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PREFACE

on Price Policy. A subcommittee was appointed to insure independ-

ence and to give general direction to the work. A small staff, never
in excess of five, at times reduced to two, was engaged in the venture for a
period of more than three ycars. As they were ready the reports were
given a limited confidential release among officials of the government.
Now a number of them, because of their general interest, have been
gathered into this book for a wider circulation.

As the staff began its work, it quickly appeared that the literature of
industry was inadequate to the demands of price policy. Accounts of
how in general industry is organized and how in the abstract prices
are made were available in abundance. Yet, with notable exceptions, little
was at hand upon the structures of particular industries, their distinctive
habits, their unique patterns of control, and the multiplex of arrangements
-—stretching away from technology to market practicec—which give
magnitude to their prices. At the time there was a nced for specific
information as a basis of administrative action. Yet it was at once
evident that the situations with which recovery had come to grips were
of long standing, that measures had to be shaped to the web of practices
long in the making, and that the inquiry was concerned with matters
which must remain of public concern for an incalculable time. If a bit of
guidance was to be given to the details which add up to public policy, it
was nccessary to get down to concretions.

In this volume, for all its crowded pages, it has been possible to include
only a limited number of the resulting inquiries. Each of the seven clinical
reports gathered here presents a picture of the habits, arrangements, and
practices which give to the industry in question its individuality. They
are as sharply different, with identities as unmistakable, as the persons
of a play. No pattern from without—however authoritative its repute—
has been imposcd upon the affairs of an industry; each has been made
to reveal its distinctive quality. A usage or practice fully set forth in one
study receives only nominal mention in another. But, even with such
devices of economy, it has been impossible to comprehend the whole
subject. The aim has been to select, from the materials at hand, cases
at once typical and unlike in order that the sum of the reports may
encompass as much of industry as their limited number will permit.

In all the reports an attempt has been made to be as concise as con-
cretion will allow. Every detail, every illustration, has had to do duty
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for many. Save for an occasional word which is the coinage of folk in the
trade—what circumlocutious phrase could tell as much as bobtalil, fly-by-
night, kick back, or under-the-canopy?—a technical vocabulary has
been avoided. There is little about industry worth the knowing which can-
not be set down in terms which the intelligent layman can understand.
Thought cannot be pent up within rigid verbal symbols; its communica-
tion is rather a matter of idiomatic specch. A meaning that carries from
mind to mind lies in the association of ideas through the words of the
flexible sentence.

In these pages no attempt has been made to represent things industrial
as truer, simpler, and more abstract than they are. Industry is a tangle
of human behavior caught in the tumultuous course of events. Its conduct
is full of drama, of color, and of life. A writing that limits itself to the
bare bones of items verifiable by document, that leaves out of account
the results that are to be had only through the exciting drudgery of
first-hand contacts, that smothers state of opinion, everyday behavior,
and intangibles beneath abstract category and abstruse statement is
untrue to that which it professes to depict.

The opinions expressed in this volume are personal. The studies bear
neither the approval nor the disapproval of the Cabinet Committee on
Price Policy. The carlier drafts were presented to the agencies concerned
with their problems as confidential reports—not as documents in quest
of official revision and an imprimatur. Yet if in approach, analysis,
argument, and style these reports bear the marks of the distinctive
crafts of those who made them, they are all touched by a group author-
ship. Persons who were at one time or another members of the staff—and
for whose contributions space could not be found in this volume—
participated in the endless discussion and mutual criticism which attended
the progress of the inquiry. The comparison of industry with industry
was indispensable in sharpening outline and in giving perspective. In a
very real sense McClellan Butt, William Blaisdell, Robert Hallowell,
Edward Hincks, Clem Linnenberg, Louise Eisenlohr, Evelyn Thompson,
and Florence Till are to be numbercd among the authors of this book.

And authorship reaches far beyond the “Price Study Staff.” It is
utterly impossible here to give credit to—or even to list the names of—all
who have helped in capturing these industrial pictures. Public officials,
persons connected with the industries, and students of the economic
order have generously contributed with interview and detail, with open-
ing sources of information, with analysis and side light, and with criticism
of preliminary drafts of these reports. Even to catalogue their names and
to set down a single line of reference for each would fill many pages.
Here no more than a general acknowledgment of indebtedness can be
made in an anonymity which absolves all from the shortcomings of this

[ viii ]



PREFACE

volume. There is, however, no such escape for the subcommittee on
price policy: Isador Lubin, Commissioner of Labor Statistics; John
Dickinson, formerly Assistant Attorney General in charge of the Anti-
trust Division of the Department of Justice; and Thomas C. Blaisdell,
Jr., Assistant Director of Research for the Social Security Board.
Through all the vicissitudes attending the inquiry—which only those
who have had experience of a professional officialdom can fully appreciate
—they stood firm; and as its domicile was shifted from the Bureau of
Labor Statistics, to the National Recovery Administration, to the
Consumers’ Division, and back to the Bureau of Labor Statistics, their
interest went along. At all times they helped with fruitful suggestion
and detailed criticism. The character of the volume is due in no small
measure to their cooperation.

It is hoped that for a considerable time this book will retain its fresh-
ness and relevance. It is hardly to be expected that in the detail of content
the separate reports will prove enduring. As time brings its changes, as
fresh sources of information are opened, as new paths are blazed for the
mind, as other adventurers linger over the engaging reality of these
industries, the accounts here set down must be supplemented, revised, or
cven discarded for their betters. Although industries differ in nothing
more than in the tempo of “progress,” novelty comes and the threat of
the new is ever in the offing. But particular after particular may be
changed and yet the general lines of the picture continue to hold. Little
by little what is here set down will become not quite so true for the
automobile, for cottonsced, and for whiskey. Yet it is hoped that for
some time to come this volume will not cease to tell the curious reader
the manner of thing an industry is.

WaLron HamivTon.
Wasuinaron, D. C.
March, 1988.
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SectiON 1
THE AFFAIRS CALLED INDUSTRY

By Warron HamiLToN
WHAT IS INDUSTRY?

LONG time ago a Christian saint declared somewhat abstractly
A that “we are severally members one of another.” A little while
ago the records of business, with all the concretion of some
millions of entries in red ink, set down in a multiple factual account the
dependence of individual upon individual within an organized com-
munity. The two events are separated by some nineteen centuries; and,
during the long interval, the restlessness which keeps mankind forever
upon the march has many times made over the order of socicty. The
church has surrendered its overlordship to the state, and the state has
lost its dominance to the business system. But as socicety has passed from
a Christian hierarchy to a political democracy, to an industrial common-
wealth, the tangle of personal activities into a none too orderly aggregate,
upon which the welfare of every man rests, has endured.

A single round of prosperity to depression to prosperity is enough to
underline the statement. For all our talk about it, the depression was no
calamity apart. For all our bother qver recovery, it presented no problem
of its own. The crisis merely served to throw into sharp relief questions of
economic order which for decades had been insistent. The industrial
system secmed out of gear. The instrument upon which we depend for
material wealth had curtailed its production of goods and services, con-
structive leisure, and opportunities for attainment. It had reduced
incomes, taken from great numbers of men their employment, and no
longer proffered in their former abundance the materials out of which a
people were to fashion their welfare. But the object of solicitude was not
the depression itself; if the stream of the good things of life ran low, it was
not because of a sudden breakdown in the system, a thunderbolt from the
unknown blue, or the act of a forgotten god. It had emerged in the con-
fused course of events out of a series of situations which had gone before;
the rigidities which in bad times had come to business enterprise were
implicit in the arrangements under which in good times industry had
carried on. Accordingly the real function of the depression was an analysis
of the economic structure, and the significant question of recovery became
reconstruction of industry.
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Abundance is relative. In fat years we had managed to extract more
from our human and material resources than in lean ones. But have we
ever managed to obtain all—or even a reasonable approximation—of
what they have to give? Is the art of subduing the mass of activities into
an aggregate from which a population draws its miscellany of livings up-to-
date or backward? Is the business unit an efficient instrument of produc-
tion which does its work neatly and with dispatch? Docs it seize every
device for improvement, keep abreast of developing technology, fight
ardently against waste, and minister diligently to the expanding wants of
its customers? Are firms drawn deftly together into industries which
present tidy structures and go efficient ways? Are kindred activities
closely interlocked and are industries tightly articulated into a system
which can take the impact of time and change and carry on? Is the whole
affair sturdy enough to take in its stride the buffets which unforescen
events must bring? Is it flexible enough to assimilate novelties and to
make the necessary accommodation to changing circumstances? In all
things human concessions must be granted to inefficiency and waste; an
indulgence must be allowed to an imperfect foresight which cannot guard
against the unknowns which lie ahead. And there are no absolute stand-
ards which can be invoked for certainty in judgment. But for all of that a
crude and generous appraisal—that somehow weaves through the mass of
incommensurables to an answer—can hardly cscape the conclusion that
the economic order yields far less of the wherewithal of living, leisure, and
opportunity than even as a minimum we have the right to expect from it.
It has served us none too well, is only partially under our control, and
still presents a turbulence that awaits the domesticating touch of the
future.

The depression has presented only the occasion for a summons to
judgment. The instrument upon which we all depend for the stuff out of
which to fashion livings and lives is today called “industry.” The word
is as fresh as its meaning is abiding. It came into the language— along
with electricity, the skyscraper, the chamber of commerce, and high-
pressure advertising—as America staged its own bigger and better indus-
trial revolution. A century and a half ago it would have come easily
enough, but with an antique accent to the Fathers of the Constitution. In
their own far-off tongue art was the verbal key to the workaday world,
manufacture was the shaping by hand of the products of nature, and
business—still busyness to the mind—was the state of being busy,
whatever the object of one’s arduous concern. So industry was a quality
of perseverance, an indispensable ingredient of success, a personal habit of
consequence to the rising commercial economy, a cardinal virtue incul-
cated by sermon, almanac, and example. It was an enduring trait of ant
or bee that man might well emulate. In a world about to be given over to
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business it behooved men who would get ahead to consecrate themsclves
to industry.

Like the good adjective it was, industrious stayed at home; the noun
industry went out to roam in a society that was being remade. In the
nineteenth century all that seemed established was being transformed;
novelties were in scarch of names, and old words had to assume new verbal
duty. As a process changes, an old term may obligingly go along. As the
machine became the focus of production, the industry of the artisan
became less important to the product than that of the shop. For a time
the various factories which fashioned a single ware were separate estab-
lishments; but as a consciousness of mutual interest grew among their
owners, a word was needed for the ensemble and industry moved into the
newly created verbal position. Since abstractions first came into the
world, men have employed a general term for the miscellany of activities
upon which the community depends for the materials of life. Although the
words include a great deal more, this aggregate of arrangements was
comprchended within the “mé\is” of the Greek, the “res publica’ of the
Latin, and the “commonwealth” of the English. In the eighteenth
century an elegant word *“commerce’ had come to describe all that goes
to make up the money economy. As the machine, the devices of the
corporation, and the ways of business came to make over the production
and use of wealth, a new name was demanded by the revised system. The
word “commerce’” was outmoded; business was too suggestive of the
acquisitive; and the economic order smacked of pedantry. So, amid the
confusion that attended change, industry passed on and up and came into
a new cminence. We speak now of “industry,” of “industrial activity,”
and of “the industrial system.” We are conscious of industrial order and
disorder; we have witnessed an industrial depression, sought a return to
industrial stability, and employed a national agency for industrial
recovery. In verbal society industry has progressed from a worthy trait
of plodding artisan to the scheme of affairs upon which the prosperity
of a people depend.

Yet, in a literal sense, there is no such thing as industry. We have
never consciously created an instrument for serving the nceds of men
with the stuff of the world. The lines of no economic order stand out in
sharp relief. No series of ordinances sets down how material and human
resources are to be tapped, how the progress of science and the useful arts
is to be encouraged, how the mass of human endeavor is to be directed to
an orderly end, how the myriad hungers of a people are to be satisfied.
There is no one who speaks of “industry pure and undefiled,” who regards
himself as an industrial agent, or confesses his doings to be industrial
phenomena. Instead, in all the world about us there is only a host of
individuals, the doings of each of which are of primary concern to
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himself. These people are engaged in a varied assortment of personal
activities—the digging of coal, the smelting of ore, the assembly of
automobiles, the marketing of milk, the advancement of personal fortunes,
the conservation of family budgets, the betterment of mankind. The urges
which carry them through the day’s work, the motives which prompt
clerical or heroic endeavor find expression in personal accommodations to
the never-ending impact of circumstance. In homes, on farms, in factories,
on the highways are millions of persons doing the millions of tasks that
fall to their separate lots. They arc human beings who engage in human
activities and whose conduct is human behavior. It is amid this babble of
tongues, this confusion of purposes, this drama of divergent dramas that
industry is to be found. It is to be rcad between tangled and meandering
lines by a resort to abstraction.

Industry is not—like frog or trec or coke oven or stock ticker—a name
of something whose identity is concrete. It evokes verbal rather than
visual memories; and a dozen artists called upon to reduce it to line and
color would present as many scparate pictures. Instead it is—like truth
or beauty or due process of law or the categorical imperative—a term of
the mind brought to the world of affairs. Amid particulars there must be
significance and such a general word is essential to the larger understand-
ing. Morcover a multiple affair like industry is affected with an interest
to the whole community. One cannot make a living as butcher, baker, or
candlestick maker, as artist, realtor, or advertiser, without engaging
others in a host of transactions. The incidence of one’s everyday activities
falls upon lives far and near; and today’s activities are born of yesterday’s
and resound into an ever-enduring tomorrow’s. The actions of individuals
aggregate into a mass that has outline; they are caught up into a strcam
of events that has neither beginning nor end and moves forever on. Yet
industry is rather more a concept of the mind than a verbal picture of a
series of tangibles. It is a name for what is at best a loose aggregate of
business units engaged in performing a single service or producing a
single commodity. But the usual establishment turns out more than one
ware, and competing goods may emerge from quite different technical
processes. Moreover an industry, like an individual, is a part of all that it
has met; it has a character, a structure, a system of habits of its own. Its
pattern is out of accord with a normative design; its activities conform
very imperfectly with a charted course of industrial events.

An industry is a response to a nced of the people. The stream of
activitics which serve myriad individual purposes are the empirical
arrangements which society has contrived to get done such gigantic tasks
as feeding the people, keeping them in health, and blessing them with the
necessities and frivolities of life. If we are to discover how much of an
answer they are to the insistent needs of society, we must catch such
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improvisations in sharp perspective, else we cannot understand, amend,
or even rationally accept them. To that end we must take the way of
abstraction for there is no other. But inquiry—however realistic its
concern—must go the ways of hypothesis; the mind can sce the general
only through its own approach, the concepts it has set up, the procedures
it has fashioned. Always it must be remembered that what is seen is as
much a product of method as a reflection of the object of study.

Thus the simple affair thought of as industry is an aspect of a multiple
reality which is many things clse. It is the dual office of a single stream of
human behavior which gives character to industry. Its service of two
masters has been often remarked. In the carly days of industrialism, when
none could plot its novel course and laissez faire was the best of common
sense, it was argued quite scriously that the community was best served
by allowing every man to promote his own interest—that sclf-love was
God’s providence. At a later period, when with the shock of fresh discovery
attention fell upon the evils of ““capitalism,” it was the fashion to create a
great opposition and to damn “the acquisitive arts” as antisocial. The
relation of individual benefit and social good presents alike correspondence
and antithesis. Men living together cannot carry on without some regard
to the interests of cach other; there must be dealings, understandings,
intercourse, relationship. Arrangements gradually grow up which curb
the excesses of self-seeking, create channels for individual effort, and
subdue multiple activities into a crude pattern. In time these win the
sanction of the law, and there arises some agency of control—tribe,
church, state—to impose something of a larger will upon its members.
Thus there is somewhat of correspondence, for it is only through this
aggregate of human doings that the necessities of a people are met. But
antithesis likewise is always present. There can be no common denomina-
tor of the needs, the desires, and the aspirations of a pcople. The details of
the arrangements which grow up transcend any pattern; its infinitude of
concretions can never be brought under a single control. Purposes diverge
and wills clash, and for them there cannot be even an approach to a
perfect reconciliation. Usages must be accommodated to circumstance;
customs must bend before departures. Commands from above are in
general terms; they must be applied to situations out of life, and applica-
tion goes by the way of interpretation and exception. Usage and command
must alike meet the event which lies around the corner; they must fight
for their lives against the novelties which time and change bring. An
instrument for serving the community with the material means to welfare
is forever in the making. It is more an actuality at one time and in one
society than another and is never fully realized. Yet the strcam of human
behavior—which yesterday we knew as the trades, today we call industry,
and tomorrow will dub with some other name—runs endlessly on.

[5]
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Industry, therefore, has no origin in design; it is no mechanism
artfully contrived for the performance of a social function. It is—to a
very emphatic contrary—a work of communal authorship; a product of
man, ingenuity, and the ages; an instrument in the service of society
created by the petty accommodations of millions of men in endless
procession to the changing circumstances of life. In its emergence it
resembles the law. A long search for a way of justice created a combat by
ordeal which little by little was transmitted into a trial at law. The com-
mon-sense notions of the community—themselves the product of centuries
of development—are chiseled into general rules. As the years pass these
general rules take on concretion as they are applied to the facts of a stream
of cases straight from life. As the result of the continuous impact the rules
arc remade; the abstract sentences grow into a rich and colorful group of
holdings; and the web of the law is forever being woven. Its emergence
from the affairs of the people and the vast experience which has been
caught up in its terms make it an instrument flexible enough in under-
standing hands ever to serve the cause of justice.

In like manner industry is a product of the people and of the genera-
tions. Its ways and its office run back into the unknown past. Its struc-
ture is the product of a long series of expediencies; its colorful reality
cannot be caught up in a tropismatic formula of stimulus and response.
It has, like any society however primitive or sophisticated, its distinctive
ways of doing things; it has, like any other institution—marriage, prop-
erty, education—a distinctive corpus of usages by which it carries on.
An absence of model and the path of growth have left their mark upon it;
the custom of yesterday rubs elbows with the trade practice not yet estab-
lished; a series of fault lines, which cut athwart its outline, tells of a long
record which still lives in its structure. A number of its separate industries
appear to be products of different ages; yet, unlike as they are, they help
to keep it a going concern. In industry, as in law, a rigid logic and a static
analysis can present only a stereotyped outline of a growing thing. It
takes another way of the mind to capture the color and drama, the variety
and inconsistency, the refusal to abide, which are the essence of its being.
It is impossible, however long and ardently the quest is pressed, to come
upon anything like the whole of its reality. But, if we would discover, by
example and in concretion, what manner of thing industry is, we must
pursue a method of inquiry in harmony with the character of its growth.

THE WEAVING OF THE PATTERN

A dominant mark upon American industry is the rapidity with which
things have come about. At the end of the last century the moviec was a
plaything; sixty years ago electricity was little more than a name; a round
of a hundred years reveals the railway as an awkward nucleus of an
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unforeseen system of national transportation. Things are in the saddle,
and the course of adventitious events takes its tumultuous way down
the decades. Against the irregular beat of its hurried march, a deliberate
shaping of individual activities to an appointed pattern is impossible;
at best only direction can be given to a flow of activities headed for the
unknown.

In the United States in fewer decades than the fingers on the hands
has occurred a social revolution. An economy of small farms and petty
trade, with a bit of commerce on the fringe, has been converted into “the
great industry.” At the end of the Civil War therc was a coastal pland
with a few cities, a back country with a dotting of small towns, and a West
which invited settlement. The small, all but isolated, farm was dominant.
The family, committed to a subsistence agriculture, undertook to produce
their own livings with their own hands and formed an all-but-priceless
cconomy. The household group was well or poorly off as they were hard
working, prudent, thrifty, and had the breaks of the seasons. The weather
could bountifully give or stingily withhold; for, because of an undeveloped
technique in agriculture, it was still nature and not the market which
made years fat or lean. The face of the land was covered with these almost
self-contained economic entities. Almost—for the town was near at hand,
to which the farmer took his surplus of produce; discovered the strange
phenomena of the market, money, and price; engaged in verbal combat
in haggling over a bargain; established an indirect contact with places far
removed; and brought away tobacco, tools, and the subscription to the
county weekly.

But the small town—and the city beyond—were forerunners of another
economy. The germ of a new industrial lifc was quickened by a revolution
which began long ago, gathered momentum in the seventies and cighties,
and still goes its thundering way down the new century. In a movement
which has almost uprooted the old priceless economy, there are heroes—
but never a villain, for the inventor and the businessman who set at large
new forces did not consciously conspire to overthrow the old order. It all
began innocently enough; the men who first converted coal into steam, sct
up a division of labor in a factory, or put a spark of clectricity to work
aimed at nothing more radical than tinkering with newfangled devices or
reducing their costs of production. Yet, long before men were aware how
dangerous these novelties were to all the ways of the fathers, the machine
had gotten the run of the workshop and the usages of business had been
accepted.

In the image of the machine process the factory grew up. The man
who had been beast of burden was replaced by mechanical energy. The
skilled artisan made way for the iron man. A transport by rail enlarged
the market, enabled goods to be produced far from their places of use, and

(7]



PRICE AND PRICE POLICIES

gave to national trades local habitations. A lot of time-honored tasks—
the baking of bread, the making of dresses, the supplying of milk—were
lifted out of the home and became industries. A number of modern
mysteries were added—the cracking of gasoline, the assembly of auto-
mobiles, the creation of motion pictures. Man escaped the home to office,
store, or assembly line; and after a decorous interval woman began to
follow. The farmer, bulwark of the old system, was dragged into the new;
intractable as he was he became something of a businessman. There came
into being an integration of interlocking activities as broad as the con-
tinent—a single entity of parts—far too much the product of hurry and
confused objective to be well articulated. It all emerged as a great sprawl-
ing structure of goods, markets, prices, accounts, and credits. In the flux
of change the individual was caught up; he had to take his labor, his
products, or his property to market and there sccurc—so far as his
purchasing power would make good the claim—a living that came
literally from the ends of the earth. The order of business had emerged
and threatened the supremacy of the political state.

Yet the emergence of industry has been no single clean-cut event. Its
coming lies in a myriad of little changes, only a few of which have appeared
significant in themselves. The march has been irregular and broken. The
urge toward change has been opposed by the inertia that lets well enough
alone. Industries have responded in their own distinctive ways to the
prod of the advance; their several technical tasks have lent themselves
casily or clumsily to the new ways of technology and of business. In the
assembly of automobiles waste has been banished and standardization
of parts and processes have given to slide rule and time clock a glorious
victory. In bituminous coal the machine has made a staunch attack but as
yet has not come to terms either with the conditions underground or with
the independent ways of the miner. In women’s dresses the human figure
offers a stubborn obstacle to the rhythmic beat of the technique of
precision. A large domain remains unconquered or has felt only lightly
the sovereignty of business. The farmer speaks the language of industry
with a slightly alien accent; he can channel his interests very imperfectly
into the grooves of a commercial accountancy; his varied round of activi-
ties responds clumsily to the calculus of profits. The organization of the
home, with its assortment of important tasks, lies half without the orbit
of the money economy; here values persist and habits linger quite unlike
the ways that prevail beyond the domestic frontier.

But if revolution has met resistance before which it must retreat, its
force has been spent in new conquests. The great change is not in the past
nor has it yet abated its force. In our society the occupations of men suffer
a rapid obsolescence; there are few trades acquired in youth which stand
men in stead as they enter their fifties. It is not unusual for an industry to
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have to withstand the shocks of successive revolutions in methods of
production. If innovations in organization and technical process—already
at hand or in the offing—were suddenly to be released, the resulting
disturbance would run through the whole social structure. As in time, so in
space, industrialism continues its halting, ceaseless, undirected march.
The machine and the corporation, the electric dynamo and the balance
sheet, arc today finding their way into China, India, and the idyllic isles
of the South Seas. In lands far and near, men have become concerncd
about modern industry; and where interest lags business is there to goad.
A curious blend of ancient usage and up-to-dateness marks the impact of
the Occident upon the Orient. Where there is conflict something must go,
but that something is not likely to be the use of the machine, production
for the market, and sale at a price. In the future just ahead there is likely
to be no return to the simple life and the good old days. Instcad the lives
of more and more of the peoples of the earth will be drawn under the
remorseless compulsions of the price system; mankind must continue to
make the best bargain it can with an industrial revolution which has no
initial date and lacks a terminal one, which is at once a continuing process
and an inescapablc reality.

Industry bears the motley mark of all it has met. Into its emergence
has gone some foresight, a bit of intermittent tinkering, and a lot of
aimless development. As a creature of time, change, and the continuous
concern of countless persons with their own affairs, it contains usage,
arrangement, and procedure from many ages and cultures. The threads of
the pattern are lost in the unknown past; yet it has been almost remade
within the lifctime of a single generation and is being transformed before
our very eyes. In its making deliberate intent occasionally obtrudes, as
when a Tudor England attempted to regiment economic life or a mercan-
tile United States invoked industrial recovery by resort to statute. More
often, a group of usages is hammered into a social institution, as when a
miscellany of equities in the commonwealth were whipped into a law of
property, or the practices which have grown up about rivalry in trade
were shaped into a system of free competition. But for the most part its
clements—which still bear the imprint of personalities, circumstances, and
expediencies which are gone—just grew. In its checkered pattern lic order
and disorder, design and accident, purpose and futility.

It is not easy to catch a perspective of industry or to separate the
picture into its lines. As a beginning a distinction, fundamental to all
analysis, may be made between technical processes and forms of organiza-
tion. The technical processes are elementary; the raising of wheat, the
fabrication of paper, the distilling of spirits, the printing of newspapers,
the preaching of the gospel, the provision of amusement are procedures
which cater to human desires. Each rests upon a changing technology,
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makes use of material resources and human capacities, and fashions a good
or service for consumption. The form of organization is mediatory; in
industry, where we are severally members one of another, there must be
arrangements, understandings, things-taken-for-granted by which ele-
ments are drawn together into the production of wares, and articles find
the way from the makers to the market. Among the most primitive of
peoples a cluster of customs determine who is to share in the hunt, how
the catch of fish is to be divided, what perquisites of potentate and rights
of the people lie in the tribal harvest. As a society increases in complexity,
such simple conventions develop into a rich, colorful, and intricate net-
work. Ask where—in respect to production, methods of marketing, the
ploughing back of returns, labor policy, and public rclations—the real
discretion within a simple corporate entity resides, and the answer is an
intricate scheme of control. The purchase of a quart of milk, a fifth of
Scotch, or five gallons of gasoline is an obvious occurrence; yet a disclosure
of all the understandings and conventions which impinge upon the act
would fill the pages of this volume. A technical process, expressed in an
aggregate of industrial plants, is one thing; the arrangements by which
this instrument is made to serve the community are quite another.

It is far too usual to make a complicated matter simple by the inven-
tion of high-sounding words. Capitalism is set over against socialism; a
system of free enterprise is preferred to a bureaucracy of fascism or com-
munism. Such glibness of speech belies the intricate variety of the
phenomena it professes to sum up. As the prevailing economic order has
come into being, one series of arrangements has fallen away before
another. The new have come but the old have remained to dispute
possession. In different cultures, a distinct technology of production is
enveloped within quite distinct social usages. In England the machine
process grew up with free enterprise; in Germany it became the tool of
the dynastic state; in Japan it donned the livery of an all but feudal
master; in Russia it was enlisted in the service of a bureaucratic commun-
ism. In a single contemporary culture the various technical processes of
production are encased in many distinct systems. A little bit of almost
everything can be found in almost every industrial system; it is in respect
to degree and relation that variation occurs. America offers a profusion
of phenomena which may be dubbed free enterprise, the competitive
system, and capitalism. Such large words are plausible, but an indulgence
in them is dangerous. Without any great stretch in the meaning of the
word the organization of the family can be called communistic; and it is
hard to think of a suitable reply to the person who persists in referring to
our provisions for education, public health, and the army and navy as
state socialism. In certain parts of the country a paternalism—benevolent
or malevolent as you please but certainly feudal—marks labor relations.
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The bother is that such words blur distinctions; blot out shade, color, and
detail; forbid concrete analysis; and impose upon the gloriously rich fabric
of industry the severe lines of a geometric diagram.

The actuality of industry lies in its detail. An understanding of the
arrangements under which we have our exciting and precarious beings is
by the way of particulars. One of the greatest of jurists has said that no
one can see further into an abstraction than the concretions at his com-
mand will allow; and certainly general principles have their very finite
verity only at the tolerance of the facts upon which they rest. A sorting
of industries into groups in accordance with the character of their distinct
schemes of control is at best an approximation and in response to a pur-
pose. It has—with an eye to the concretions that lic ahead—come about
that four rather distinct agencies of control are employed to make techni-
cal processes serve human needs. In a rough sort of classification—in
which lines are askew, domains overlap, and detail is hidden—these are
the household, the profession, the state, and the business system. But these
terms fail to preserve their identity from industry to industry, and the
topography of the economic order is broken up with a host of fault lines.

Of the four the houschold is the oldest and the closest to the indi-
vidual. For all its neglect by students it is probably the largest domain
within the economie order. It harks back to the priccless arrangements of
the primitive family, and until recently, its realm of the homemade com-
prehended almost all industrial activity. Now its shrunken province is the
rearing of children, the maintenance of the home, the conversion of a
money income into a living, and the carrying on of the domestic techniques
which survive. Its guide to action is “from cach according to his ability,
to each according to his need.” The workers in the home, even if they have
not risen to the status of wage slaves, are the largest group of laborers in
the country. In Christian marriage and the sacred ties of blood lics many a
bond of domestic servitude. If it could be set down in pecuniary terms
the value added by houschold activity would dwarf a giant industry such
as coal, textiles, or railroads. Its frontiers are guarded against no cultural
invasion; and since its members go forth to work and to shop, its customs
are being remade by the world without.

A small number of techniques—the ministry, teaching, the law,
medicine—are under the control of a profession. As a survivor of the guild
—which is an analogue of the family—the profession bears the impress of
a sacred brotherhood for the practice of an ancient mystery. It is a frater-
nity, consecrated to a public office; its ethical code imposes the duty of
conscientious performance without regard to personal interest. Although
its priesteraft is fast passing and the practices of business have crossed the
boundary, the customs under which the professional man plies his trade
are still far removed from the busyness of the market place. The hawking
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of wares and the puffing of skills are forbidden; and proficiencies are
brought unobtrusively to the public mind. Many a quaint custom which
once attended the rivalry of craftsmen for custom lives on among the
learned professions.

In the direction of the technical arts the state enjoys a distinctive
domain. From time out of mind such functions as the maintenance of
order, the national defense, and the emission of coin of the realm have
been under its control. In recent times such enterprises as carrying the
mails, the provision of education, and the prosccution of scientific
research have been added. Of late the internal combustion engine has
made the maintenance of public highways a major industry. The state has
directly or through subsidiaries operated banks, waterworks, power
plants, street railways, merchant fleets, and other public utilities. In
periods of depression it has set up emergency corporations to extend
financial aid to private enterprise and has established agencies to help
business over the hard places. At all times it has employed “the police
power’’ to curb the excesses of business and to prevent the pursuit of gain
from taking paths which are antisocial. In its various ventures the state
makes use of money, tags services with prices, and employs many of the
devices of business. A number of its services—legislation, defense, educa-
tion—in which the nexus between benefit and payment is completely
broken, are paid for by taxation, itself one of the most intricate of all
economic institutions. The activities under state direction are organized
in diverse ways; but a common mark of its oversight is the absence of the
motive of profit. Its control is rooted in considerations of public policy
and social need.

As it is the newest, so is business the most conspicuous among forms of
organization. Its domain is much narrower than is generally supposed, yet
it is far too often treated as if all industry were under its control. For ages
it was a province on the fringe of industry; but it has come up in the
world, and the tradesman who in the Middle Ages was a rascal without
caste and was yesterday a “captain of industry” is today an industrial
tycoon. Where business holds sway, there is no formal dircction of activi-
ties by an accepted authority. Instead the inception, growth, decline, and
disappearance of ventures is determined by the usages of the market.
Each person must secure his income by selling his services, his wares, or
the use of his property and purchasing goods in the market. The only
constraint is that in whatever he does—sell labor, borrow money, fashion
merchandise, or hawk trinkets—he must take his chances. The desire to
pocket a gain is the bait and the rivalry of others is “the invisible hand”
which holds money making in leash. The state enters to prevent “force
and fraud,” to maintain respect for the equities we call property, and to
see to it that the obligations of contract are respected. Thus business rests
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upon four fundamentals—property and contract which sct the stage,
money making which supplies the power, and the openness of industry to
the newcomer which applies the brakes. But these elements—far from
being unit characters—have their endless variations and out of them
industries have contrived quite distinct organizations. All four elements
can be clearly discerned in automobiles, gasoline, whiskey, women’s dresses,
and milk; yet these industries are very different in their business patterns.
As the pages which follow will reveal, in its dramatic development business
has evolved a number of separate governments after its own kind. The
whole is kept a going concern through a myriad of judgments by thousands
of human executives who differ from one another in ability, in knowledge,
and in understanding. Alike with promptness and delay, efficiency and
waste, as best it can business accommodates the various industries under
its guidance to the general welfare. There is—the way of growth decrees
there can be—no articulate national cconomy but only a hegemony of
independent and overlapping economies.

In simple fact the use of such words—houschold, profession, state,
business—is overncat and overgeneral. No one of them is an autonomous
bundle of arrangements; they do not come all done up in tidy packages
with labels on the outside. Even less gencral words—competition, cartel,
state enterprisc—are words devoid of precision and color; they cannot
convey concrete pictures of the organizations they profess to describe.
Moreover, it is impossible to find patterns of industries under a single
control. The rule of the household is pent in by the law, the prevailing
morality, the church, the standards of the neighborhood. The operation of
competition is compromised by the trade association, the labor union,
the customs of the industry, the obtrusion of the state. A going industry,
with its many sorts of activity, is an intricate affair. The taming of
technical processes to human needs calls for the doing of many specific
things and cach of these demands its distinctive mode of accomplishment.

An industry may inherit, adapt, or create; but it must employ devices,
procedures, and understandings of many different sorts and useful for
many different purposes. Each has a distinct and concrete task, is suited
to a particular place among the usages of the trade, works only with a
degree of perfection, and within the tolerance fixed by impinging use and
wont may be amended or replaced. A process of borrowing is constantly
going on; conventions are engaged in a competitive struggle of their own;
the principle that cannot hold its own gives way to another born of
expediency. In the generality of cases elements from the most divergent
sources have been compounded into schemes of control. At best the
arrangements under which an industry operates constitute an instrument
for use rather than a guarantee of order. The best contrived pattern of
control invites a government of men as well as of laws. It is a combination
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of usages, each subject to variation, adaptation, obsolescence, and replace-
ment through which resources are drawn into production, managements
are chosen, judgments are formulated, policies are made, and industry
yields to the community what it can be made to give. The quest leads
away from words of learned length and ponderous sound to the particu-
larity of organization by which industry serves its public.

THE GROWTH OF INDUSTRIAL POLICY

As long as industry goes unobtrusively along its way it escapes general
attention. It is only when its affairs are notorious that it becomes an
object of public policy. The domestic industries are carried on, away from
the eyes of the world, in a million separate establishments; the daily grind
of their routines is of no larger concern. The professions hold a place apart.
It is not for laymen, even though they be legislators, to tell masters how to
go about their business; a minimum of competence for a license to prac-
tice, and the state is satisfied. The activities of government are, at lcast by
word of mouth, everybody’s business; their conduct is in theory subject to
critical scrutiny at every regular election; and on occasion a mighty
question is raised as when citizens persuade themselves that government
is irresponsible, taxpayers protest the inroads on their incomes, or busi-
nessmen get excited over a possible incursion of the state into the realm
of private enterprise. But in fact the industrial ventures of government are
in America held in leash and go their restricted ways. It is for the most
part shortcomings in the business control of industry which attract
attention, touch off gencral discussion, and invite the intervention of
government. A storm is followed by a lull which is broken by another
storm; a series of occasions results in as many enactments; the state is
quickened into activity, not so much to impose a design as to call a halt
to abuscs and to hold conduct within bounds of tolerance. Thus a series of
expediencies becomes a public policy which in partial coverage, irregu-
larity of outline, and blurring of objective bears the marks of its tortuous
origins.

The raw material of public policy is occasion, idea, and circumstance.
Its course runs back through the decades of national history to medieval
England and beyond. The usage of barter was long ago hammered into the
institution of the market; petty trade, before ever there was a steam
engine or a stock ticker, created rules for its conduct. At the formation of
the Constitution, trade regulation was the order of the day within the
money economy. The outlines of ‘“commerce” were a matter for the
state; the interests of the consumer were hedged about by statute; the fix-
ing of prices by public authority was a matter of course; and among the
most vigorous in denunciation of those who bought in gross to sell in
small lots at a profit was the Father of His Country. But a good nine-
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tenths of the people lived on semi-isolated farms, within an economy of
self-sufficiency, far removed from the arteries of commerce. Their affairs
neither needed nor lent themselves to supervision of public authority. In
advance there could have been no experience with industrialism; here and
there a person pointed a finger to the doleful chapter it had written in
England in long hours, starvation wages, the exploitation of women and
children. But in America ‘“conditions were different,” and besides the
nation had to learn for itself. Men could not before the fact tell what
manner of thing the new economy was, what arrangements for carrying
on would emerge from its development, what tolls and problems it would
impose upon a people, or what transformations it would effect in a culture.
The state became a casual overlord; it maintained order, protected
property, and assured respect for the obligations of contract; its good
offices were at times invoked, as when railroads needed subsidies or
“infant industries” stood in need of protection. But in general business
was allowed to create its own domain, competition to find its own plane,
and industry to take its unplanned course down the decades. In time an
injunction let-business-alone became a part of common sense, was blessed
with the support of learned tomes on economics, made its way into the
august corpus of the law, and was elevated into a principle of statesman-
ship. The sanctions of the higher law are not barricaded against prevailing
interest and opinion, and a qualified prohibition against the invasion of
the domain of industry by the government made its way into the nebulous
language of the Fourteenth Amendment. A Constitution drawn up when
regulation was taken for granted became a fortress of laissez faire.

But the state did not abdicate. In a police power as comprehensive as
“public safety, public health, public morals, and the public welfare”” and
blessed with the most venerable of precedents, it had an adequate instru-
ment of control. The power might lie dormant, it might be crowded to one
side by an expanding “due process of law”’; but it was there rcady to be
quickened into life by popular need, discrect legislation, and resourceful
judge. As it came to be common knowledge that leaving things to the
market did not work out with mathematical precision or ensure results
in full accord with ordinary notions of economic justice, resort was again
had to public authority. The labor of women and children, the long hours
in mine or bakeshop, the cash and human costs of industrial accident, the
ingenious appeals to the guile of the innocent buyer were items in a
catalogue of abuses which needed abatement. The monster-of-monopoly
could be personalized, and a loud hue and cry arose against all its sinister
forms of trust, combination, holding company, and integrated concern.
At first the several states attempted to outlaw the most flagrant excesses
and to impose a measure of order upon industrial affairs. In a long uphill
fight legislatures had to be won; and then, when the persons natural or
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artificial to whom measures of control were disagreeable had invoked
““constitutional rights” and fallen back upon the judiciary as a last line
of defense, the courts had to be won. The great bother was that in its
hurried development industry had been rather negligent of state boundary
lines. A business within a state could always plead competitive disadvan-
tage as against its rival over the line; if one state acted, it was to the
advantage of another state not to act, to allow the lower price to be made,
and to take the business. In industry the state counted for little, in govern-
ment for much; and the lack of correspondence between industrial and
political pattern long delayed and has continued to confuse national
action. It was not until 1887 in the notorious case of the railroads, which
more clearly than any other industry seemed to be engaged in ““commerce
among the several states,” that Congress intervened with statute.
Here the initial intent was rather to put an end to discriminations and to
ensure equality in rates to all competing shippers than to imposc a legisla-
tive pattern upon the industry. It was in 1890, three years later, that the
Sherman Act, the first of antitrust measures, was put upon the statute
books—and an adventure in federal control, the end of which lies far in
the uncharted future, was off to its start.

The Sherman Act stems from the distant past; it is a characteristic
product of its own generation. In an America which was still largely
individualistic, corporate bigness was viewed with suspicion. In human
affairs cause has always been the great unknown; the ordinary person is
gifted with neither the knowledge nor the capacity in analysis to probe
through the intricacies of the economic order to discover the source of his
divine discontent; a far easier way is by an abiding faith in a personal
devil; and by the petty tradesman, the small industrialist, the wage
earner, the farmer, and the consumer, bigness—as typified by Wall Street
and the trust—was exalted into this causal eminence. The rationale of the
act was an intolerance of a monopoly which could control supply and
dictate price. The pressure which led to its passage came largely from
small merchants and manufacturers who felt the cards stacked against
them, and from agrarian constituencies which had felt the might of the
Octopus. The language of the act and its instruments were of the law. The
channels of commerce were to be free and open; the prohibitions were
directed against “restraints of trade”’; the government was empowered to
prosecute offenders and to enjoin violations, and injured parties might sue
at tort for triple the amount of damages they had sustained. Thus the
rules of equity and the procedures of the criminal law—which came from
another age and had been contrived for another purpose—were invoked
to give effect to a public policy.

The substance of the act reflected the ideas of the age. There were
dissenters here and there; but among the informed and influential the
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belief in the efficacy of the competitive system was tainted by few doubts.
Stalwarts were certain that under its beneficent operation all things
worked together for good; reformers were persuaded that if things did not
go as they should it was because a cabal for monopoly or a conspiracy in
restraint of trade was interfering with the natural laws of supply and
demand. A lack of satisfaction with the results did not create distrust in
the mechanism. To the mass of men competition was an article of faith
made vocal in a few glib phrases; yet it had, in an argument quite free of
peradventures, been reduced to an articulate system which had won
gencral acceptance. The market is the great industrial battleground;
goods and services are tagged with prices; and price is master of human
behavior. The way to wealth is through shrewd calculation; in disposing
of labor or wares each must vie against others, in seeking what one would
have each must bid against others who would take it away. An upward
dart or a downward drop of price is a command; the article can be had
only by those who can afford to pay more or sold only by those who are
able to take less. Each good and service is given its normal price; each
contributor to the process of production has his normal reward. Nor is the
office of competitive price static; it takes the march of invention, the shifts
of fashion, the changes in human wants, the hurried staccato of the
decades in its stride; and by an infinitude of individual moves assimilates
them into the going industrial system. Under the procedure which forever
pits buyer against buyer and seller against seller, it effects—and keeps on
effecting—a neat adjustment between the wants of a people and the
productive capacity of industry. Thus to the age a division of functions
between the state and industry was clear-cut. It was the office of the state,
even if force had to be employed, to keep the markets for all commodities
open; that done, industry could be depended upon, of itself and by itself,
to do the rest. The need was the maintenance of the competitive system,
and that the Sherman Act professed to effect.

As thus defined the way of public policy may be straight; but it has
been beset by hazards, and many a trail leads off from the highway. If the
state must be invoked to make the system go, a faith in a natural-eco-
nomic-order and the automatic operation of the laws of supply and demand
becomes tarnished. Enforcement did not come easily to public authority.
The words of the statute invited logomachies from lawyers with eyes
intent upon loop-holes. The evidence was largely in the hands of the
accused; it was not easy to secure testimony that would meet the exacting
standards set for suits in which the lives and liberties of men were at stake.
The way of the law is decorous; an array of procedural moves must be
exhausted before the real issue is faced; delay has become an art which
piles up costs and may even wear cases out. The judges who have the last
word are often far more at home with nice points of legalism than with the
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realities of the lumber, sugar, or aluminum industry. In short a perspec-
tive is hard to attain when judgments upon public policy are grafted on a
litigious process. Factors such as these have made the legislation difficult
to police and its coercive effect rests rather in threat and example than in
strict enforcement. Its justification must be the lack of a more effective
instrument of control. And for want of its better the Sherman Act serves a
national necessity as an assertion of the public interest in the conduct of
business.

As the years passed it became evident that something had been left
undone. In spite of a law of the land which had set a competitive pattern
for industry, evils persisted and specific abuses were not abated. A dis-
content slowly gathering broke into a storm, and before the spirit of 1912
gave way to the excitement of the World War, the lines of regulation had
been advanced by state and nation. It was fitting—so a modified public
opinion began to run—to let the market do its work of keeping industry
in order; but surely the state might intervene to establish conditions
which would assure fairness to the parties who shared the nation’s work.
Competition should proceed in accordance with rules of the game; a plane
should be fixed and standards of conduct sct for business rivalry. At least
a minimum of protection was to be accorded the consumer. In the inspec-
tion of milk, precautions about the public health, the insurance of pure
foods and drugs, a limit of tolerance was fixed for wares coming to market.
A minimum standard was attempted in matters relating to the well-being
of the worker. A ban was placed upon child labor, compensation was
provided for industrial accident, the length of the working day was
limited, and a movement toward a minimum wage was begun. For busi-
ness itself a crude code of ethics in the making received recognition by the
public authorities. A number of customs—rebates, concealed discounts,
espionage, preferential treatment of one sort or another—came to be
looked upon as destructive, and gradually a line began to be established
between “fair” and “unfair” trade practices. In 1914 the Clayton Act
was invoked against the grosser forms of “unfair competition” and the
Federal Trade Commission was created for its administration. Thus a new
domain was opened to law and order.

Along with all this, competition has been stripped of an important
province. A half century ago its promise of performance was regarded as
almost universal; one of the most curious chapters in judicial history con-
cerns a heroic attempt to apply the Sherman Act to the railroads. It was
not impossible to make parallel lines compete, but competition produced
quite unorthodox results. An exaggerated ratio of overhead costs to
out-of-pocket expenses and the impossibility of establishing specific rates
upon particular costs led to an uncontrolled struggle for traffic. Secret
rebates, rate cutting, vacillating charges, and ingenious forms of dis-
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crimination become ordinary phenomena. The original Interstate Com-
merce Act of 1887 has been many times amended; it has grown up from a
brief statute to a ponderous code. In its revisions the railway industry
has been increasingly recognized as a case apart; but within its provisions
the notion of a unified system still does battle with the older norms of
competition. Yet an oversight of rates was long ago entrusted to a public
authority. An exception tends to beget others in its likeness. It was in
time observed that there were other industries which fitted the competi-
tive pattern with difficulty or not at all. A limited competition is main-
tained in telegraph facilities; in places an independent telephone company
still survives as a vestigial nuisance; and today the former exclusiveness of
the street railway is being threatened by motorbus and taxicab. But the
supply of water, of gas, and of electricity has been recognized as mon-
opolistic in character. One by one such industries have been detached
from the domain of competition, garnered into the category of public
utilities, and entrusted to the regulatory oversight of public bodies.

As these events transpired, competition had to undergo ecritical
attack. It came to be questioned whether the ideas from which the anti-
trust acts were fashioned were the most enduring stuff. A barrage of
questions have done violence to its structure or—if your faith holds firm—
flattened themselves against its foundations. Are the myriad of judgments
upon which competition depends sufficiently grounded in knowledge,
rcason, and foresight to permit its effective operation? Are the funds of
materials, investments, and labor which it must employ flexible enough
to give the needed response to changing circumstance? In different busi-
ness units, bondholders, owners of shares, directors, managers, under-
officials, laborers, and bankers have their distinctive places in the scheme
of control. Since each group has a distinctive interest of its own, how can
we be sure that they will check and balance with the precision necessary to
serve the general good? What certainty is there that trade usages of long
standing do not obtrude to break the shock and limit the sweep of
competitive forces? Or that a cake of custom does not here and there make
management a matter of ceremonial and routine? In short, may not a
competition which will not run true to type have been compromised by a
confusion of ends, by impinging institutions, by custom, by diversity of
interests, by alien things that cannot be kept out? And, a bit more skepti-
cally, may not the mind of the inquirer have endowed a somewhat inchoate
mass of industrial activity with more of order and purpose than is to be
found there? And may not neatness in explanation belong rather to a
passing fashion in setting down truths than to the world of reality ?

Nor has the competitive system at work been proof against attack.
A test of a public policy by reference to the facts is difficult; there are far
more accounts of how competition is supposed to operate in general than
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of its actual performance in specific industries. But even though available
inquiries cover only a fragment of industry, they seem to reveal a serious
discrepancy between ideal and fact. The consumer has his complaint; the
quality of the ware is often inferior; the sum he pays often transcends
the necessary costs of production to subsidize inefficiency and waste. The
laborer has his counts; working conditions respond to a managerial self-
interest; existing standards of life afford inadequate livings; and the
workers must take the shock of an overdone competition. The business-
man is far from satisfied; the system invites a cutting of prices below the
floor of costs, a resort to unfair methods of securing trade, a surrender of
practice and policy to a Ten Per Cent who refuse to abide by standards
and force their disregard upon others. The social engineer—as technical
adviser, not as a party at interest—can easily chart an outline of the-
competition-in-the-books but he cannot reduce the-competition-that-is
to an orderly diagram. Wasteful establishments manage to keep going;
useless ventures survive the decrees of bankruptey. A standard of life far
below what it ought to be and an enormous capacity to produce not turned
to account present a startling paradox. A medley of shops, plants,
factories, stores, mines, and transportation facilities are gathered into
untidy industries. And the economic order is accommodated to the novel-
ties which progress brings only crudely, irregularly, wastefully, and at an
appalling cost in maladjustment and human suffering.

In the late twenties these various currents of opinion became articu-
late in a formidable body of literature. Asthe Great Depression lengthened
and the-return-to-normalcy was again and again deferred, a demand grew
for a revision of competitive arrangements. The notion had become insist-
ent that there could be too much as well as too little of so good a thing as
competition. A continuous experience had revealed to practical men
serious flaws in the prevailing system. And even if their gifts did not run
to nicety of statement and abstract utterance, they could scribble con-
crete counts into a bill of indictment. An overdone competition was
evident in goods for which there were no markets, in factories kept idle
for want of orders, in laborers for whom no jobs could be found, in the
serious discrepancy between adequate productive resources and unsatis-
factory standards of life. The demand, borne along by the general cry for
recovery, was for a policy at odds with the antitrust acts. As the state
had intervened against monopoly and an underdone competition, it was
now invoked to curb excessive zeal in the competitive struggle. As it had
been called upon to see that collusion did not raise prices, it was now asked
to fix a floor below which prices should not be allowed to drop. But the
old skepticism of the state as an agent of industrial direction remained.
It might pass enabling acts, see to it that rules were in accord with public
policy, play the role of the negligent overlord, and by the gentler methods
of persuasion and cooperation make industry an instrument of recovery.
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But the immediate task of regulation might safely and properly be turned
over to the interested parties. A term “self-government in industry * had
a sonorous sound, an instantaneous appeal, and just the right touch of
vagueness. So in the tumult and the hurry of action the term industry
underwent a narrowing of meaning. The business group was lifted to
primacy, the laborers were relegated to a secondary position, and the
consumers were made “advisory” or left out of account.

The National Industrial Recovery Act was passed; a disorderly
industrial system was to enjoy a reign of law. Each industry was to have a
code, a formal organization, a scheme for protecting labor, rules of the
business game, and an authority to quicken sanctions on paper into
enforced usages. It was a daring foray into the politics of industry and it
is not strange that it overshot the mark. The task concerned problems
far older and more fundamental than the depression. An adventure in
industrial reconstruction was geared to the tempo of recovery. The under-
taking was far too gigantic for the resources at hand. Instead of beginning
with key industries—coal, oil, lumber, textiles—where disorder was
notorious, the NRA made the whole industrial system its province. There
was a dearth of trained personnel; there could be at hand no large and
competent body of technicians for so novel and exacting an undertaking.
Intellectual assets were quite inadequate; there was little of concrete
diagnosis on which to go; the trouble spots in different industries had not
been located; and the evidence of distinct types of maladjustment had
not been reduced to recognizable symptoms. Most important of all, the
venture was too much a break with the past. The new controls worked
best where there were, in tra