure to serve as an economic indicator. Shiskin explained that 
government officials responsible for monitoring the economy and 
evaluating the effectivenesses of economic policies had pressed BLS to 
produce a measure which included benefits. Although the labor advis- 
ers questioned the proposed measure, complaining of the lack of "a 
well-constructed, theoretical framework," they participated in the 
technical. developrnenr of what came to be called the Employment 
Cost Index.98 

The Employment Cost Index, measuring quarterly changes in 
wages and salaries, was first published in 1976. Designed as a fixed 
weight index at the occupational level, it eliminated the effects of 
employment shifts among occupations. Developed in stages, the ECI 
included benefits in 1980 and, by 1981, presented indexes by occupa- 
tional group and industry division for State and local government 
workers as well as for the private nonfarm sector. It also provided 
detail by collective bargaining status, region, and area size. In October 
1980, the Office of Management and Budget designated the ECI a 
"Primary Federal Economic Indicat0r."~9 

The series on current changes in wages and supplementary benee 
fits agreed to in collective bargaining continued as an indicator in this 
more limited but significant sector. Since 1982, BLS has followed 
about 1,900 bargaining situations involving actions covering 1,000 
workers or more. Initially limited to wage adustments, the series now 
covers changes in total compensation in agreements covering 5,000 
workers or more in all industries and 1,000 workers or more in 
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construction. Also, beginning with 1979, BLS has published data on 
rod compensation under negotiated agreements covering 5,000 work- 
ers or more in State and local government employment. 

Bureau wage programs of long standing were eliminated during 
the budget tightening of 1979-82, however. The series of wage chro- 
nologies, which provided a continuous record of wage and benefit 
changes negotiated in about 30 major firms or associations of firms, 
was discontinued, along with the series on union wage rates and 
benefits in the building and printing trades, in local transit and truck- 
ing, and in grocery stores. 

Industrial relations programs were also substantially affected. The 
Bureau's file of collective bargaining agreements was maintained only 
for contracts covering 1,000 workers or more, and, while the file 
continued as a basis for BLS reports on wage negotiations, in-depth 
studies of contract provisions were no longer conducted. The direc- 
tory of unions and employee associations was discontinued, and strike 
statistics were reduced in coverage. 

Productivity and technology 
Economic conditions focused increasing attention on the productivity 
of U.S. industry and its workers. Concern over the consequences of 
technological change and foreign competition, the use of productivity 
improvement factors in collective bargaining agreements, and the 
implementation of wage-price guidelines as national economic policy 
gave productivity measurement heightened importance. With the slow 
rate of productivity increase during the 1970's, productivity measures 
remained in the spotlight. 

To meet the demand for more information, the Bureau's ongoing 
work on productivity measures was expanded. The number of indus- 
tries for which BLS prepared productivity indexes increased to 116 
over the period, reflecting in part extended coverage in trade and 
services. Productivity measures for the economy as a whole and major 
sectors, first published on an annual basis in 1960, were introduced 
quarterly in 1968. 

Innovative work was stimulated by the National Academy of 
Sciences Panel to Review Productivity Statistics, which recommended 
in 1979 that BLS "experiment with combining labor and other inputs 
into alternative measures of multifactor productivity." The General 
Accounting Office seconded the suggestion in a 1980 report1* 
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In 1983, the Bureau published its first multifactor productivity 
indexes for major sectors of the private economy, covering the period 
1948-81. These estimates measured the annual change in output per 
unit of combined labor and capital input. The Bureau explained that 
this "more inclusive measure" represented the first step in trying to 
qantify the contribution of a number of major factors underlying 
productivity change. Comparing movements of the multifactor index 
with those of the more familiar measure-output per hour of all 
persons-would indicate how much of the growth or falloff in output 
per hour was due to changes in the use of capital-capital productiv- 
ity-and how much was due to a combination of the other factors, i.e., 
changes in technology, shifts in the composition of the labor force, 
changes in capacity utilization, and so forth.lOl 

The Bureau also played a leading role in developing statistics on 
productivity in the Federal Government. The Joint Economic Com- 
mittee initiated the project in 1970 by asking the General Accounting 
Office, the Office of Management and Budget, and the Civil Service 
Commission to establish a task force to collect information and con- 
struct indexes. BLS provided assistance and, in 1973, assumed full 
responsibility for collecting data and developing measures. By 1982, 
the program covered about 450 organizational units in almost 50 
Federal departments and agencies.102 

Meanwhile, BLS continued its interest in the impact of automa- 
tion and technological change. In 1966, it released an expanded and 
updated version of its study of 36 major industries. It followed with 
new studies on computers, railroads, and energy, while continuing to 
update the earlier work in a series of publications. 

The Office of Productivity did lose one of its programs in the 
latter parr of the period. Since 1959, the Bureau had surveyed various 
rjpes of federally assisted construction to determine labor and materi. 
als requirements in order to estimate the total employment generated. 
Over the years, it had conducted some 28 studies, covering, for exam- 
ple, highways, hospitals, college housing, Federal office buildings, and 
sewers-extending the scope to include private housing construction. 
The data were used in projecting training needs and occupational 
outlook, shortages and surpluses in labor supply, material demands, 
and input-out~uf matrixes. During the 1982 budget austerity, BLS 
eliminated the program, largely because of the time lag bemeen survey 
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dates and publication and the extensive use of estimation and imputa- 
tion.103 

Economic growth and employment projections 
Since the 1960's, the Bureau had produced projections of the labor 
force, industry output, and employment. The  Bureau prepared projec- 
tions on a 2-year cycle covering five areas: Labor force, aggregate 
economic performance, industry final demand and total production, 
industry employment levels, and occupational employment by indus- 
try. 'O4 

The Bureau continued to publish revised editions of the Occupa- 
tional Outlook Handbook, a comprehensive reference volume for 
career guidance first produced in 1949 at the urging of the National 
Vocational Guidance Association and with the financial support of the 
Veterans Administration. In 1957, BLS had added the Occupational 
Outlook Quarterly to supplement the biennial Handbook. 

The projections work was coordinated with the occupational 
outlook programs, although the functions were located in separate 
offices. In November 1979, the Bureau brought the work together 
under the umbrella of the Office of Economic Growth and Employ- 
ment Projections, making for closer integration of the work on labor 
force, industry output, employment, and occupational projections.105 

Industrial safety and health 
Historically, BLS had conducted frequent studies of occupational 
safety and health problems and had worked closely with safety and 
inspection groups. By 1966, it was publishing both quarterly and 
annual statistics on the frequency and severity of work injuries in 
many industries. 

Passage of the Occupational Safety and Health Act of 1970 greatly 
altered the field of industrial safety statistics. The act directed the 
Secretary of Labor to  issue regulations requiring covered employers to 
maintain accurate records of work-related deaths, injuries, and ill- 
nesses. In 1971, the Secretary delegated to  BLS the responsibility for 
developing the underlying statistical system, in coordination with the 
Assistant Secretary for Occupational Safety and Health. 

The Bureau moved quickly to construct a cooperative Federal- 
State program to gather statistics necessary under the new law, provid- 
ing grants to States for planning and development. The specialized 
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treatment formerly accorded the collection of data on occupational 
injuries of longshore workers was discontinued, superseded by the 
more comprehensive program. By 1976, the annual survey of occupa- 
tional injuries and illnesses had become the largest annual sample 
survey conducted by the Bureau. In the following years, BLS sought 
to reduce the reporting burden on employers while refining the sur. 
vey. In 1982, it sampled about 280,000 establishments in 48 participat. 
ing States. 

The Bureau also developed procedures ro provide additional 
information from State workers' compensation records on the charac- 
teristics of the injuries and illnesses and the workers involved. The 
Supplementary Data System, introduced in 1976, became fully opera- 
tional in 1978, and by 1982,34 States were participating in the cooper. 
ative program.106 

In addition, to help fill gaps in the knowledge of how and why 
on-the-job accidents occur, in 1977 the Bureau began a series of direct 
surveys of injured workers. Each survey in the Work Injury Report 
program was designed to cover a specific type of accident being studied 
by the Occupational Safety and Health Administration and the 
National Institute for Occupational Safety and Health. From 1978 on, 
the Bureau conducted four such studies each year, publishing, for 
example, Accidents involving Eye Injuries and Back Injuries Associated 
with Lifting. 

International activities 
In the 1960's) with the growing importance of foreign trade and 
concern for competition in world markets, the Bureau ~ublished two 
studies presenting international comparisons of unit labor costs, one 
for the manufacturing sector as a whole and the other covering the 
iron and steel industry. The Bureau also participated in a joint project 
of the Department of Labor and the Japanese Ministry of Labor, a 
comparative study of wages in Japan and the United States. Janet 
Norwood, as Chief of the Wage and Labor Cost Section of the Office 
of Foreign Labor and Trade, led BLS activities for the project.107 

However, in 1969, BLS dismantled the Office of Foreign Labor 
and Trade and distributed its constituent units throughout the 
Bureau. Then in 1972, as a result of budget cuts and staff reductions, 
one of the units was abolished and the periodical Labor Developments 
Abroad, begun in 1956, was suspended. To fill the gap, the Monthly 
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Labor Review expanded its coverage of foreign labor conditions. The 
Office of Productivity and Technology continued the work on interna- 
tional comparisons of employment, earnings, and productivity. 

The Bureau continued to provide training and technical assist. 
ance to developing countries. The training programs for foreign tech- 
nicians were restructured in the early 1970's, when it became apparent 
that the developing countries no longer needed basic sratistical train- 
ing as much as they needed more advanced training on practical 
applications. At the recommendation of a 1972 task force representing 
the U.S. Agency for International Development and the Department 
of Labor, BLS instituted short-term seminars on specific topics in 
applied labor statistics. By the early 19801s, about a dozen seminars of 4 
to 8 weeks duration were being held each year. Moreover, the BLS 
international training program held two seminars overseas in 1977. 
Since then, about 20 such seminars have been conducted throughout 
the world on various topics in labor statistics. 

Administration 

Funding 
Generally, the Bureau's budget fared relatively well until Federal 
appropriations tightened in the 1980's. BLS appropriations increased 
about eightfold between 1966 and 1985, although this reflected man. 
dated salary increases in addition to in programs and person. 
nel (table 7). The number of staff positions increased by one-third over 
the period. In 1983, the Bureau was given full financial responsibility 
for the labor' market information system, and an initial sum of $20.4 
million in unemployment insurance trust funds was included in the 
Bureau's budget for fiscal year 1984. 

With the tightening of the Federal budget in the 19801s, Nor- 
wood gave prioriry to assuring the quality and adequacy of the Bureau 
programs providing major national indicators. Other programs were 
trimmed to accommodate to the loss of funds. In fiscal year 1982, 
when Congress added a cut of 4 percent to the 12 percent ~ r o ~ o s e d  
by the administration, the Bureau considered furloughing its work 
force as other agencies had done, but managed to avoid that step 
through advance planning of new hires and replacements. With sup- 
port from labor and business groups and the Joint Economic Commit- 
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Table 7. Funding for Bureau of Labor Statistics, 1966-85 
(in thousands) 

Fiscal year ended- Total1 Salaries and expenses 

June 30 - 
1966 $21,995 $19,967 
1967 23,519 20,588 
1968 24,3 11 20,985 
1969 27,071 21,933 
1970 30,433 24,653 
1971 32,644 28,096 
1972 42,033 37,300 
1973 48,874 44,45 1 
1974 53,261 48,635 
1975 62,324 54,422 
1976 75,841 65,846 

September 30 - 
1977l 90,363 75,617 
1978 93,410 84,015 
1979 103,869 94,752 
1980 124,395 102,890 
1981 121,792 111,081 
1982 120,170 113,067 
1983 130,001 12 1,743 
1984 157,740 137,340 
1985 173,260 152.860 

LThrough fiscal year 1984, includes the direct appropriation together with 
advances and transfers of Federal hnds and payments from trust funds. For 
fiscal years 1984 and 1985, includes, in addition to the direct appropriation, 
the trust fund supplement of $20.4 million transferred to BLS for manage- 
ment of the labor market information program. The 1985 figure does not 
include other advances and transfers. 

21ncludes funds for transition quarter. 

SOURCE: The Budget ofthe United Stater Government. 

tee, Congress appropriated supplemental funds to restore the initial 
administration levels. 

Management 
In 1966, Secretary Wirtz's management consultants, Booiallen and 
Hamilton, recommended that BLS become "a more integral part of 
the Department." Also, characterizing BLS as too compartmentalized 
and inflexible to meet new demands, the consultants suggested 
stronger central leadership for the Bureau, with a Chief Economist 
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responsible for products and planning and a Chief Statistician respon- 
sible for standards and techniques.lo8 Ross accepted these recommen- 
dations and put them into effect, also separating the operations 
functions from the program and planning functions in the Bureau's 
regional offices. 

Implementing another Booz-Allen recommendation, the Bureau 
established a central Office of Publications to help the Commissioner 
and the program offices plan, prepare, and disseminate public informa- 
tion. The Office used computer languages created by the Bureau's 
systems staff to generate photocomposed statistical tables, charts, and 
text, making the Bureau a pioneer in the photocomposed production 
of statistical publications from existing data bases.1°9 Moreover, BLS 
now makes available major data series at the time of initial release 
through electronic news releases and, more comprehensively, through 
magnetic tape. 

Indeed, the Bureau had emphasized improving its electronic 
information systems. Booz-Allen had stressed the need for broader 
and more aggressive use of electronic data processing and had recome 
mended the centralization of all data collection and processing, which 
were then being conducted separately in the various program offices. 
BLS had installed a second-generation compurer system in 1963. 
Under Ross, the Bureau encouraged computer language training for 
its professionals to promote expanded use of the computers for analye 
sis and interpretation and worked with the Department to plan a 
system based on a third-generation facility. 

During the early 197O1s, the Office of Systems and Standards 
developed Table Producing Language (TPL), a system designed to 
select, restructure, cross-tabulate, and display data. Installations 
around the world have acquired this tabulating system, including corn- 
mercial enterprises, State and municipal agencies, major universities, 
and other national statistical agencies. In fiscal year 1978, BLS initiated 
LABSTAT (LABor STAEstics), its greatly expanded data base or 
general pool of statistical information which gives users direct on-line 
computer access to more than 150,000 time series. 

Meanwhile, the Bureau had moved into time-sharing on main- 
frame computers at the National Institutes of Health and, later, with a 
commercial computer center. This boosted processing capabilities in 
major programs and greatly increased opportunities for analytical 
research, while also facilitating transmissions between BLS headquar- 
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ters and the field offices-without committing scarce resources to 
expensive and soondoutdated equipment. 

Having already reorganized under Ross, the Bureau largely con- 
formed with proposals issued by the Office of Management and Bud- 
get several years later for improving the organization of all Federal 
statistical activities. In 1971, when OMB called for centralized data 
collection and processing activities within the statistical agencies and 
the establishment of separate units for planning and data analysis, 
Moore replaced the positions of Chief Economist and Chief Statisti- 
cian with two Deputy Commissioners, one in charge of data analysis 
and the other in charge of statistical operations. Shiskin altered the 
arrangement somewhat by establishing a single Deputy Commissioner 
in 1975.'1° 

During her term, Norwood refined the BLS organizational struc- 
ture. She enlarged the role of the Office of Research and Evaluation, 
which she expanded in 1982, reflecting increased interest in mathe- 
matical statistics and concern for improving the quality of the Bureau's 
data. In 1982, she also created the position of Deputy Commissioner 
for Administration and Internal Operations. In  1983, she announced 
the recombination of the two program offices dealing with employ- 
ment statistics, forming the Office of Employment and Unemploy- 
ment Statistics. "l 

Field operations 
The tremendous growth in demand for local data and the accompany- 
ing expansion of Federal-State cooperative programs enhanced the 
role of the Bureau's regional offices. In 1967, as part of the Depart- 
ment's effort to establish uniform regional organizations and bounda- 
ries, BLS changed the location of one of its regional offices from 
Cleveland to Kansas City. In 1968, it established new offices in Phila- 
delphia and Dallas, for a total of eight. 

The incoming Nixon administration pushed decentralization of 
government activities, prompting the Department to issue orders to its 
agencies to delegate authority to the field. In 1973, when the Bureau's 
regional directors were designated Assistant Regional Directors, Shisa 
kin complained of the "apparent subordination of the Bureau staff to 
political appointees," namely the Deparrment of Labor Regional 
Directors.l12 In 1975, Secretary Dunlop made a change, establishing 
Regional Commissioners along with Regional Solicitors and Regional 
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Administrators. At about the same time, Shiskin created the position 
of Assistant Commissioner for Field Collection and Coordination in 
the national office. 

The regional offices now exercise several basic functions: They 
collect and process primary data required for the Consumer Price 
Index, the Producer Price Index, the Employment Cost Index, the 
international price program, and the occupational wage survey pro- 
gram. They supervise and assist cooperating State agencies in collect- 
ing labor force and occupational safety and health statistics and also 
assist in the preparation of area estimates of labor force, employment, 
and unemployment. In addition, they disseminate Bureau publica- 
tions and data. The Regional Commissioners represent the Commis- 
sioner and the Bureau in the regions and advise the Department's 
Regional Director. 

Advisory groups 
The Business and Labor Research Advisory Councils, established in 
1947, continued to play active roles as advisers and disseminators of 
the Bureau's data. Most recently, Norwood has stressed the impor- 
tance of their role and her desire to see that they become more helpful 
to the Bureau in carrying out its mission. 

Over the years, there have been proposals for extending the 
Bureau's formal advisory arrangements. Moore proposed setting up 
some means of obtaining advice from the staffs of universities and 
research institutes, but these were not implemented. In 1979, the final 
report of the National Commission on Employment and Unemploy- 
ment Statistics contained a proposal for a panel 'broadly representa- 
tive of the data-using community." In his comments on the report, 
Secretary Marshall noted that BLS sought means of obraining advice 
from State, county, and municipal leaders, as well as CETA prime 
sponsors, State employment security agencies, and others interested in 
State and local statistics. However, in his report on the National 
Commission recommendations, Secretary Donovan rejected the s ~ g -  
gestion for a "new permanent advisory council."113 




