POCUMENT RESUME

ED 026 476 yT 005 478

By - Cohen, Sanford, Ed. :
Mf'QPTSZZ ,in Economic and Social Crowth; Proceedings of International Manpower Seminar (61h, June 1-August
Agency for International Development, Washington, D.C. Office of Labor Affairs.
Spons Agency-Manpower Administration (DOL), Washington, D.C. International Manpower Inst.
Pub Date 66
3 Note-254p.
EDRS Price MF-$1.00 HC-$12.80
Descriptors-Administrative Pclicy,- Administrative Problems, Case Studies (Education), #Conference Reports,
Developing Nations, *Economic Development, Economic Factors, *Educational Improvement, Educational
Planning, Employment Problems, Foreign Countries, #Human Resources, Improvement Programs, *Manpower
Development, Manpower Utilizaticn, Socioeconomic Status, Vocational Education f
Identifiers- International Manpower Institute i
Summaries of 62 papers presented at the Sixth International Manpower Seminar |
are given. Four major topics were emphasized: (1) “"Human Resources in Economic and ~;
Social Crowth’ dea’th with basic concepts of human resources, natural resources, and
economic resources, (2) “Manpower Planning and Allocation in Economic Development”
‘? covered principles, policies, and general guidelines in manpower planning and
distribution, (3) "Population and Employment Policies and Measures” focused on
pczfutaﬁon pressures, employment opportunities and policies, and improvement of
individuals, and (4) "Manpower Strategy, Administration, and Institutions™ developed
alternative strategies in manpower development and ufilization, administrative and
institutional arrangements, education and training, manpower policy, and policymaking
research. Twenty-one of the summaries report case studies of manpower experience
in developing countries. Twenty-seven government executives and advisors from 18
countries aftended, representing such fields as economics, manpower planning,
education, and employment security. (EM)

i T,

g, m gt




IN

O
P~
.0 §
0d
(-
L)

ECONOMIC
AND
SOCIAL GROWTH

DEPARTMENT OF STATE
jl Agency for International Development

OFFICE OF LABOR AFFAIRS




o~ -

'S RN 4
Y

A T

U.S. DEPARTMENT OF HEALTH, EDUCATION & WELFARE
OFFICE OF EDUCATION

THIS DOCUMENT HAS BEEW REPRODUCED EXACILY AS RECEIVED FROM THE
PERON OR ORGAHIZATION ORIGINATING IT. POINTS OF VIEW OR OPINIONS

STATED DO NOT NECESSARILY REPRESENT OFFICIAL OFFICE OF EOUCATION
POSITION OR POLICY.

MANPOWER IN ECONOMIC AND SOCIAL GROWTH ¢

Proceedings of
Sixth International Manpower Seminar
June 1 = August 13, 1966_/,

N
U

' ¥

Agency for International Davelopment

Office of Labor Affairs
Publications and Technical Services Desk




Prepared and edlted by Sanford Cohen,
with the assistance of the staff of the
International Manpower Institute

U. S. Department of Labor
Manpower Administration
International Manpower Institute




s ol D ST ML € AT

, PREFACE

Summaries of the papers presented before the Sixth International Manpower
Seminar are reproduced here in the hope that they will be helpful to those who
study and those who work in the area of economic development. The papers,
however, should not be comstrued as a total summary of the Seminar's proceed-
ings. The lively discussions generated by the several speakers and the equally
lively spontaneous corridor debates contributed much to the tone as well as the
content of the Seminar. Unfortunately, limitations of space plus the difficulties
of reprodv sing the quality of bilingual argumentation and discussion circumscribe
the exfeni of what is presented In this volume.

Full academic freedom was enjoyed by all Seminar leaders, speakers, and partici-
pants, and the reader will note in several of the papers the conflict of opinion
that inevitably is associated with free discussion. Perhaps it is necessary fo add
the familiar precaution that the opinfons expressed in this volume wie those of the
individuals expressing them and do not necessarily reflect the positions of any gov-
ernment, university, or private organization.

The Sixth Seminar was conducied in English with simultaneous translation info
French. What Is surprising, perhaps, Is how little this clumsy arrangement imped-
ed the flow of communications.

Sanford Cohen
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FOREWORD

The Sixth International Manpower Seminar was held in Washington, D.C., from
June 1 through August 12, 1966. It was conducted by the International Man-
power Institute of the U.S. Department of Labor and was sponsored by the Agency
for International Development.

This was the sixth in a series of annuval Seminars which have brought together 151
- government officials and advisors concerned with their countries' economic and

" soclal policies. They represented 45 developing countries. In the Sixth Interna~
tional Manpower Seminar there were 27 government executives and advisors, in-
cluding university professors, from such fields as economics, manpower planning,
education, and employment security. They came from 18 countries:

The Republic of China, Democratic Republic of the Congo (Kinshasa),
Republic of Dahomey, Empire of Ethiopia, Republic of India, Republic

of Liberia, Malagasy Republic, Republic of Mali, Kingdom of Morocco,
Islamic Republic of Pakistan, Republic of Senegal, Republic of the Sudan,
Kingdom of Thailand, Republic of Togo, Republic of Turkey, Uganda,
United Arab chub!ic]qnd the Republic of Vietnam,

The objectives of the Seminars have been consistent with the views expressed by
President Lyndon B. Johnson in an address, "The Noble Adventure," at the
Smithsonlan Institution on September 16,1965, when he outlined a program for the
United States Government in international education. He sald that one of the
program’s purposes was “to assemble men and women from every discipline and
every culture to ponder the common problems of mankind..."

The current Seminar provided the participating members with an opportunity fo ex-
change views and experiences on soclal and economic questions and to discuss
strategies and plans for developing viable economies in thelr own countries. It
stressed the development of methods and techniques for identifying manpower prcb=
lems and for formulating effective manpower policies and programs.

The daily sesslons emphasized four major topics, each dealing with a key dimen=
sion of manpower elements:

(1) Human Kesources in Ecnomic and Social Growth

This dealt with basic concepts and was descriptive and analytical, It
covered the relation of human resources to other basic requirements for economic
growth, including capital and natural resources; levels of human resource devel-
opment In relation to stage of economic growth; social, cultural, and institutional
factors in industrialization and urbanization; labor force distribution, utilization,
and Incentives; investment in human resources, and human values and social goals
in development.

vi




(2) Manpower Planning and Allocation in Econemic Development

This covered principles, policies, and general guidelines in manpower
planning and distribution. Included were the following topics: the integration
of manpower planning with overall economic and social planning; forecasting
of manpower requirements and supply; planning fo meet the gaps between re-
quirements and supply; and planning for effective distribution and utilization of
manpower .

(8) Population and Employment Policies and Measures

This Included population In relation to food and other rescurces, nation-
al policles related to population growth, employment, and migration (internal and
international); and policies and measures of full employment or increasing employ-
ment levels. Special attention was given to examination of specific policies and
actions which are calculated to reduce population pressures, 15 provide new em-
ployment opportunities, and fo Improve capability of individucis in rel.iton to
such opportunities.

(4) Manpower Strategy, Administration, and Institutions

This developed alternative strategies in manpower development and
utilization, and administrative and institutional arrangements for manpower plan~
ning, distribution, utilization, training, and productivity, It also developed ap-
proaches to education and training for high~level, middle=level, and skilled man~
power; manpower policy formation; Information and research needed for policy-

making; specific structures for manpower administration; and institutions concerned
with planning, allocation, distribution, utilization, protection, and guidance of
workers. Special emphasis was placed on strategy and administration of education
and training Institutions, Including on=the=job training.

The final weeks were devoted fo the presentation of reports prepared by the par=
ticipants during thelr stay in the United States. This brought into focus and per=
spective the ideas developed In the course of the Seminar. Each report dealt
with some phase of manpower planning and administration as related to the devel=
opmental needs and programs of a particular country.

To supplement the formal sessions In Washingten, D.C., several fleld trips were ar-
ranged. These gave the members of the Seminar an opportunity to observe the

practical application of manpower programs in the United States. The first trip
was to Pittsburgh, Pennsylvania, where they attended the 53rd Annual Convention
of the International Association of Personnel in Employment Security. Here they
met with manpower speclalists from all parts of the United States and other coun=
tries. They also visited the Connelly Vocational and Technical High School,
public high school which works very closely with the local employment service,
businessmen, and trade unions to develop skills for the immediate and long-range
needs of the community. Another trip was to New York City where the partici-
pants visited offices of the State employment service to ohserve the administrative
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procedures of that service, particularly the testing and placement activities and
the overall recordkeeping systems. They also visited training projects operating
under the Manpower Development and Training Act. Several members of the
group traveled to Tennessee where they discussed manpower planning and imple~
mentation with officials of the Tennessee Valley Authority. In Tennessee they
also toured experimental farms, the Atomic Energy Museum ot Ock Ridge, and
the University of Tennessee.

Sanford Cohen, Professor of Economics at the University of New Mexico, served
as Faculty Chairman, Outstanding authorities in the manpower and economics
flelds served as the Seminar leaders; they were drawn from academic institutions,
private organizations, and government agencies. Guest lecturers addressed the
participants on specific topics within their area of specialization.

In addition to their Seminar activities, while in the United States the participants
were afforded an opportunity to learn about America and Americans. They at~
tended the theatre and concerts, and visited points of cultural and historical in~
terest. They were guests of American families where they were able to learn
about American home life. They also attended a number of social functions—~
Secretcry of Labor, W. Willard Wirtz, gave a reception for them. In Pittsburgh,
they were the guests of honor at an International breakfast at the IAPES Conven-
tion. Ealton L. Nelson, Manpower Advisor for the Agency for International
Development, and Mrs. Nelson, gave an international party for them at Lake
Barcroft, Virginia.

During the last week of the Seminar, on August 10, a special luncheon at the
State Depcrtment was arranged by the Agency for International Development.
Willlam S. Gaud, Administrator of the Agency for International Development,
addressed the participants and presented certificates of completion. In his re-
marks, Mr. Gaud stressed the importance of frained and educated manpower, to-
gether with active manpower and employment policies in economic and social
development.

George L-P ‘Weaver, Assistant Secretary of Labor for International Affairs, was
the prinzipal speaker at the closing ceremonies in the Department of Labor on
August 12, He expressed the hope that the participants would maintain the

friendships that had been established during the Seminar and that they would con-
sult and work with each other in seeking solutions to manpower problems in their

respective countries. He emphasized the nesed for continuing education, research,
and cooperation in the manpower field. Assistant Secretary Weaver presented
certificates to the members of the Seminar on behalf of the Department of Labor.

PR AR T AP WP TR TSR, § G P Mgl pr @y T T, T T e




STAFF RESPONSIBLE FOR THE SEMINAR

U.S. DEPARTMENT OF STATE, AGENCY FOR INTERNATIONAL DEVELOPMENT

Georgs P. Delaney
Director, Office of Labor Affairs

Arnold L. Zempel
Deputy Director, Office of Labor Affairs

Burnie Merson
Chief, Planning and Evaluation Division
Office of Labor Affalrs

Ealton L. Nelson
Manpower Advisor, Office of Labor Affairs

Thomas E. Posey
Special Assistant to the Director
Office of International Training

Charles Barry
Program Development Officer
Office of International Training

U.S. DEPARTMENT OF LABOR

Bureau of International Labor Affairs

George L-P Weaver
Assistant Secretary for International Affairs

Harry Weiss

Deputy Assistant Secretary for International Affairs

James F. Taylor
Director, Office of Program Development and
Coordination




U.5. DEPARTMENT OF LABOR

Manpower Administration

Stanley H. Ruttenberg
Assistant Secretary for Manpower

and Manpower Administrator ’

John P. Walsh
Assistant Manpower Administrator

International Manpower Institute i

Edgar C. McVoy
Director

Raphael Brown
Educational Specialist
Administrative Officer

Juanita D. Coates
Forelgn Nationals Program Assistant

Rapporteurs:

Joseph F. Humphrey, Chief
Wray A. Kunkle

James R. Lawrence

David J. Vail

xi




e T

SEMINAR PARTICIPIPANTS

Homer Yu
Manpower Specialist

Manpower Resources Committee, CIECD

(Council for International Economic
Cooperation and Development)

Taipei, Taiwan

Republic of China

Joseph Wané

Director of the General Secretariat
Ministry of Civil Service

Kinshasa, Congo

Alassan Aboudou

Chief Assistant, Administration of
Human Resources for the Higher
Planning Commission

Cotonou, Dahomey

Joseph Djaito
Inspector of Labor
Labor Office

Cotonou, Dahomey

Bersoufekad Assefa

Chief, Employment Section

Ministry of National Community
Development and Social Affairs

Addis Ababa, Ethiopia

Austen J, A, Tauro
Deputy Secretary
Ministry of Home Affairs
New Delhi, India

Victor D. Krakue

Director of Vocational Training
Department of Education
Monrovia, Liberia

xii

Michzl Raveloarison

Chief of National Employment
Service

Tananarive, Malagasy Republic

Mohamed Dicko

Regional Inspector of Labor
Labor Office

Kayes, Mali

Pierre Négre

Inspector of Labor

Office of Technical Assistance
and Development Levels

State Secretariat for Civil
Service and Labor

Bamako, Mali

Ahmed Nadifi

Chief, Division of Personnel
and Salaries

Ministry of Development and
Planning

Mohammedia, Morocco

Mohammed Youssfi

Chief, Division of Industrial
Statistics and Business Studies

Sidi Slimane, Morocco

Mohamed A, Syed

Manager, Regional Employment
Exchange

Rawalpindi, Pakistan

Samba Thierno B
Director of Manpower Service
Dakar, Senegal




{
%
E
;
E
t
|
1
%
|

Galandou Fall

Chief, Office of Evaluation of
Manpower Needs

Department of Civil Service and
Labor

Dakar, Senegal

Mahgoub Beshir

Manager, Khartoum Employment
Exchange

Labor Department

Khartoum, Sudan

Abdel Aziz M. Farag

Manpower and Employment Officer
Labor Department

Khartoum, Sudan

Osman M. Habib
Inspector of Labor
Labor Department
Khartoum, Sudan

Prom Panitchpakdi

Director, Manpower Planning Office

National Economjc Development
Board

Bangkok, Thailand

Thamrong Buasti

Supervisor, Senior Technical Staff
Education Planning Office
Bangkok, Thailand

xiii

Pascal Ajavon
Director of Manpower Service
Lomé, Republic of Togo

Nevzad Yalgintas

Associate Professor, Labor Economics
University of Istanbul

Beyhzif

Istanbul, Turkey

Gedion B. Nkojo

Economist

Ministry of Economic Planning
Entebbe, Uganda

Mohamed M. El-Hadeedy
Director, Bus Department
Organization of Public
Transportation of Cairo
Cairo, United Arab Republic

Mohamed A, El=Shinnawy

Director, Human Resources
Development Center

Aswan Regional Planning Project

Cairo, United Arab Republic

Nguyén Trong Luu

Director, Manpower Directoraia
Ministry of Labor

Saigon, Republic of Vietnam

Nguydn Thoai

Director, Industrial Relations
Ministry of Labor

Saigon, Republic of Vietnam




SEMINAR LEADERS

Sanford Cohen, Faculty Chairman
Department of Economics
University of New Mexico
Albuquerque, New Mexico

Wendell Bell

Depariment of Sociclogy
Yale University

New Haven, Connecticut

Raphael Brown

International Manpower Institute
U.S. Department of Labor
Washington, D.C.

Marvin Friedman
Department of Research
AFL=CIO

Washington, D.C.

Frederick H. Harbison

Director, Industrial Relations Section
Princeton University

Princeton, New Jersey

John E. Harmon

Executive Vice President
Natfonal Employment Association
Washington, D.C.

John F. Hilliard
The Ford Foundation
New York, New York

Everett S, Lee

Population Study Center
University of Pennsylvania
Philadelphia, Pennsylvania

T A e A e g A T

Edgar C. McVoy

International Manpewer Institute
U.S. Department of Labor
Washington, D.C.

Burnle Merson

QOffice of Labor Affalrs

Agency for International Development
Washington, D.C.

John E, Parker
Department of Economics
University of Michigan
Ann Arbor, Michigan

Herbert S. Parnes
Department of Economics
Ohlo State University
Columbus, Ohio

Lawrence Rogin
Department of Education
AFL-CIO

Washington, D.C.

John C. Shearer

Department of Economics
Pennsylvania State Unlverslty
University Park, Pennsylvania

Matilda R. Sugg

Bureau of Labor Statistics
U.S. Department of Labor
Washington, D.C.

John P, Walsh

Manpower Administration
U.S. Department of Labor
Washington, D.C.




GUEST LECTURERS

Robert W. Barneft

Deputy Assistant Secretary for
Far Eastern Affairs

U.S. Department of State

Washington, D.C.

Mark Battle

Deputy Director
Neighborhood Youth Corps
U.5. Department of Labor
Washington, D.C.

Hyman H. Bookbinder

Assistant Director

Office of Economic Opportunity
Washington, D.C.

John A, Butler
Director, Dunwoody Industrial Institute
Minneapolis, Minnesota

George P, Delaney

Director, Office of Labor Affairs
Agency for International Development
Washington, D.C.

Paul Fisher

Office of Research and Statlstics

Soclal Securlty

U.S. Department of Health, Education
and Welfare

Washington, D.C.

Robert C. Goodwin

Director, Bureau of Employment Security

U.S. Department of Labor
Washington, D.C.

Harold Howe, 11

U.S. Commissioner of Education

Office of Education

U.S. Department of Health, Education
and Welfare

Washington, D.C.

Robert F. Jacobsen

Senior Assoclate for Human Resource
Development

U.S. Chamber of Commerce

Washington, D.C.

Everett M. Kassalow
Department of Economics
University of Wisconsin
Madison, Wisconsin

Mary Dublin Keyserling
Director, Women's Bureau
U.S. Department of Labor
Washington, D.C.

Harold Kuptzin

Chief, Division of Research and
Publications

Bureau of Employment Security

U.S. Department of Labor

Washington, D.C.

Howard A. Matthews

Director, Manpower Development
and Training

Office of Education

U.S. Department of Health, Education
and Welfare

Washington, D.C.

Ealton L. Nelson
Manpower Advisor, Office of

Labor Affalrs
Agency for International Development
Washington, D.C.

Thomas E. Posey

Special Assistant to the Director
Office of International Training
Agency for International Development
Washington, D.C.

xvi

A A 1 MMty = A I O AW ey e LD e vt S A PRSP



Gustav Ranls

Assistant Administrator for Programming
Agency for International Development
Washington, D.C.

Stanley H. Ruttenberg

Assistant Secretary for Manpower and
Manpower Administrator

U.S. Department of Labor

Washington, D.C.

James F. Taylor

Director, Office of Program Development
and Coordination

Bureau of International Labor Affalrs

U.S. Department of Labor

Washington, D.C.

Joseph V. Tuma

Director of Manpower Training
United Auto Workers

Detroit, Michigan

George L-P Weaver

Assistant Secrefary for International Affalrs
U.S. Department of Labor

Washington, D.C.

Harry Welss

Deputy Assistant Secretary

Bureau of International Labor Affairs
U.S. Department of Labor
Washington, D.C.

Leo R. Werts

Assistant Secretary for Administration
U.S. Department of Labor
Washington, D.C.

Ralph Wright

Director, Washington Branch
International Labour Office
Washington, D.C.

xXvii

o 7 T TSN A ST SE G s, (A Y T 2




T

PART |.

RES
” AND
ECONOMIC
DEVELOPMENT:
PROBLEMS
AND

| APPROACHES

Fh a1 wors,

%
b SR S T R e RPN Gy 1 Y g Pyt
2 SR o~ TS B . T T ™ "
° [ TG el =AY ¥z o &) pars N 7 e 4 v v e -, DS wy = Wk 2



PART I. HUMAN RESOURCES AND ECONOMIC DEVELOPMENT: PROBLEMS AND
APPROACHES

INTRODUCTION

In one way or another, many developing nations have recognized the need for a
systematic approach to the problems posed by inadequate supplies of skilled man-
power, rising levels of unemployment, and the variety of labor market inefficien-
cies that are subsumed under the heading of underemployment. The first part of
this report is devoted to a general analysis of these problems and to specific
features of the human resource experiences of developing economies.

In the first paper Cohen describes the current situation in relation to the efforts
of the developing economies in the manpower and employment area. He stresses
the rising levels of open unemployment, recent reappraisals of the significance of
the agricultural sector, the problem of determining precise relationships between
quantities of labor skill and rates of development, and the difficulties associated
with manpower planning. His next paper (2) analyzes the concept of human cap~
ital and discusses the utility of the concept in the developing economies. In his
final paper (3) he analyzes the distinctions between unemployment and underem=
ployment and notes some of their implications. Lee (4) describes rates of popula-
tion growth and details the relationships between prevailing rates of growth and
development efforts. He also emphasizes the significance of population structures
in the developing countries. In a second paper (5), Lee discusses national poli~
cies concerning population growth and planning. Barnett (6) describes the popu~
lation policies of the United States. In this paper he notes the evolution of

United States policy, the main features of domestic policy, and present activities being
carried on by the Agency for International Development in the population field.

A variety of factors produces unemployment in the modern sectors of developing
economies. Harbison (7) details these factors and analyzes possible policies for
dealing with the problem. Heavy rural=urban migration has resulted from wage
disparities, education, and population growth. Urban population has expanded
beyond the number that can be absorbed in employment. Harbison places heavy
stress upon the need to retain people in the agricultural sector by making the
rural area atfractive to them. He argues for balanced economic growth through

a wholesale transformation of the rural economy. In a second paper (8), Harbison
outlines the elements of a strategy of human resource development and describes
critical areas where alternatives must be weighed and policy decisions made. An
important recommendation is that the manpower strategist consider his various
problems within the context of a system.

Parker (?) and Shearer (10) discuss problems associated with the development and
utilization of high-level manpower. Shearer's paper includes an analysis of the
migration of skilled persons from rural to urban areas in the developing economies
as well as from less-developed to more-developed states. In the succeeding paper
(11) Cohen describes the attributes of the labor force in the traditional zector.




In the final paper (12) in this section Bell describes some of the critical decisions
that must be made by the developing netions, and the divergence of values and
attitudes among different elements of the elite in these nations. He derives his

, conclusions from empirical studies done in former British colonies in the West

? Indies and Latin America.
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RESOLVING MANPOWER AND EMPLOYMENT PROBLEMS IN THE DEVELOPING
ECONOMIES: THE LESSON OF EXPERIENCE

Sanford Cohen

Very few nations are so fortunate as not to be afflicted with some type of un-
employment problem. A number of the more highly developed industrial econo~
mies, faced simultaneously with shortages of labor and a rising demand for both
skilled and unskilled workers, have attempted to resolve their problem by using
labor drawn from countries where there are labor surpluses. In Great Britain, a
combination of inefficient labor utilization practices and unimaginative manage-
ment has posed an exceptionally strong challenge to the viability of the nation's
economy. In the United States, class unemployment, or unemployment that is
prevaient among specific classes of the population, has persisted in the face of
prolonged prosperity and a ucmber of novel policy measures have been undertaken
in an effort to equip certain population subgroups for productive work. Among
the highly industrialized economies, relatively little unemployment in recent years
has resulted from weaknesses in the final demand for goods and services.

The developing economies suffer from several of the manpower and employment prob~
lems mentioned above plus others that are peculiar to their economic situation.
There is now an accumulation of more than a decade of experience in dealing
with these problems. The discussion that follows will attempt to summarize this
axperience through a description of where we seem to be at the present time. We
can note at the start that many of the ideas that were generally accepted ten years
ago have been abandoned and that few have survived without modification.

Employment Opportunities

In the literature on economic development, relatively little attention was paid to
the quantitative characteristics of employment in the modern sector until the past
few years. Most students of development appeared to work on the assumption that
if development occurred at a satisfactory rate, i.e., if the national product grew
faster than population, the employment problem would resolve itself. The labor
force problem was visualized primarily as one of reducing the size of the tradi~
tional labor force and transforming it into a modern work force.

A decade of development experience has shown the weakness of the assumption
described above. Nations which have had a satisfactory development experience
in other respects have suffered an increase in the amount of open unemployment.
In almost all of the daveloping states, unemployment has been rising to such a
degree that the problem of providing more employment opportunities can no longer
be ignored. Today, economic planners are much more concerned about the relation=
ships among employment targets and other development targets, and it is possible
that many of the developing nations will come to regard job creation in the short
run as a more pressing target than maximization of income in the long run.

5




o T TP S T e I o b B R e T T T

There are several reasons why unemployment has emerged as a major feature of
the development experience:

(1) Many forms of industrialization do not create a significant number of em~
ployment opportunities. When investments take the form of large~scale, mecha-
nized industries, the increment in labor demand is usually small. A study of the
economic development of the Central Asian Republic of the Soviet Union made
by the Secretariat of the United Nations Economic Commission for Europe, for
example, found that the labor force in manufacturing decreased during a 20-year
period despite a strong industrialization effort. Many other nations can cite
similar examples from their own experiences. It appears that, in many cases, a
significant rise in industrial employment occurs only after the nation's industrial
base has reached substantial proportions.

(2) While modern industry usually provides some new employment, it may also
destroy employment in certain traditional sectors. Mechanized manufacturing
methods, for example, may eliminate handicraft jobs.

(3) Rapid growth in labor force size, reflecting rapid population growth, poses
a severe challenge to the capacity of the developing states to absorb additional
laber .,

(4) Large-scale migration from rural to urban areas frequently results in a
trade~off between rural underemployment and open urban unemployment. In vir-
tually all countries the population stream moves toward the cities where there
are not enough jobs to accommodate the in-migrants, The result is the well-
known phenomenon of the urban slum, where a population sub-culture becomes
increasingly clienated from the mainstreams of both urban and rural life.,

(5) Economic planning has not, to date, proved to be especially adept at
coordinating employment and manpower planning with general economic planning.

(6) In certain respects, the labor market operates in a perverse manner. For
a number of reasons, urban wage rates are usually higher than rural wage rates
by a greater amount than that which would be established by the interplay of
market forces. The appropriate policy, consequently, would bring the differen-
tial more into line with productivity differences. Political considerations, how=
ever, frequently inhibit the adoption of such a policy. In any event, the pull
of the city reflects sociological as well as economic forces, and there may be no
viable economic policy that will make population movements conform to what is
economically optimal.

Reappraisal of the Role of Agriculture

Today, there is a tendency to attach greater importance to the agricultural sec-
tor in economic development. In a recent article, for example, W. W. Rostow
observed that ",,.We are now going through an important shift in development
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| thought and policy. Agriculture Is no longer regarded as an alternative to Indus~
| trial development but as an essential part of the development process.” Similarly,
Gunnar Myrdal has argued that agricultural development Is the keystone of eco-
nomic development.

This new look at agriculture reflects an awareness that the early stages of Indus~
; trial development will not relieve the massive unemployment In many countries

1 and that growth in labor force size presents an employment challenge even where
Industrial growth Is rapld. in many nations there appears to be no short-run
alternative to more effective absorption of a large part of the labor force in the
Ie agricultural sector.

The labor market problem in the agricultural sector is usually described as under-
employment, a sltuation in which laborers are ineffectively employed according
to some measure of ecoromic efficlency. Underemployment In the agricultural
sector has been debated extenslvely and Inconclusively by economlsts. Recent
research indicates that In some nations the agricultural sector Is capable of ab-~ ‘,
sorbing additional manpower, and there Is less tendency tcday to assume that the H
agricultural sector of developing nations Is characterized by widespread under-

employment. Conditions vary considerably among nations, however, and it Is
dangerous to generalize from the experlences of Indlvidual nations.

Manpower Requirements

Ten years of development experlence challenges the notion that shortages of labor
skills have been a significant bottleneck In economic development. The malor
exceptions to this statement are a number of African natlons where skill shortages
have been severe. In some Aslatlc countries and in many South American states,
however, shortages of occupational skills have not been Important barriers to eco-
nomic development, and in quite a number of these countries there has been some
underutilization and waste of the avallable skilled labor, There are several exam-
ples of natlons at a low level of development which actually export skilled labor.
Such experlences call for a reappralsal of some standard Ideas of the relationship :
between manpower fralning and economic development., ]

© W. Arthur Lewls estimates that when half the population Is in agriculture, the
number of Jobs that require secondary education is less than ten percent of
the total population, and the number requiring a university education is probably
less than two percent of th population. Education, of course, can be defended
as a soclal end entirely apart from the requisites of the development process, and
the expenditure of natlonal resources for education may be validated in social
terms. The pracise relationship between quantities of labor skills and development
rates, however, Is unclear and this places an especlally heavy burden upon man-
power planners, Complicated questions like how much education, what kind of
education, the relative merits of education and other expenditure possibilities,
and the timing of educational expansion, cannot be resolved by simple mechani-
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cal projections. Furthermore, political considerations may limit the discretion
of authorities who would sharply alter an existing pattern of expenditure In faver i
of a dramatic rise in outlays for education.

Of all the problems of manpower development, economists are perhaps most In
accord as to the pressing need for management personnel. However, a solution !
to managerial shortages Is difficult to find because of the lack of a universally
valld management training method, The fact that the manager In a developing ‘J
natfon must act as a vital link between the traditional and the modern soclety, |
and be at home In both, helps to explain the severe shortage of qualified mana=~ |
gerlal personnel. -

Manpower Planning

Meanpower planning Is a speclal branch of econemic planning, and it suffers from
the same genera! deficiencles that have characterized economic planning. Devel~ i
opment plans have suffered from the disinclination of nations to carry out thelr ‘
plans, from a lack of unity among planning bodles and government units Involved

In specific projects, from a tendency to set overambitious targets, and from o

preoccupation with macroplanning af the expense of sound project selection. In

addition, manpower planning has suffered from lack of coordination with general .
planning, partly because manpower experts have not vevally been Included In the
planning team and partly because of the vague state of knowledge about man~
power planning. The sltuation has Improved somewhat, but a good deal of addi-
tlonal work has to be done to sharpen manpower planning technliques and also to
integrate manpower planning Into general economic planning.

What have we learned from past manpower planning efforts? First, it is clear
that the agencles concerned with manpower development, such as the International
Labour Organization and the Agency for International Development, have not been |
‘ very successful. Early efforts were preoccupled with small pleces of the overall "
manpower problem, Today the role of the manpower planner Is visualized In
broader terms. We realize that he should be concerned with the national employ~
ment sltuation, with the natlonal tralning system, with the economic planning
procedure; In short, with almost all national political and economlc activity,
since none of It Is without consequence for human resource development.

Secondly, manpower planning, as the youngest of the economic spacialties, clearly
suffers from a lack of expertise. In a technical sense, the ideal manpower plan=
ner should be an economlist with knowledge of such diverse subjects as economlc
planning, occupational classification, educational procedures, labor mobility, and
soclal patterns. Since manpower planning Is a new fleld, it is not surprising that
the number of qualified experts is small and that many persons who have gone on
missions have lacked the ideal qualifications.

Another significant problem Is that nations have failed to utilize fully the man-
power techniclans available to them. There are three main explanations for this
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fallure. Flrst, because of the noninstitutionalized nature of manpower planning,
there Is often no way for the manpower planner to gain the attention of all agen=
cles Involved In the manpower planning process. Since manpower planning cuts
across the ministries of labor, agriculture, and education=-as well as the social
security and public works administrations, among others~~there are often serious
conflicts of Interest which hamper efficiency. Second, within the planning pro-
cess Itself there may be severe difficulties because of the gop between macroeco~
nemic and microeconomic planning, Too often there is no real connection between
those involved in the two aspects. The result s that Important investment deci=
slons have been made without adequate consideration of the manpower and employ~
ment Implications of such Investments. Finally, a serfous obstacle to efficlent
manpower development 1s its complexity and the difficulty of assessing the present
sltuation, let alone the future. A great deal of personal judgment is required on
the part of the planner, and the number of people qualified to make sophisticated
Judgments of this nature Is limited.

HUMAN CAPITAL
Sanford Cohen

How do changes In the "quality" of people contribute fo economic growth? This
Is a longstanding question but one, nevertheless, neglected by most economists
until very recently. About 1960, students began to ralse questions about the role
of human skills In the economlc growth process. Once the subject was broached,
Intensive study of human resources began and a flood of literature poured forth,
As frequently occurs when a new avenue of inquiry is opened, many were tempted
Into careless statements about the applicabllity of the concept of human capital.
On the whole, however, the curlosity has been healthy, since 1t has drawn atten=
tien to the critically important role of people In the economlc development pro-
cess.

The expresslon "human capltal” Implies an analogy to physical capital, Both are
produced means of production and both are powerful Instruments for effectuating
economic growth, There are, of course, a number of obvlous differences between
human and physical capital but there are alse similarities which currently preoc-
cupy growth theorlsts,

Perhaps the best way to show what modern writers mean by human capital Is to
clte the example used by Professor Theodore Schultz, whose name is prominently
assoclated with the subject. Suppose, says Schultz, that we had an aconomy with
the land and the physical capital that we now have in the United States, but that
there were no persons who had had any on=the=job training or formal schooling.
Obviously, production would be far below the current output of the United States.
Or suppose, somewhat less drastically, that capabilities per man were what they
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were in 1929. Even in this case, there would be a large decline in output, Sup-
pose, on the other hand, some developing country were suddenly to find itself
with a highly=skilled technical and professional labor force. Would it not be
likely that dromatic output increases would occur? There are some difficulties
with this type of example which will be mentioned later, The main point here
is that the quality of human resources is a key factor in the growth process and
that it can stimulate or retard growth.

Recent Developments That Have Aroused Interest in Human Capital

Several distinctive features of recent history have aroused interest in the subject
of human capital. The job of restoring the industrial capacity of Western Europe
took less time than most people supposed it would, whereas bringing many of the
developing economies to a position of self~support Is taking longer than was orig-
inally anticipated. Many observers have concluded that the difference in the fwo
situations Is the existence of a large stock of human capital-~professionals, tech-
nicians, skilled craftsmen, managers=~in the European countries, compared to the
scarcity of such talents in the developing nations. Expanded research in the eco-
nomics of developing areas has produced specific evidence of the critical impor-
tance of human capital in the development process and of the damaging results of
the lack of human capital. Various writers, for example, have stressed the spe-
cial Importance of the "creative personality” or the "binding agent,” in mobiliz~
ing human and material resources.

Recent studies of the growth in economic output of the United States have sug-
gested that some part of the growth has resulted from factors other than quantita-
tive increments in labor and capital inputs. The approach in most of these stud-
les has been to take the economic output of the United States over a given period
of time and to associate as much of the increase as possible with measurable in-
puts such as labor or capital. In his study, "Productivity Trends in the United
States" (National Bureau of Economic Research, 1961), John Kendrick found that
an Input index increased at an average rate of 1.9 percent per annum from 1889~
1957, and an output index increased at a rate of 3.5 percent. The residual, thus,
was 1.6 percent, Others, using different measurement methods, have found resid-
vals that varied somewhat in either direction from Kendrick's findings. Many ana=
lysts have concluded that the residual is explained in part by the increased educa-
tion and training of workers in the recent perfods. The human capital stock, in
other words, has risen.

Formal Application of Problem of Human Capital

In o broad sense, the current preoccupation with human capital is simply a recog-
nition of the importance of the quality of the human agent in the economic pro=
cess. In a narrower sense, however, what is involved is the efficiency of economic
resource allocation. Let us assume that the specific question is how much of the
economy's resources shoutd be devoted to education. Education absorbs scarce
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resources; therefore, more investment in education leaves fewer resources for other
uses. If the goal of national economic policy is to achieve a certain growth

rate, the problem of allocation is to defermine the optima! combination of in= :
vestments, including investment in education, to achieve the desired growth rate ;é
with minimum sacrifice of current consumption. 1

Were all the necessary information available, it would be possible to elaborate

a master plan relating inputs to output targets. The data for a perfact plan are
not available, so it is necessary fo approximate by one means or another. Through
rough guesses or manipulation of available data, the returns attributable to invest-
ment in education can be compared with returns to investment elsewhere in the
economy. Such comparisons serve as a guide for channeling the flow of invest-
ment resources.

To estimate the returns to investment in education=-or other investments in human
capital such as health programs and subsidized migration=~it is necessary to deter~
mine the present value of all individuals' lifetime earnings which would result
from the investments. This involves an estimate of the lifetime earnings discounted
by a selected interest rate. (Examples of computations of this fype of estimate
can be found in pp. 101-103 of the final proceedings of the 1965 International
Manpower Seminar.) )

The benefits, of course, must be weighed against the costs. The formal analysis
of human capital formation, thus, is a form of cost-benefit analysis that has at-
tracted a good deal of attention in recent years. Cost-benefit analysis has been
described as a method of comparing the desirability of alternative projects when
it is important fo take a long view. The aim of such analysis is to provide
guidelines for maximizing the amount by which benefits exceed costs.

We should note some of the difficulties in making accurate cost=benefit analyses.
First, cost=benefit fechniques are less relevant to large investment decisions than
to small ones, since the former are likely to change outputs and relative prices
throughout the economy. Thus, cost-benefit analysis may not be applicable to
developing countries. Next, it is difficult to take account of all relevant costs
and benefits. The benefits of education, for example, are not limited to voca- 4
tional preparation, and the costs of education include earnings foregone during -
the students' schooling. It is hard, furthermore, to determine the costs of infor-
mal education such as on=the=job training. The difficulties involved in the appli-
cation of cost=benefit analysis could be discussed at some length, but perhaps :
enough has been said to suggest that efforts to apply this technique fo investment
decisions must be supplemented by qualitative judgments, especially in developing
nations where empirical information on costs and benefits is scarce.

Given the absence of high-quality statistics, the inherent difficulties of cost- 1
benefit analysis, and the vagueness of the concept of human capital, what are N
the implications for developing nations? Several possibilities may be suggested.

The preoccupation with human capital does call attention to what has, all too

often, been a neglected dimension in global investment planning. Investment in
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human capital-=primarily in health and education-~can be sound according fo
economic as well as social and cultural criteria. It is not enough, however,
simply to conclude that there ought to be more investment in education, health,
or recreation. Although benefits flow from such investments, they also involve
costs. In economies where investment resources are in critically short supply,
even a primitive effort at cost-benefit analysis may femper enthusiasm about the
potential benefits and neglect of potential costs of investments in human capital
and lead to @ more economically rational investment pattern than would otherwise -
occur. Finally, an intense concern with human capital and an effort to determine
optimal amounts and fypes of educational investments may eventually encourage
the accumulation of the kind of data helpful for a more rational ordering of a
nation's resources in pursuit of growth fargets.

Measuring Benefits of Investments in Human Capital

Several methods of estimating the benefits of investment in human capital are
presented below, with education being used as the example of an investment in
human capital. (Good discussions of these methods can be found in Part | of
W. G. Bowen's Economic Aspects of Education, Princeton University, 1964.)

1. The simple correlation approach. This method can be used for inter~
country comparisons afr specific points of time. It involves an estimation and
comparison of enrollment ratios (the ratio of students of a given age in school
to the total population in the uge group) to GNP or GNP per capita. As
might be expected, such correlations are positive and rather high; the higher
a nation's GNP per capita, the higher its enrollment ratio. While this method
facilitates comparisons among countries and provides some rough guideposts, the
following limitations should be noted:

(a) the difficulty of obtaining internationally comparable GNP
data;

(b) the difficulty of finding comparable and reliable data on educa~
tion participation rates;

(c) the weakness of the assumption that investment in education has 15

the same rate of return in different nations; and

(d) the difficulty of relating cause and effect. Correlation does not .
show causation. Countries may merely be buying more education as a consump=

tion good as GNP rises. g

2. Intertemporal correlation. This method correlates the growth of GNP
within a country over fime with increases in literacy rates and in expenditures

for education. The difficulty of relating cause and effect (mentioned in 1 above)
is the greatest drawback to this approach.
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3. Interindustry and interfirm studies. This method attempts to compare an
industry's emphasis on education and on-the~job training with some measure of
Its performance, such as profits. Again, the cause and effect criticism holds,
and valid measures of firm and worker performance are difficult to find,

4. The residual approach. This approach is associated with the name of John
Kendrick and was discussed previously. The difference between the growth of
output and input is aftributed to other factors, such as education. While this
approach is stimulating and suggestive, it has one primary defect aside from dif-
ficulties in measurement. It is difficult to atiribute the residual to any one factor.
Education is, without a doubt, of great importance, but other factors such as in-
complete analysis, religious and cultural traits, and on-the~job performance, also
have a great impact on output patterns.

5. The direct returns to education approach. In this method, lifetime earn~
ings of educated citizens are compared with the lifetime earnings of those who
have had little or no education. There are several problems connected with this
approach:

(@) There is the problem of aggregation. What is true for the individual
is not necessarily true for the economy as a whole. That is, for the individuo!,
a college degree may lead to a significant increase in earning power. College
education, however, may lose much of its economic significance if the eutire
population possesses university degrees.

(b) 1t is doubtful that exogenous factors, such as motivation of the groups
compared, are equal,

(c) It is doubtful that earnings alone are an accurate measure of produc-
tivity., The correspondence between earnings and productivity may hold in the
highly~developed money economies, but is less applicable to developing economies
where wages and salaries are often institutionally determined.

é. Forecasting or projection of manpower needs. This approach supplements
other types of analysis and is not a direct means of measuring benefits. Projec-
tions of manpower needs can be made in aggregate terms (e.g., the total number
to receive secondary education) or it may be disaggregated (e.g., the number of
people needed in specific occupations). The advantage of forecasting manpower
needs is that it provides direction and a quantitative basis for decisions about
human capital formation.

In spite of the variaty of methods available to the manpower planner, there are
some limitations to effective forecasting. The forecast may be considerably off
target. It is impossible, for example, to foresee the impact of scientific develop~-
ments upon manpower needs. It is difficult to judge the elasticity of technical
substitution between capital and labor and among different grades of labor. For
example, there are many duties which doctors normally perform that could be per-
formed just as well by nurses. In some functions, technicians can be substituted
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for professionals when shorfages arise; mechanical draftsmen con perform many of
the duties of engineers. The possibility of factor substitution can affect the accu~
racy of forecasts of the need for various manpower skills. It is possible fo over~
state the imporfance of some occupations, the need for which may not persist
beyond the early stoges of economic development, For example, the need to
inventory forest resources calls for very specialized personnel, but once the forests
have been inventoried there is little further need for such people. Manpower
forecasting is essentially physical rather than financial in nature and does not take
account of costs and benefits.,

In summary, given the importance of human capital in the development process,

it is necessary to consider how available resources may best be allocated to raise
the stock of human capital to a level consistent with development goals. Several
analytical techniques may be employed in making these determinations, but the
planner must always be aware of the inherent weaknesses of each.

ASPECTS OF UNEMPLOYMENT AND UNDEREMPLOYMENT

Sanford Cohen

Problems of unemployment and underemployment are plaguing the developing coun-
tries==problems which appear to be growing worse, While not all developing eco-

nomies face these problems to the same degree, they are generally among the
more critical areas of concern.

Measuring Unemployment

Although definitions vary from nation to nation, the besic statistical descriptions
of the labor force usually classify persons as being "in the labor force" or "not
in the labor force." Those in the labor force are classified as "employed" or
"ynemployed." Subclassifications of the employed may show occupation and in-
dustrial characteristics of the employed, while subclassifications of the unem=
ployed may provide data concerning various significant characteristics of the unem-
ployed. Those who are classified as not in the labor force are usually further
described as "in school," "keeping house" or "retired," or by some other classifi-
cation which indicates why they are not in the labor force. The usual statistical
description of the labor force, thus, differentiates those in the labor force from
ﬂ}ose not iri the labor force and then differentiates the employed from the unem=
ployed.

Since the boundary lines between these categories are often vague, there are many

classification problems which frequently are resolved arbitrarily. For example,
should a student who loses his part-time job be classified as unemployed or as not
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in the labor force? Or should a person who works only five hours a week be
classified as employed or unemployed? Depending upon how these and many simi-
lar questions are answered, the totals in the major classifications may be inflated
or deflated by significant amounts. Despite problems of this nature, however, a
carefully executed set of labor force statistics will provide a reasonably accurate
picture of the amount of unemployment in an economy.

Measuring Underemployment

While unemployment has come to be a problem of major dimensions in many of the de~
veloping economies, in others the more pressing problem has been that of underemploy -
ment, a phenomenon that constitutes a serious challenge to growth aspirations.

Open unemployment may be defined as a condition in which persons available and |
able to work are unable to find work. Underemployment is less easily defined ;
since it refers to persons who are actually employed but whose work performance
is deficient when measured by criteria of efficilency or income. In order to show
what is involved in underemployment, the major ways in which it is manifested
are described below:

Agriculture=-Most discussions of underemployment have centered around the
agricultural sector where the output of the marginal worker is low or, in some
cases, zero. Low marginal productivity means that the worker can be withdrawn ;
from his activity without loss of output. :

Among students of economic development, there is some controversy about how
much agricultural underemployment exists, Those who tend to minimize the amount
of agricultural underemployment point out that agricultural activity is seasonal and |
that there are times when there is not much to do on the farm. Thus, estimations
of underemployment should not be made on the basis of whether people are doing

anything at a given point of time, but on how their removal would affect output

over the entire course of the production cycle. While it is true that the extent 1
of agricultural underemployment has sometimes been overstated, the high rate of !
population growth found in many of the developing economies suggests that under~
employment exists or will soon exist in these nations.

Patty Street Trades-~Small-scale service and selling activities conducted in
the streets conceal another form of underemployment. Inefficient work activity in
° this case is hidden behind a thin veneer of low=productivity employments.

Labor Redundancy=~This phenomenon may be found in both the public and the
private sectors, although it may be more prevalent in the public sectors of the
developing economies. Labor redundancy implies that there are more workers than
are necessary to do the job. This type of underemployment, while undesirable,
is perhaps understandable. Increased productivity will benefit the economy, but
individuals will be hurt if redundancy is eliminated. [n this situation, those af-
fected wili do all within their power to retain their jobs.
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Social Underemploymeni=~In the developing nations the existence of many
national holidays, and the large amount of work time lost as a result of demon~
strations, absenteeism, etc., may mean that from 10 to 20 percent of the work~-
year is lost to these nonproductive activities, Many of the causes of social un-
deremployment are to be found in deeply ingrained traditions and will probably
not be eliminated for a long time.

Disgulsed Unemployment~~This classification refers merely to those who are
working below their skill or professional level, e.g., a Ph.D.in economics work~
ing as a clerk. The loss from such underutilization of skills is obvious.

Although underemployment exists in the developed nations, the problem is more
severe In the developing states since a large proportion of the labor force in the
developing economy, usually well over half, is concentrated in agriculture where
some of the most serious manifestations of underemployment are found. The ex~
tended family system ties many workers to one region or to one occupation, even
when opportunities in this region or occupation decline or when employment
opportunities appear elsewhere. The family arrangement in the developed econo~
mies is quite different and can be described as a conjugal family unit, This
conjugal unit includes only the husband, wife, and minor children. Other rela~
tives of any degree are not included in the unit and have no formal right to
support. For example, an adult male has no financial obligation to an adult
brother or sister. While suclr relatives often do help each other, the aid is vol=
untary. By contrast, in the extended family system, the adult male may do insig~
nificant work while depending upon an elaborate kinship network for support,
rather than risk open unemployment by putting himself at the mercy of the market
system. Such a family system is not confined to those at the lower end of the
occupational scale. Many in the upper strata choose to indulge their preferences
for certain types of employment regardless of income because they rely primarily
on the family system for support. The result is that in industrialized nations where

the conjugal system is found, marpower Is more responsive to changes in job
opportfunities.

In the developing countries the unemployed often drift into petty street trades.
While such manpower is classified as employed under the standard definition of
employment, this classification Is not meaningful in terms of identifying the prob-
lems’of developing nations. There is a considerable waste of labor in many de-
veloping nations, and the degree and character of the waste is not revealed by
labor force participation statistics. Waste is certainly not unknown in the devel-
oped nations, but it is not as endemic as In developing nations.

As noted above, underemployment is manifested in many ways and these variations make
it difficult to devise a comprehensive definition of underemployment. Not everyone

in petty street frades, for example, is underemployed. The statistical boundary line
that separates the underemployed from the more productively employed, thus, is less
easily drawn that the one separating employment from open unemployment.
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The point of the above discussion is that the labor force statistics commonly used
to describe a labor force must be supplemented with other data if the employment
problems of the developing countries are fo be analyzed comprehensively, Meas-
urement of underemployment is difficult, but it may be possible to analyze it suf-
ficlently if we have a ronge of data. If the range of agricultural incomes or
industrial incomes is known, for example, It may not be necessary to determine
the preclse point where underemployment exists. The range can be used as a
basis for making a decision about the point where it is thought that underemploy~
ment prevails. Income, of course, is not the only possible measure, Efficiency
criteria could also be used.

POPULATION GROWTH RATES IN RELATION TO RESOURCES

Everett Lee

The rate of world population growth is higher than ever before; the latest figures

show it fo be more than two percent per year, At this rate, by the year 2000,

world population will be seven billion. We must keep in mind, furthermore, that
all previous projections of world population have erred on the low side,

Populations in developed countries are growing at a rather siow rate, around one per-
cent per year, and there is no real pressure on their resources. The opposite is true of
many developing countries where the rate is around three percent per year. [t is impor~
tant to note that at a rate of 3.5 percent per year, population doubles in 20 years.
Pakistan's demographic situation is typical of the underdeveloped countries. [t has 50
births per year per 1000 population but only 23 deaths per year per 1000 population,
giving a 2.7 percent growth rate. The proportion of world population found in the
developed and developing countries is changing rapidly.

Table 1. DISTRIBUTION OF WORLD POPULATION

Year Developed nations | Underdeveloped nations
1900 @ 8880080608080 08 08008000000 %80008000 36% “%
]966 88 &2 0800 8000000008 bt 30% 70%
2000 (GSfQ)00000000000000‘0000000000000 20% 80%

Between 1750 and World War |, European peoples dominated the world. In 1750
they accounted for 20 percent of the world popul won and today they account for
considerably more. This trend is beginning to be reversed as non-Europeans, es-
pecially Asians, are establishing their dominance in world population.
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et us now look at population growth from an historical perspective and in terms
of what demographers refer to as the "vital revolution,”
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Before 1500 A.D. world population grew very slowly. During Stage | both the
birth rate and the death rate were high. They balanced each other at a high
level and there was litfle net growth in population. Around 1650 (Stage II) the
death rate began to fall in Europe because of economic progress which brought

better housing, hyglene, and diet. A sharp increase in population occurred because

the birth rate did not fall concurrently.

In Stage Il the birth rate declined and the death rate approached its minimum.
In Stage 1V the birth and death rates are both low and in approximate balance.
In the early stages of Western development few children reached adulthood, so
parents tried to have as many offspring as possible in cider to perpetuate their
lineage. In Stage 1V, 95 percent of the children born reach at least 12 years of
age. As aresult, parents now plan family size on the assumption that their chil-
dren will survive to adulthood.

Stage 1V described above is typical of developed countries, but much of the rest
of the world is in Stages | and Il. The question demographers are pondering is
whether it is possible to shorten the period of rapid population growth which ail
nations apparently go thraugh. Clearly, it is possible to lower the death rate
dramatically in a short period. In Ceylon, for example, the rate was reduced by
50 percent in a decade.

As the following table demonstrates, different age groups in the population do not
grow at a uniform rate,
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Table 2. PROJECTED GROWTH OF NATIONAL POPULATIONS, 1960-1975

Country Working age Children New workers entering the
15-59 £~15 labor force, age 15~19

Mexico 57% 60% 66%

Indonesia 40% 62% 70%

Indla 36% 50% 45%

(Mainlond) China 46% 60% 83%

In each of the four countries cited, the active labor force is burdened by the need to
educate a large proportion of children. In addition, the high percentage of new work~
ers indicates that the national economy must grow rapidly to absorb them.

If changes in the mortality rate are uniform for all age cohorts, the age structure of the
population is not altered. The fact is that more has been done to decrease the mortali-
ty of the young than of the old. For developing countries the mortality rate of children
is important because a large part of their population falls into this category. For ex-
ample, 50 percent of the Sudanese population is under 15 years of age. OFf every 100
_babies born, 20 to 25 die in infancy and one-half die before reaching 12 years of age.

GRAPH 2

DEVELOPED
COUNTRIES

DEVELOPING
COUNTRIES

MORTALITY
RATE

Graph 2 illustrates the fact that the death rate of older people in developed coun-
tries is higher than in underdeveloped countries because better health conditions

permit people who are constitutionally weak to live longer, whereas only the
constitutionally strong survive to old age in the latter.

In developed countries the population structure is such that you have a low pro-
portion of children relative to the number of workers. In Europe, the working=-age
population (age 15-65) accounts for 60 to 70 percent of the population. In con=
trast to nations such as the Sudan, provision for education of children is a rela-
tively small financial burden.
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In the United States it costs $500 per year to educate a child. Over o 12~year
period this amounts to $6,000, which is roughly equal to one year's salary of a
worker. Education becomes a larger burden when there are three children in the
family. The problem is even more acute in developing countries where the average
family has six children, Thus, where the ratio of children to total population Is
high, the ability of a nation to generate savings for its development plan is lim~
ited because so much of its income is allocated to the consumption and education-
al needs of children.

The rate of population increase also affects women in their role as economic agents.
When pregnancies are frequent, female labor force participation is limited.

[t is not generally possible to avoid the economic drag of rapid population growth
through migration because there are many barriers such as Immigration laws. What is
more, the typical emigrant Is in the most economically productive years of life
and is usually more skilled than the average person in either the receiving or the
losing country.

The popular assumption that immigrants to the United States were of inferior quali-
ty, incidentally, is proved false by the graph below which shows that migrants
were in better health than native Americans; their death rate was much lower for
the 20 to 40 year age group which comprised the bulk of immigrants.
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The children of these immigrants, furthermore, surpassed native Americans in their
drive for education and in intellectual pursuits. Migration from developing to
developed countries has the adverse effect of taking scarce and economically ol
valuable human resources from the developing countries. :

High birth rates and heavy population concentrations are not uniformly harmful,
however. [n the late 1930's, Hitler insisted that the Germans needed living space
in neighboring territory, but today, with a smaller territory and a larger popula=
tion, West Germany is having an economic boom and imports labor. Similar pat-
terns of economic growth exist in Japan and Hong Kong where the populations
have also grown very rapidly.
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NATIONAL POLICIES REGARDING POPULATION GROWTH AND PLANNING

Everett Lee

It is difficult to put many laws specifically into the category of population policy

because legislation in many fields=-migration, child health, and education-~affects
population either directly or indirectly. Some nations, however, have laws that are
deliberately aimed at regulating population size and growth or improving the quality
of the population. In many instances the two goals interact, and it is not uncom-
mon for policies failored to achieve one goal to obstruct the other.

Laws Regulating Population Size and Growth

There are three primary approaches to population control: 1) regulating emigration
and immigration; 2) lowering the mortality rate; and 3) action to augment or diminish
fertility rates,

Population migration. Several nations seek to attract immigrants, either because
they are underpopulated or because they lack people with particular skills, Many
others encourage emigration because the population Is too large relative to land
and resources. Still others permit no legal migration whatsoever,

In the 20th century, in-migration was important to the expansion of many of the
developed nations. Australia has encouraged the inflow of white settlers by sub~-
sidizing transportation and by furnishing employment services. The Government of
Canada has a contract with the Netherlands whereby excess Dutch population, par=
ticularly in the agrarian sector, is encouraged to emigrate by means of subsidies
and information regarding Canadian opportunities, The situation of the Netherlands
itself is unique, for the nation is both overpopulated (primarily in agriculture) and
undersupplied with some specific skillse Consequently, it fosters both emigration of
families in its declining sectors and immigration to increase the supply of labor in
expanding sectorss The massive flow of refugees from East to West Germany in the
post-war poeriod has had more of a political motivation than the examples previously

cited, The movement has been largely of highly~skilled people in the peak of their

working lives and has been a great boon to West Germany. The loss of a large
proportion of its labor force (50 percent of the refugees have been under 24 years
of age) has seriously hampered the East German economy, and is a major motive
for the enforced limitation of emigration in the past few years.

Virtually all nations regulate the number and types of parsons who are permitted to
emigrate or to immigrate. Characteristically, immigrants into major industrial
countries are concentrated in particular skill groups and economic sectors. In the
United States in 1910, for instance, foreign-born people composed 14 percent of
the population, but 21 percent of the work force. They provided 75 percent of
workers in the garment industry, 66 percent in steelmaking, and 48 percent in coal
mining. Moreover, particular nationality and religious groups tended to dominate many
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activities; 80 percent of the foreign-born engaged in the clothing industry were
Jews: over 90 percent of California string bean production, as well as most of its fruit
and flower retail trade, was confrolled by Japanese immigrants. Fifty percent of the
construction workers in France in the 1930's were italian, and a large proportion of
British miners were of Polish origin. Thus, people who were willing to work for rela~
tively low wages or to accept difficult working conditions were attracted fo the rapidly-
expanding economies because of the lack of opportunity in their native countries.

Mortality rates. Since all nations are interested in lowering their death rates
and because this is relatively easy to accomplish, in the sense that technical
means are available by which most of the major causes of death can be controlled,
it Is not necessary to dwell at length on this aspect of population policy. To
illustrate the type of progress possible, the example of Ceylon might be cited.
That nation halved fts death rate in a decade, largely through malaria control.

Fertility rates. Before examining birth control policies actually practiced, it
must be acknowledged that the subject of state intervention to affect fertility
raises important religious and ethical questions which governments must answer=-~
explicitly or implicitly~~by their actions.

Several industrial nations have acted to encourage a higher birth rate. France
took steps to raise its birth rate after its population stagnated in the mid=19th
century, a stagnation which continued into the 1930's when the net reproduction
rate fell drastically. As early as 1920, laws were enacted to stimulate the birth
rate. Abortlon was made illegal as were the sale of contraceptives and the distri~
bution of birth control information. To encourage larger families, the State under=-
took to subsidize child rearing to the extent that a family with three children was
eligible to receive a stipend equal to 99 percent of the average per capita income.
Large families were granted railroad rate reductions, free vitamins, free child care,
reduced educational costs, and even limitations on ths military conscription of sons.
In brief, the State, and indirectly the smaller families, bore part of the cost of
ralsing children. Confronting the same problem of underpopulation, Sweden has
undertaken a somewhat different program to encourage larger family size. In addi-
tion to providing free medical services at childbirth, the State grants mothers with
many children a two-week "pald" vacation and free maid service. As with France,
Swedish policy reflects the belief that the nation's economic and political future
will be enhanced by a growing population. Consistent with the Communist doctrine
that all value inheres In the contribution of labor, the Soviet Union has long pur~
sued policies fostering large families. In addition to tax relief and other forms of
subsidy, the Soviet Government plays on patriotic sentiment by presenting citations
to mothers who contribute many children to society. In the post=Stalin decade,
however, the trend has been toward greater autonomy in family planning.

The problem for most developing countrles Is not insufficient fertility, but rather
that the population is growing so fast that most of the expansion of output is offset
by the added population. Too high a rate of population increase inhibits both
growth of per caplta income and expansion of savings which must be channelsd

into investment in order to insure a continuing rise in output.
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In the recent past, several nations have underiaken measures fo stabilize or diminish
their birth rates. With a very high fertility rate and with the inflow of ifs nationals
from lost overseas colonies af the end of World War 11, Japan faced a severe over~
population problem. Largely at the request of mothers, anti-abortion and anti-
contraception laws were repealed and a policy of active support of family planning
was adopted. Since 1947 the Japanese birth rafe has fallen from 35 per thousand
per year to 17 per thousand, largely through abortion. (By somz estimates there
have been more abortions than live births In Japan since the end of the war.)
Contraception, as a far safer and easier method of birth control, is rapidly super-
seding abortion in the 1960's. India's population problem has become extremely
grave and has motivated the introduction of several means of family planning.
Notable among them is the program for sterilization of males in certain of the
indian States. Fathers who consent to be sterilized are offered a small money
bonus but thus far the program has had only a few thousand participants (less than
.01 percent of the adult male population) In a few localities. The South Korean
Government Is distributing intra-uterine devices af a rate of over ten thousand per
month, and Its prospects are good for achieving the objective of a 50 percent de-
cline in the birth rate within a decade. In these countries, as In most others
which want to limit population growth, policies are designed fo permit families to
have two or three children, but to provide both means and Incentives to prevent
additional births.

The point to be stressed Is that there Is a wide range of effectlve devices which
make 1t technically simple fo prevent conception. If used properly, they can
facilitate population control in countries where the people are both literate and
aware of the consequences of overpopulation. As a result of increasing blochemical
knowledge, we are on the verge of major breakthroughs In contraception which will
make birth control cheap and readily available In all countries. Hormone pills to dis=
rupt ovulation are being perfected and It 1s likely that in the near future a pill taken
only once a month will be ready for general use. The means of contraception which
may prove most successful for largely illiterate populations is the Intra-uterine device
(IUD). The IUD costs two to three cents and can be made still cheaper. It can be
inserted in five minutes by persons of limited medical training; and most importantly,
It is a_positive birth control in that positive action=~i.e., removal=-must be taken
to purmit conception, With other devices, continuing positive action Is necessary
for prevention of pregnancy. For 85 percent of users, [UD 1s not expelled and has
no 11l effects. There is 98 percent certainty that they will not concelve, and there
is no Injury to the fetus in the unusual case where the user does conceive., |t Is
noteworthy that for the first time a state can, without permanent sterilization or
separation of the sexes, forcefully impose birth control on its people by use of UD,
bacause once inserted the device cannot be removed except by trained persons.

Affecting Population Qualities

Discussion thus far has centered on means of controlling the size and growth of
population, but the qualities of a population are also important. To an increasing ex-
tent population qualities are controllable. With the proliferation of studies in
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genetics, forecasting of congenital deficiencies has become more accurate. Al-
though scientific knowledge is, as yet, insufficient to predict and control intelli-
gence and particular aptitudes, the perpetuation of some undesirable qualities can
be limited. This raises extremely important ethical questions, however, for every
person is a mosaic of characteristics, a mixture of abilities and disabilities. In
preventing births which might result in unwanted characteristics, society not only
impinges upon the freedom of its members fo have children, but also is likely to
forfeit good qualities along with the bad.

In conclusion, it is important to bear in mind that the quality of a population,
its skills, and its vitality are, to a great extent, functions of its environment and
especially of its educational system. The great international differences among
peoples are much more the product of environmental differences than of genetic
dissimiiarities, and it is primarily by improvement of living conditions rather than
by selective breeding that populations of higher quality will evolve.

POPULATION POLICY AND THE UNITED STATES GOVERNMENT

Robert Barnett

In the post-war period government policies with regard to the population problem
have changed from a pesition of denial or avoidance of the problem to nationwide
family planning programs. While there may be other means of limiting population
growth, family planning has been the major approach:taken. The issues surrounding
effective control of population increases are still somewhat clouded by emotional
and religious considerations, but it is clear that governments no longer fear discus-
sion of the problem or consideration of positive action to solve it.

The Problem

The countries of the Far East may serve as a fairly representative e-ample of the
problems that exist with regard to population pressures. It is safe to say that no
greater problem exists for these countries than unwanted population growth, i.e.,
population Increases which divert a large part of potential saving and investment
away from the growth process. Such unwanted population growth means that output
must expand merely to maintain consumption levels and, thus, resources available
for development programs are diminished.

Only one country in the Far East has a population growth of less than one percent
per annum; the others have rates over two percent and several are over three per-
cent. The significance of these rates is reflected by the fact that with a one per-
cent per annum increase in population, it takes 70 years to double a population;
with a two percent increase, 35 years; and with a three percent growth rate, 23
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years. Thus, there are several countries in this region whose population will double
in the next 20 to 30 years. These figures are even more troubling because current
per capita national income for most of the countries is less than $150 per yeor,
Under these circumstances, there can be little doubt that unwanted population
growth restricts efforts fo improve per capita income.

In terms of the relationship between growth and capital formation, it is estimated

that @ one percent increase in per capita national income, given a stable popula~
tion, requires a three percent increase in saving. With a population growth rate

of three percent, saving may have to be increased to 18 percent to raise per cap~
ita national income three percont~-a common target figure.

What is remarkable about the Far East is that in the last few years there has been
widespread recognition of the problem of population control and positive attempts
to cope with it, This is true even of countries which formerly denied the existence
of population pressures. Korea, Taiwan, Malaya, and Singapore all have national
o seminational programs. Thailand and Indonesia, formerly against any birth con~-
trol, now recognize the problem and are beginning fo respond.,

United States Domestic Policy

The policy of the Government of the United States toward others can only be real
and relevant if it reflects what Americans are willing to do at home. The follow=
ing six basic aspects of our population policy recognize that fact:

1. Participation in family planning is completely voluntary. The government
has no right to control such matters.

2. Use of family planning information is not required for participation in any
other government program.

3. To protect the freedom of choice of the individual, the government makes
available information on a variety of family planning methods and techniques.

4. Family planning programs must conform fo high medical standards and be
supervised by competent medical personnel.

5. When discussing family planning as a program, the government does not
advecate in a propagandistic manner any particular philosophy or technique.

6. Federal family~planning activities must not conflict with local or State law.

Population Policy Abroad

Up to 1960, the Government did little more than participate in the Population
Commission and show interest in some of the research activities of the United
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Nations and the larger research and philanthropic foundations. There were no adminis~
trative guidelines or defined policies. From this initially neutral approach, the Gov~
ernment began to give financial support to the technical programs and research activ-
ities of organizations in the United Nations (FAO, UNICEF, WHO, eftc.) and work
being done by foundations. The Agency for International Development began to as=
sume responsibility for research and program studies for several nations.

At the present time, AID missions are expected to include officers familiar with
population dynamics and population control programs being developed in mission
countries. Considerable sums of money were appropriated last year to finance re-
search, to analyze individual country programs, and to set up the Latin American
Population Office. Three specific aspects of AID policy may be noted:

1. There Is no advocacy of any particular type of program.

2. The host government must request population research.

3. AID will not entertain requests for contraceptive devices or their means of i
manufacture, since the facilities to manufacture such articles can be built inex-
pensively enough by local governments.

In the future, the United States Government will be guided generally by the fol-
lowing principles:

1. The problem of unwanted population increase can be freated scientifically
without provoking ideological dispute on the propriety of birth control,

2. There will be no development of a comprehensive national policy on the
population question, but the Government will stand ready fo provide financial,

scientific, technical, and personnel assistance when the request for assistance orig-
inates in foreign countries.

3. The greatest contribution to foreign countries can be made by improving
and diversifying methods of contraception, by demonstrating humane and effective
n family planning within the United States, and by providing public monies to fi-
nance the cost of effective family planning activities.

STRATEGY OF HUMAN RESOURCE DEVELOPMENT: UNEMPLOYMENT

Frederick H. Harbison

Manpower problems can be considered under two categories: 1) lack of skilled »
and educated persons, and 2) labor surpluses, especially of the unskilled type.
Today's lecture will deal with the second of these two categories, i.e., unem- '
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ployment, Mcst developing countries are experiencing unemployment in the modern
sectors of thelr economies. This is true even of the wealthier ones such as Vene-

zuela where unemployment has reached 15 percent of the labor force, In the cities,
particularly, unemployment 1s a major cause of political agitation.

Reasons for Unemployment in the Modern Sector

Developing countries have "dual” economies, i.e., both traditional and modern
soctors. In the latter we find the government ministries, wholesale and retail
services, factorles, modern transport, and a money rather than a barter economy.
Since wages in the modern sector of developing nations are four to five times
higher than those in the traditional sector, there is an influx of the skilled people
into the former. In advanced nations the wage differential is on the order of two
to one. Education has a modernizing effect. As the people are educated their
aspirations are raised and, therefore, they leave their traditional soclety for the
city. Surveys show that in those countries where rural educatiori has been stepped
up, unemployment has risen in the cities. People who go to the city seeking
wage-paying jobs often do not find them, but, because they feel that the ob they
eventually expect to get will be worth waiting for, they remain unemployed. For
the duration of the wait they are cared for under the extended family arrangement.

In most developing nations the population Is increasing by 2.5 percent per year. ‘
For developed nations the figure Is without exception below two percent and in /
some instances as low as one percent. Never before has the population of the )
world grown two percent per year. When today's developed nations were indus= i
trializing they did not have to cope with the population pressures that face today's 3
developing states.

When developing natlons set up modern industries, employment frequently does not
rise because these industries are capitul~intensive, not labor-intensive. As the
textile factorles of Egypt and the jute mills of India modernize, for example,
production Increases but employment remains stable. There is a limit, furthermore,
to the extent to which the government can absorb the unemployed. The conclusion
that may be drawn from all of these facts is that economic progress generates un-
employment.

In the modern sector of the economy of the developing countries the increase of i
the labor force is greater than the increase of the population. If the population ¢
increases 2.5 percent per year, the labor force will increase about three percent.
Also, in the modern sector the rate of new job creation is slower than the rate
of increase in national income. If GNP grows about five percent per year, then
the rate of new job creation will be around 2.5 percent. Moreover, the increase
in the labor force will be three percent. Though the economy may be growing,

unemployment will rise. Venezuela, for example, is one of the wealthier of the

developing countries with her vast oil and iron ore resources. Yet this nation,

with its high rate of industrial growth, has a serious unemployment problem. Her

population is increasing 3.5 percent per year, but the labor force is increasing

,
27 R
B

X




by four percent in the same period, The GNP increase Is eight percent but the
rate of new job creation is only three percent. When new fjob creation is less
than the growth in GNP, productivity is rising. Only when productivity is stable
does the rate of new job increase equal the rise in national income. A Princeton
study of 25 countries shows that, on the average, for every three percent rise in
national income, employment increases one percent. In many countries the ratio
of rise in national income to new jobs is higher. In others, employment has ac-
tually dropped with a rise in GNP.

Employment Policies

Mow we turn to possible policies for dealing with the employment problem.

1. An approach frequently used in Latin America is to prohibit the discharge of
a worker hired in the modern sector. Not only is this system Inefficient, but when
there are tco many people on the fob there is little motivation to do a good day's work.

2. Another system was fried in Kenyad where unemployment was 15 percent.
Employers in the modern sector agreed fo Increase employment by the same per=~
cent, but the result was a flood of new workers entering the labor force. Em=-
ployment did rise 10 percent, but unemployment rose to 30 percent.

3. [n Tanzania the unemployed were moved from Dar es Salaam to the
country but soon found thelr way back to the city.

4. The ILO has suggested that we use labor-intensive production methods.
This approach is feasible only if wages are kept at a low level. This system has
not worked well in practice.

5. Vouth brigades may be formed to provide the young unemployed with
work on public projects. For such a project fo be successful, wages must be low
and the men must be trained or educated. Such projects have been tried in sev~
eral African countrles on a very small scale.

6. It has been suggested that the unemployed be put in the army. First of
all, to equip a man for the army Is expensive, and army officers are more inter-
ested in fralning fighting men than a skilled labor force.

7. One approach to urban unemployment would be to make the rural areas
attractive to the unemployed by transforming the primitive society. This entalls
modernizing agriculture, improving housing and health facilities, and promoting
handicraft industries. More funds for these purposes should be allocated to the
rural areas.

There are several reasons why this approach Is attractive. Agriculture is a labor=
intensive enterprise. But, to make the rural setting attractive, all of it must be
transformed. The fact that agriculture does not produce enough food is more sig=
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nificant to developing countries than the lack of resources to industrialize. In
parts of Latin America, as elsewhere, food production per capita is falling, In-
stead of squeezing agriculture to get funds for Industrialization, the opposite must
be done. This change of emphasis Is hard for politicians to accept, but In some
natlons such as Nigeria, Kenya, and Tanzanla, an agricultural revolution s in
progress.

Rural transformation refers not only to the development of modern agriculture, but
also to other widespread changes In the traditional sector. Such changes must in~
clude the Introduction of modern agricultural techniques and the development of
food processing and light Industry such as meat, dalry products, or canning. The
development of such light Industry may well be preferable to bullding steel mills,
etc. For example, several of the developing nations have beer bottling plants.
In most cases, all the ingredients=~hops, bottles, and even caps=-are imported
and, in effect, the beer is merely "assembled" in the country. There is not much
to he gained from such an arrangement. In terms of employment and development,
it is far better to grow and produce the components within the native economy.
Sugar can be refined locally. The point is to relate the light industries fo the
local agricultural products.

One of the major problems which the developing countries have faced Is a shortage
of food for local consumption. Many food needs have been met by imports. The
need to Import food has not been considered foo great a handlcap, for several of
the developed countries faced the same problem and solved it by exchanging thelr
industrial output for food. But the theory that the developing economies can con-
centrate on industrialization and forget the development of agriculture has not been
proved. Moreover, decreasing the number of people In agriculture does not mean
progress, 1f unemployment rises and If output does not Increase. On the other
hand, growing more and better quality food not only will assist the development

of a strong and healthy work force, but also will mean employment opportunities
for thousands.

It should also be mentioned that there is a close connection between rural trans-
formation and education. [ncreased education often leads people to seek better
opportunities in the cities and, thus, there Is more urban unemployment. [t Is
necessary fo retain manpower on the farm and fo increase farm output. This does
not mean, however, that education in the rural areas should be discontinued, nor
does it mean that curriculum changes aione can solve the problem. No education
can convince a child to remain in a traditional occupation using traditional meth-
ods, for once aspirations are raised they must be satisfied. The flow to the cities
has to be stemmed in another fashion.

A reduction of migration to the city can only be accomplished by making the
rural areas so prosperous that people will want to stay. Rural transformation can
achieve this, but it means a major shift in investment patterns so that the terms
of trade between industry and agriculture will improve=-a more balanced type of
grewth,




The Aswan Regional Development Plan Is an axample of this type of rural frans~
formaticn. Tied in with the huge Aswan Dam compiex has been the creation of
new opportunities In agriculture and also much Investment in agriculture, light
industry, housing, etc. 'While this structure has been developed, educational
programs have been geared fo assist people to fake advartage of the new oppor-
tunitles. Multi-purpose or comprehensive schools assist students to acquire skills
in modern agriculture and Industry. Not all developing countries, of course, have
projects such as the Aswan Dam cround which they can build such programs. o

With regard to balanced versus unbalanced growth, the concept of one dynamic

sector spreading its Influences throughout the economy does not seem fo be gener~ .
ally accepted as It once was. The result of many attempts at unbalanced growth

has been a greater disparity between the Industrial and traditional sectors of the

economy. While enclaves of modern industry have ralsed GNP, GNP Is not as

sensitive o measure of progress os might be desired, It does little good for the

developing country to ralse GNP rapldly for the benefit of a few, especially If

such growth Increases the differentials between urban and rural areas.

MaxImization of GNP has, to some extent, been a false goal. The fallure fo
Invest in agriculture because it promlses low returns means, for example, that the
copacity of the nation to feed ltself is limited and, In the long run, so is Ifs
potential growth. It Is perhaps better to think in terms of a combination of goals
such as raising GNP, decreasing unemployment, and increasing food production capa-
city. Given goals such as these, It Is then possible to establish priorities. Considera=
tion of priorities may then lead to lower rates of growth in GNP, but to higher human
welfare in terms of better health, a greater food supply, and Increased education.

¢inally, with regard to unemployment, education may be one means of solving the
problem. Education is a highly labor-intensive industry and, as It develops, 1t becomes
even more labor-intensive. In the United States it ranks as the third largest single In-
dustry in terms of employment. By investing large amounts in education it may be pos-
sible to reduce unemployment and rolse satisfaction considerably, No solution to the
unemployment is possible, however, as long as the population growth rate Is 2.5 per~
cent or more. Af no time in history has there been prosperity with such a high rate of
population increase. When the rate of population Increase reaches such dimensions, the
care and education of the youth Is an especially heavy drain on national income.

STRATEGY OF HUMAN RESOURCE DEVELOPMENT: HUMAN CAPITAL
Frederick H. Harblson

In modernizing economies, economic wealth may best be expressed in terms of existing
and potential stocks of human capltali It is the task of the manpower strategist to devise
effective organizations and institutions to develop and utilize the stock of human capital,
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Before attempting fo discuss the strategy of human resource development, and sev=

eral critical policy choices open fo the manpower strategist, it is necessary fo
clarify several important concepts.

The "Wealth of Nations® is not so much related to material resources or material capi-~
tal as it is to human capital. Human capital may be defined as the stock of skills,
training, education, and capacities possessed by the labor force. In this respect, sim-
ple population statistics do not provide a sufficient basis for comparing the power and
economic potential of nations. It is, rather, the quality of human copitai-~the extent
to which the natural endowment of such capital has been developed=-which reflects a
nation's economic and political wealth and potential.

There are several processes of human capitai devalopment. Perhaps the most basic (but
by no means the most important) method is education, including all formal education~-~
vocational as well as academic. A second means of developing human capital is on~
the~job training. On~the~job training is often wnderplayed in manpower and resource
planning but, for the developing economies, it may well be as important as formal edu~
cation. A third method of human capital development is the temporary importation of
necessary skills. Such importation may take the form of immigration, although It is
more common to use technical assistance. The Importance of importing human capital
should not be overlooked, but it will be useless unless the skilled personnel act as "seed
corn" to induce the development of indigenous human resources.

Economic development calls not only for the development of human capltal, but its
utilization as well, for capital is productive only to the extent that it is effective=
ly and efficiently utilized, For effective utilizationn of human capital it is neces-
sary to match skills with the tasks that must be performed, that is, to utilize avail-
able skills. Matching jobs with men, of course, implies that human capital should
not be used below its level of proficiency. To encourage efficient use of resources;
both positive and negative incentives must exist fo channe! human capital into
necessary and appropriate occupations for the realization of development goals.
These incentlves, both monetary (wage structure, wage differentials) and nonmone~
tary (prestige, coercion) are essential.

[t is not enough to have a skilled labor force or to direct skilled workers where
they appear to be needed. The efficlency with which skills are utilized often de-
pends upon the effectiveness and efficiency of the organization or Institution to
which the skills are applied. Consideration of the effectivenass of organizations is
somewhat distinct from the problem of human capital formation but unless skills can
be applied, and applied effectively, investment in human capital formation is
wasted, Examples of the advanced degrees of organization and planning are highly
complex agricultural extension services or cooperatives.

The Strategy of Human Resource Development

The strategy of human resource development involves devising a plan which provides
for both the formation and utilization of human capital. The formation of such a
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trategy involves considering alternative policies, making the necessary choices,
and implementing them., An effective strategy must involve all three components=-
especially the last. Without implementation there is no strategy, only a plan.

Critical Policy Decisions

Six critical areas of human resource strategy may be considered. This list is not
meant to be inclusive, merely suggestive. And, while emphasis is placed prima~-
rilyon the various alternatives available, this emphasis is not meant to suggest that
decisions do not have to be made nor that problems of execution do not exist.

First, no country, regardless of its economic maturity, can finance unlimited in~-
vestment in education. Because both monetary and human resources are limited,
priorities must be assigned to the various education levels. For example, is uni~-
versal primary education to be developed at the expense of secondary and higher
education, with resources diverted to higher education only after universal primary
education is achieved, or are secondary and higher educafien to be eriphasized at
the expense of unlversal primary education so that high-level manpower require~
ments may be met? Or, is there to be some combination of the two alternatives?
These are the types of choices which must be made,

The desirability of the second alternative Is not as clear-cut as might appear at
first glance. Although universal primary education Is a widely~accepted and desir=
able goal, achievement of the goal may be impeded by attempting to achieve it
too rapidly. Nigeria may serve as an example. Although 90 percent of the popu-
lation received primary schooling, the quality of instruction Is rather low. Only
eight percent of the teachers have had secondary or university education, and the
situation may be described as the blind ieading the blind. Since, however, the
cost of secondary education is three to four times that of primary education, in-
creasing the number of teachers with a secondary education to improve the quality
of the teaching staff means a considerable reduction in the rumber who can receive
a primary education. Nonetheless, emphasizing sacondary education at the expense
of primary education means more able teachers, cnd thus enables a country te
achieve the goal of high quality, universal education more rapidly.

A similar problem may be found at the university level. Once again ths question
of factor constraints indicates the decisions which must be made, There are limits
to the education which can be provided, and resources must be allocated to de-
velop the necessary combination of skills. The necessary cominbation of skills, need=-
lass to say, is not necessarily achieved by maximizing the number of university
graduates. This question of the correct factor combinations is again illustrated by
Nigeria. There, as in many developing economies, for every university graduate
needed in the econcmy three technicians are needed, Yet in Nigeria there are
7,000 in universities and only 1,500 people in training for subprofessional jobs.
Moreover, it should be noted that the Nigerian economy cannot absorb any more
university graduates than will be forthcoming from the present system.
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Not only is the correct combination of skills not being developed, but the cost of uni~
versity education in Nigeria is extremely high, None of these comments is meant to
imply that the quality of Nigerian university education is low; on the contrary, the
standards are quite high, 1t should be recognized, however, that some valid questions
can be raised with regard to the allocation of educational resources. To be more ex~
plicit, the cost per student of educating a Nigerian is nearly $3,000 per year or 80
times GNP per capita. In the United States, on the other hand, the cost per student
is less than $3,000, and less than GNP per capita.

Several factors explain the relatively high cost of university education in Nigeria.

The faculty~student ratio s high (1:5 in Nigeria as opposed to 1:12 In the United

States) and the faculty itself is rather expensive, being composed primarily of ex~

patriates who command and require higher salaries than native professors. More=~

over, each of the five universities insists on maintaining or establishing similar

schools of instruction. 1t would be much more economical if each of the five

schools were to specialize in several areas rather than all five attempting to pro-

vide an entire academic and professional curriculum. i‘

The point is simply that, due to factor constraints, choices of educational priori~
ties must be made, and overemphasis on education at any level is possible, The
question to ask Is, "What distribution of educational funds provides the greatest
productive output per dollar of expenditure?"

A second and related area of critical cholce is the question of quality versus quan=
tity, Increasing the number receiving education is not likely to be compatible with
improving quality of education. Again the question probably cannot be answered
by emphasizing either quality or quantity; some mix of the two is necessary. It
should be clear, however, that to improve quality, some quantity may have to be
sacrificed.  Varlous alternative uses of resources must be weighed to determine
which offers the greatest contribution to development plans. Moreover, as is frue
with all the critical areas discussed here, different countrles will, for valid reasons,
reach different conclusions about the ideal mix of quantity and quality. Nigeria
has decided that a small, high-quality output of university graduates is desirable,
Egypt and Latin American countries have made some sacrifice in standards of in=
struction so that more high=level manpower can be trained.

A third area of critical choice, agaln one broadly related to the quality=guantity trade=
off, is the emphasis fo be placed on technical education (engineering, science, medi~
cine) versus nontechnical or academic education. This question, of course, is of pri-
mary relevance at the university level. As might be expected, the choice is between
more technical education and more academic education; more of one means less of the
other. Some comparative figures on the proportion in technical education are relevant:

Percent in technical education

WorldOOOQ.O..CO..‘G.OO.'QQ‘.OO0‘0 20 parcent
Communist countries ceocevasessosss 40-50 percent
African countries ceeeeoecessesssens varies
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Many of the developing countries are attempting to raise the propeortion engaged
in technical studies to more than 20 percent. This may be a valid goal, but the
question must be asked, "How many scientists and doctors do we need?", and
"How many can we educate?"

In many African countries the goal is considerably higher than 20 percent. Nigeria,
for example, has a stated goal of 60 percent in technical studies. It is impossible
to achieve such goals, for the teachers who are necessary at the primary and sec-
ondary levels to provide the required background in mathematics and the general
sclences simply do not exist. Because of the scarcity of qualified applicants,
Nigeria and other developing countries have had to settle for a much lower pro-
portion in the technical fields, normally around 20 percent. Moreaver, it is
questionable whether job opportunities exist for as many highly~trained graduates in
the technical fields as would be produced. In addition, it costs around three times
as much to educate a person in a technical skill as it does to educate a person in
the standard academic disciplines. This means that to expand technical education
by one graduate, three nontechnical graduates must be forfeited.

Another closely related problem Is the question of subprofessional education. Most
of the modernizing nations underinvest in subprofessional education, Iran, for ex~
ample, has nearly ten doctors for every medical technician. A feasible ratio is
probably 3:1. Clearly there is a distortion in the factor proportions. The basic
question that arises from such distortion is whether separate institutions should be
provided for subprofessional education or whether existing universities should be en~
couraged to perform this task. In terms of facilities and faculty, it is clear that
unused capaclty exists in most of the developing nations and that, because of the
relatively high fixed costs involved, the marginal cost of training subprofessionals
at existing universities would be very small. In addition, building separate facili-
ties means taking funds away from the universities and other development programs.

A fourth critical area of policy decision concerns vocational training at the craft
level, i.e., electricians, carpenters, and mechanics. These skills are critical for
the developing rations; this much, at least, Is agreed, The controversy arises with
regard to where such skills should be acquired. At vocational schools? On the
job after a general secondary education? Or, should there be a mixture of the
two types of preparation?

Most developing countries have not given enough intensive consideration to this
question. Emphasis on education has led to an overstatement of the value of for-
mal vocational training. The policy has been to provide vocational education and
let the graduate find a job afterwards. While such a policy is reasonable enough,
several countries had the experience of students attending vocational school not to
learn skills but to obtain a sufficient degree of literacy to enter the civil service
as clerks. These white~collar jobs are more attractive and prestigious than the jobs
which vocational skills could lead to. Moreover, their sad experiene~ has shown
that the last place to send a boy to learn to work with his hands is « vocational
school, for the student generally discovers that he wants to be a foreman or ad-
ministrator, not a craftsman.
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Cost considerations also suggest that vocational fraining must be reappraised. The
expense of vocational training in a formal institution is three times that of a nor~
mal secondary education. If such vocational education is merely being used to
gain @ modicum of literacy, it is valid to question the role of formal vocational
schools. Not only do they cost three times as much as secondary schools, but
they do not provide as good a general secondary education.

Faced with these considerations, manpower strategists have increasingly considered
providing general secondary education and subsequent training on the job. For
smaller employers who do not have the training facilities, technical ossistance can
provide vocational night schools at considerably less expense than formal vocational
training. An example of such training methods comes once again from Nigeria.
Many, if not most, Nigerian auto mechanics are trained focally through unpaid,
informal apprenticeships. In fact, the parents often pay to have their sons learn.

Regardless of the emphasis given to on~the~job training, it should be clear that
formal vocational education, secondary education, and on-the=job tralning can be
combined. The planner must welgh the costs of various mixes against their contribution
to the development process. Far foo little weighing and balancing has been done in
this regard; far too little attention has been paid to a combination solution.

A fifth critical policy area is the Individual's cholce of occupation and education.
In a free sociefy men are at liberty to choose what type of education they will
undertake and what occupation they will enter, but it may well be that for the
developing economies such a goal, in and of {tself, 1s both idealistic and simplis-
tic. This statement is not meant to Imply that coercion is necessary, for there are other
means of encouraging people to enter various educational fields and various occupations.

In Malawi, for example, there is a critical shortage of high-level manpower. On-
ly 60 youths a year are ready to enter the university and there are more than 900
clvil service jobs a year available. Students who go abroad to study are not only
given chances to serve on varlous international bodies as representatives of Malawi,
but they are also tempted by the higher salaries and other benefits the more de-
veloped countries offer. In Malawi, unlimited free choice of education and vo-
cation would be unrealistic in terms of the country's development needs. In
Malawi and many other countries it may be necessary to tie opportunities for educa-
tion with obligations to serve several years in a civil service job, or to undergo
a specialized type of training. It must be recognized that interfering with free
choice means that criteria for making distinctions must be established, The polit=
ical and social difficulties in establishing such criteria and fustifying them are
significant, but so is the loss of manpower from the exercise of free choice.

The adequacy of existing wage and salary structures for allocating resources in
terms of the requisites of development raises another set of problems, and this is
the sixth policy choice. More is involved than just analyzing wage and salary
differentials. The heritage of a colonial wage structure or tradition often means
that the market mechanism will work inefficiently. Manpower strategists should
attempt to adjust those differentials so that people will be encouraged to undertake
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the tasks which must be performed. The salaries for medical assistunts may have
to be raised almost to the level of doctors' salaries to encourage men to travel
through the bush to provide medical service. Agricultural assistants may have to
be paid salaries close to those of professional agronomists in order fo enccurage
them to train people in rural areas in the use of new techniques. Such decisions
take courage and can be made only after the alternatives have been weighed,
for the consequences, in terms of unrest and dissension, may be great.

In any case, it is obvious that differentials in incentives exist, Given these dif-

ferentials, it is of little value to provide manpower training unless those trained

are willing to enter the necessary occupations. The example of young men enter- .
ing vocational school so that they could become clerks rather than craftsmen is a

vivid one. Manpower strategy is not just raw statisties or even weighing and bal-

ancing alternative costs, but also consideration of the drawing power of existing

Incentives and willingness to change the wage configuration, if necessary. No

manpower development plan can Insure adequate allocation of skills unless incen~

tlves reflect productivities and opportunities.

Conclusion

The task of the manpower strategist is a very broad one. It is considerably more
than making manpower forecasts. The decisions facing such a strategist are criti-
cal and difficult,

once, it is suggested that the strategist consider the problem in terms of a system.
The analogy fo a power-generating station is not unrealistic. Generating facilities
may be likened to the schools, vocational workshops, and on~the=job training
facilities. The transmission lines may be thought of as carrying incentives. It is
the task of the manpower strategist to look for the critical sources of power failure.
If the system appears to be out of balance, he must attempt to determine the
source of the problem, be it in the schools, the incentives, or elsewhere. It is,
thus, the relationship among all the components that must be considered, not each
component separately. Such a systems analysis will enable the manpower strategist
fo approach his task with greater confidence and with greater probability of success.

Rather than lose sight of his task by attempting to perform all his functions at
|

HIGH-LEVEL MANPOWER AND LABOR MARKET STRUCTURE

John E. Parker

As a nation develops, the role of its human resources becomes critical. Even where
land and natural resources have been intensively exploited, human capital and hu-
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man resources still have growth potential, As Harbison and Myersishow, a nation's
development is closely correlated with the level of its human resource development.
It Is clear, also; that high~level manpower plays a key role In development, and
shortages can constitute a "master bottleneck" to growth. As development proceeds
and the economy becomes Increasingly complex, additlonal demands arise for exper~
tise In more and more sectors of the society.

A note of cautlon Is In order before we plunge Into a discussion of Jabor market
structure and Its Iimplications for manpower policy. | am reminded of a remark made
some years ago by the economist Kenneth Baulding during a dlscusslon of the mean~
Ing of the term "manpower.” He expressed the fear that manpower Is an efficiency
concept and Indicates a desire to maximize our progress toward what he described

as SWDE, a single well-defined end, He emphasized that we should be concerned
with "not manpower but men" and he questioned whether a SWDE exists. There
are, in fact, many goals at each level of development and the question of the
relationship between goals and free choice appears at each step of the develop-
ment process.

One of the basic transformations that occurs in developing countries is the appear~
ance of relatively~structured labor markets as people move from rural fo urban areas
and acquire skills, Labor markets are difficult to define and different definitions
have been developed for specific situations, A few are listed below:

1. The Unlted States Department of Labor describes a labor market as the
geographic area within which workers commute to their Jobs.

2. Another method of defining a market Is to ask people where they are
working now and where they would look for a fob. The worker then gives his
Interpretation of the market in which he operates.

3. Stll another approach is to define a labor market through a study of the
mobility patterns of workers in a particular occupation.

Structure of the Labor Market

The more skilled the labor force, the more highly=structured the labor market. In
the United States, our migratory workers with very few skills and no attachment
to specific locales work In an unstructured labor market. This is an unusual situa=
tion in the United States, but it is common in the developing countries. Important
elements. that condition the structure of a labor market are listed below:

1. Entry skill requirements; e.g., level of education, licenses.

2. Employee organizations, such as unions.

“TFrederick H. Harbison and Charles A. Myers, Education, Manpower and Economic Growth

(New York: McGraw=Hill Book Company, 1964).
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3. Quality and quantity of information in the labor market.
4. Form and size of the enterprise.

5, Individual preference; e.g., people with high-level talents may dislike
certain jobs or locations.

The degree to which each of these elements is present in a given market deter~
mines the labor mobility in that market. The more training a job requires the more
exclusive it becomes, sometimes to the extent of being noncompetitive. Well-
defined boundaries may be established and both entry and mobility restricted.

Not all the elements found in a particular market are necessary for the proper
functioning of the market. Entry requirements, for example, should reflect only
the technical requisites of the job. Soclal class distinctions and interest-group
In‘iuences often bar entry of persons who are or can become technically qualified.
Another point that should be made is that a formal education is not the only means
of entry into many skilled or technical positions. The importance of on~the=job
training should not be underestimated. More study is needed of the relatively un-
known process of skill acquisition,

Laber Force Adjustment and _Qccupqﬁonal Forecasting

Occupational forecasting Is necessary to plan for future needs. Under the usual
approach, present levels of skills and the ratios among them are calculated as a
basis for plans to meet projected needs. It is not always wise for developing na-
tions fo use United States ratios as a standard, because occupational relationships
are flexible. For example, occupational coefficients, i.e., the number of laborers
of a particular type per unit of output, are not necessarily constant, Adjustments
can be made in occupational composition without hurting the quality of the final
product. Nurses may be able to carry out some duties for doctors, or technicians
for engineers. At times, the need for certain skills has been underestimated but,
through changes in size of training classes, new teaching methods, changes in cur~
riculum, and substitution of less=skilled workers, the shortages have been relieved.
Developing countries should be aware of these possibilities of meeting skill shortage
problems and should not view occupational requirements as fixed.

In general, in the United States, a brief survey of our studies of manpower re~
quirements over the past 20 years indicates that we may have overstated our needs
for high-level manpower because of our failure to consider in sufficient detail the
possibilities of change in the production coefficients resulting from various types
of substitution. While engineers in the aerospace industry, for example, are in
short supply, a recent study of mine found that many of them believe they are not
performing engineering work. Their belief that technicians can handle many of
their assignments indicates the existence of an "expectational shortage." A short-
age of this type leads employers to overhire for fear of being caught short in
the future.
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Policy Proposals

These, then, are some of the problems associated with forecasting high~level
manpower requirements, Now we are prepared to look at a few of the solutions:

1) Jobs may be redesigned to utilize different levels of skills. For example,
In some cases techniclans could be substituted for engineers.

2) If the skill shortage problem Is restricted to a geographical area, communi~
catlon among different parts of the counfry might be Improved,

3) An even more important technique involves standardization of job descriptions,
requirements, and wages. If Job characteristics are explicit, possibilities for substi~
tutions may become apparent. At times, a country might not be able to wait until for~
mally educated personnel Is available., In the short run, employers may have to con-
sider the possibility of substituting. The skill requirements for some occupations are of
such a general nature that little, if any, special training is needed.

It should be stressed that unless some system of standardized occupational classifi-
catlon Is used It will be exceedingly difficult to bring any order to manpower
planning of this type. The International Standard Classification of Occupations
published by the International Labour Organization, or modifications of 1t, Is sug-
gested as a starting point to facilitate country-to~country comparisons,

It is Important fo recognize that there are two types of mobillty in the adjustment
process. One type occurs when a person leaves one employer for another who re-
quires similar skills. The second occurs when transfers and promctlions are made
within an organization and not from the external labor market. One must care~
fully consider both the external and Internal market when adjustments are belng
made. Education and tralning facilitles provided by an employer on a continuing
basls enabls the Internal market to work more effectively. They also can maximize
work force potentlal by Increasing Its flexibllity., By emphasizing the use of traln-
Ing facllities at this level, we focus on the need to evaluate the whole "time
structure” or "tlme sequence" of education. To obtaln optimal deployment of re-
sources In the short run, Informational services should be expanded and more effec~
tive use made of wage Incentlves. This specifically means the avoidance of Irra=
tional or unfustifled wage rates. Other short=run alternatives are to import human
resources and/or to pooi local high=level skills so that they may be used on «
consultant basls by a number of enterprises.

In the leng run, wage and salary Incentlves are highly effective In getting people

Into specific areas of tralning. An educatlonal strategy, thus, Is especially impor-
tant. Plans must be made for future occupational needs by providing for Instructors,
facilitles, and currleula In the areas where trained personnel will be needed.

In summary, as labor markets develop, particularly those for highly-skilled man=-

power, they must be watched closely to prevent unnecessary rigidity. The linkages
among skills and the possibilities for substitution are of paramount Importance in
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the short run. Finally, there must be skill acquisition studies and continuing eval~
uation of the relevance of education and fraining opportunities at each career stage.
The development of human resources to pursue a single well~defined end or many
interrelated goals Is a major item on the agenda of every economy. An understand~
ing of market structure and skill relationships is an important element in any human
resource strategy .

MOBILITY OF HIGH-LEVEL MANPOWER ?
John Shearer

In order to bring the problems of high-level manpower movements Immediately into
focus, the major conclusions of the lecture will be presented at the beginning:

1. Rich countries and rich regions within countries act as magnets attracting
human resources, especially high-level human resources, from poor countries and
regions.

2. These movements are a major form of subsidization of the rich areas by
the poor ones.

3. The cost to losers of skills, in part, offsets the ald==often in the form of
highly=skilled manpower--which is given them by the rich areas.

4. The exodus of highly-tralned people from poor areas Is one cause of the
wide and growing disparity between rich anua poor reglons and nations.

In resource allocation theory, labor mobility in response tfo economic opportunities
s rational, f.e., it enhances world productivity. But since concern of the poor
regions and natons Is with their own economic expansion and elimination of the
gap between themselves and the rich, the outflow of highly~trained people s
definitely undesirable.

Intranational Flows of Highly-Skilled Manpower

One of the prominent characteristics of development is the Increasing concentra=
tion of population in urban arees. In all Latin American countries the largest
metropolitan area is also the wealthiest in per caplta terms and has a very high

TThe conclusions of this lecture are based largely upon empirical studies of population move-
ments within Latin American countries and between Latin America and the United States;
nonetheless, because of the comparability of the Latin American situation to that of many
.other developing nations, these conclusions appear to be valid for these nations as a whole,
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proportion of the nation's highly-skilled personnel'. Typically, the largest city is
five to ten times the size of the second largest city and is expanding at at least
twice the population growth rate of the whole country.

Increasing concentration of human resources is primarily the result of in-migration
and not of a difference in birth rates between the center city and the periphery.
For example, in Santiage, Chile, where the population growth rate is 2.5 fimes
the rate for the rest of Chile, 37 percent of the populace was born outside the

city and fully 53 percent of the labor force come from the hinterland. A major
implication of the increasing concem:ation of population and economic activity

in a few urban centers is that the outlying regions subsidize the expanding ones.

" in particular, the poor areas bear the cost of rearing and educating children, but

do not receive the benefit of their skills. Since high-level skills are more expen=
sive to develop and have a higher payoff, the more highly skilled the migrant
group, the greater the subsidy to the recipient regions.

The relevant question, then, is to what extent the higher density of skills in a few
urban centers reflects an inflow from the provinces. To refurn to the example of
Chile, the percentage of highly~skilled persons among migrants to Santiago is five
times that in the regions from which they emigrate, and is even 1.25 times the
ex ante proportion of highly skilled In Santlago. This pattern exists in other coun-
fries as well and it not only contributes to, but is also caused by, the economic
disparity among regions., For example, facilities for higher education are concen=
trated in a few centers which, therefore, attract the brightest youths away from
provincial areas that need their talents most, but to which they are often unwill=
ing to return.

International Flows of Skills

In the movement of highly=skilled people between Latin America and the United
States, the latter Is the counterpart of the capital city within an individual coun-
try. Even discounting the politically=motivated Inflow of Cuban refugees in recent
years, net immigration to the United States of highly=trained Latin Americans for
social, economic, and political reasons has increased. From 1949 to 1961, 33,000
engineers and 10,000 scientists migrated to the United States. These are small
numbers relative to the total persons with these skills in the United States, and
thus are a limited contribution to the American economy. For the donor countries,
however, the loss of 33,000 technical experts is catastrophic. Another indication
of the disproportionate loss of the Latin American countries relative to the United
States' gain is that, whereas people in high skill categories comprise only nine
percent of the United States' population, they are 27 percent of the Latin emigrés.

Another outflow of talents from developing countries results from what might be
called the "international organization syndrome." Staffing in these bodies is pro=
portional to the populations of member countries. Because the poor nations have
far fewer people with the skills needed by the institutions relative to the wealthy
countries, proportionate participation from all member countries represents a far
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greater drain on the high~level manpower of the poor nations. The organizations’ great
demand for personnel from the developing nations makes such jobs an attractive alterna~
tive to returning home for students who have completed their studies abroad.

The outflow of talents from developing countries is countered by an inflow from
developed countries, but seldom to an extent sufficient to compensate for their
losses. Permanent immigrants have been important in Latin American development,
but have not been a reliable source of supply of needed skills for most countries.
In many cases the bulk of in-migration of professional talents consists of the man-~
agement personnel of foreign firms and their contribution to the long~run expan-
sion of high-level skills is dublous. A study of 52 American corporations with
subsidiary operations in Latin America revealed that, in all but a few cases, the
highest level occupatlions were monopolized by Americans and very little was being
done fo recrult and train natlonals to replace Americans., Although foreign firms
invarlably clalm that they attempt to maximize the number of natlonals employed
as a means of avoiding the higher cost of using their own citizens, they also
claim that the dearth of qualified nationals stymies their development of indigenous
economic and technical leadership. Yet the foreign firms make little effort fo
recruit scarce talent. In Brazil and Mexico where nationals held only 14 and ¢
percent, respectively, of the top five positions in the foreign subsidiaries studied,
the mistaken assumption of parent firms that their own often second~rate personnel
will be better than local talent, and the jealousy with which the second-raters
protect thelr jobs, combine to limit the employment and development of local
talent. It Is Incumbent upon the governments of these countries to spur the trans=
formatlon of forelgn firms from potentlal to actual developers of high=level natlonal
skills by requiring firms to recrult, train, and promote nationals with the alm of
minimizing allen employment.

Importation of forelgn speclalists Into the public sector Is one means by which skifl
bottlenecks can be overcome temporarily, but It has several drawbacks. Reliance
upon technical aid has often led governments fo understress development of indige-
nous supply of technical skills, and ald projects tied to the use of englneering
and confracting personnel from the donor countries stifles utilization of local tal-
ents and generates msch 1ll will, Importation of highly=skilled manpower can re-
sult In Important contributions fo economic development, but its value will be
greatly enhanced if its orlentation 1s toward training nationals rather than substitu=
ting for them.

Sending students abroad to acquire skills 1s an important way of importing high=
level skills. Because most developing countries cannot provide high quality, spe~
clalized, graduate education, export of students==to be reimported after they have
acquired critical skills=~Is often cited as an alternative to Investment in domestic
universities. The question that arises, however, is the extent to which the flelds
In which students do advanced work are relevant to the manpower needs of their
countrles. Unless and until basic structural changes occur in many natlons' social
and political relations, speclalists tralned In technical flelds will not be able to
contribute fully to thelr countries' economic development. In light of this limita~
tion It s possible that soclal and economic transformation will be furthered by
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the short=run policy of sending more students abroad fo gain expertise in sociology,
economics, und political science fields, which have direct bearing on the structure
of society, rather than in more technical areas. The preliminary results of a study
of Latin American students in the Unitea States, which reveal a strong bias toward
technical curricula, lead to the tentative conclusion that patterns of study abroad

are ill-advised in terms of the optimal sequence for development of high-level talents.

In conclusion, patterns of high-level manpower movement in and from Latin America
have some implications for policy which may be relevant to the problems of other
countries. Planners must exploit pecuniary and other incentives fo induce talented
people to remaln in=-and to enter-~their countries, and to lure them away from

the metropolitarn centers to peripheral areas where their skills are in shortest sup~=
piy. Prohibitions may be necessary to reinforce the incentives; e.g., required in-
demnification for education costs incurred by the state can serve as a deferrent to
emigration, and limitation of the freedom of students to remain abroad can lessen the
extent of expatriation. In the final analysis, incentives and prohibitions affecting the
mobility of high~level manpower are only one facet of a strategy of development and
allocation of social, economic, and political leadership talents, They cannot substi-
tute for improvement of educational infrastructure af the university level. |

THE LABOR FORCE IN TRADITIONAL AND AGRICULTURAL SOCIETIES
Sanford Cchen

[f we consider the arguments that have been made concerning the critical Impor= 4
tance of both human capltal and the agricultural sector of the developing econo-
mies, we are forced to the conclusion that bullding up the human capital stock
in the agricultural sector 1s a problem that requires a higher priorlty than It has
hitherto enjoyed. To focus the discussion more sharply, let us flrst Identify some
of the Important attributes of labor as It 1s employed In natlons where agriculture
follows traditional forms.

(1) In the national occupational structure, well over 50 percent of the labor
force Is In agriculture.

(2) Little or no change Is occurring In agricultural technology. From genera=
tion to generation, people farm In the same way.

(3) Marginal productivity of labor Is low, perhaps zero. Another way to put
this 1s that workers can be withdrawn from the agrleultural sector with no resulting
reduction In the output of the sector.

(4) A good part~=sometimes all-~of agriculture Is on a subsistence basls, l.e.,
output s consumed by the producer and never enters commercial channels.
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(5) In place of the conjugal family unit found in medern industrial society, the ex-
tended family unit is typical.

(6) Occupations are likely tohave significant status connotations. Certain fypes of
work, for example, may be performedonly by particular castes or indigenous populations.

(7) Per capita income is low, mortality rates high, and illiteracy general,

(8) Traditional agriculture may be associatedwith a variety of urban economic sfruc=
fures. There may be an advanced industrial sector with an urbanized work force, a light
industry with mainly semiskilledor unskilled labor, or practically no industry with the
major nonagricultural occupations in public employment, handicrafts, and the services.

It shouldbe noted that the above attributes describe the usual conditions found in the
traditional agricultural sector, but they are not necessary conditions. Marginal produc-
tivity of the traditional sector, for exarple, is not necessari ly zerg, nor is agriculture
always subsistence in character,

Economic development aims to improve the traditional labor force. Before a program can
be launchedsuccessfully, however, it is necessary to know something about the quality of
the labor force. To clarify the problem, it is necessary at this point to summarize through
the use of categories whichare oversimplifications but which, nevertheless, describe im~
portant qualities frequently imputed to traditional laborerse From the literature on the
subject, three different pictures of the traditional lakorer emerge, These are the noneco~
nomic man, the inefficient man, and the economic man. The policy most appropriate for
fransforming a traditional laber force into abody of modern workers will depend upon
which of the pictures is the closest approximation to the actual condition within a nation.

The noneconomic man is a character who emerges from the pages of the anthropological
literafure. By contrast withthe economic man, his actlvities are noi consistent with ra=-
tional patterns of economic behavior, Where economic means are tied to ceremony and
ritual, and where economic ends are connectedwith elaborate prestation systems, it is
obvious that we are not dealing with people who stalk through the pages of Western eco-
nomic literature. Recent anthropological writing has stressed the fact that primitive
societies are concernedwithmaximization but, agaln, it is a type of maximization that

s out of phase with the cultural conditions of the modern society.

The problem from the employment standpoint has been summarized by the English econo~
mist, E« H. Phelps Brown:’

The difficulties that arise at many points (when modern technologies are brought
into a primitive economy)show that the whole way of life of the worker=~his
customs, values, habits of thought, his ties of kindred and his notions of obligation
and authority=~must undergo deep changes if he is to serve the uses of a developed
economy .

JE, H. Phelps Brown, The Economics cf Labor, page 50 (New Haven: Yale University
Press, 1962).
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If this, then, is the most accurate picture of labor in the traditional society, trans~
forming the worker to make him an efficient economic agent involves little less than a
drastic reacculturation of the man and his society. This would seem to be a precon-
dition of a manpower take-off into those spheres where the economist's advice ahout
human capital and vocational and fechnical education would be pertinent. Of course,
reacculturation occurs when physical investments are made, educational programs in=
stituted, and traditional village economies disrupted, but without sufficient considera~-
tion of the culiural setting, rapid change in the economic structure is likely to create
an anomic situation and the human price of modernization will be high.

The most popular assumption of the economist concerning labor in the traditional society
has been that of the inefficient man. Inefficiency is assumed to arise from either or
both of two factors. One is the characteristics of the worker himself. He has a low
labor force commitment, resists change, and is undependable or lozy. He lives from
day to day, and <pends too much fime enjoying fiestas or in aimless political postur-
ing. The other factor producing inefficiency is found in attributes of the economy.
The worker is inefficient because of a lack of cooperative resources such as land or
tools. As a result of these scarcities the worker frequently finds himself living in the
h?lfway house between employment and unemployment, that has kzen called underem~
ployment,

A large part of the concern with underemployment has been with the phenomenon as it
is manifested in traditional agriculture. The popular image of the labor force in agri~
culture is that of large numbers of workers who contribute little or nothing to output.
The notion of a surplus labor force In agriculture, for example, was used by W. Arthur
Lew!s to demonstrate the possibility of recrulting an Industrial labor force at no real
cost to the economy. Since large numbers of persons could be withdrawn from agricul=
ture with no reduction In farm output, the departing workers, in effect, would carry
thefr own bundles of food with them as they moved to the citles. If we accept the
view of the traditional laborer as inefficient, certain conclusions for development
policy follow. The size of the agricultural labor force should be reduced, a large
part of the labor force should be educated to improve its economic efficiency, and
policies such as land reform should be instituted to alleviate shortages of cooperative
resources.

Another view of the traditional laborer Is that of the economlc man. By this we
mean that the farmer uses land, makes Investments, and exerts labor power up to the
point where the income from these activities covers the costs. If the expenditure of
"X" money units on capital equipment will yleld a return of "2Y" while the same
expenditure for labor will yleld only "Y" he will invest in capital, There are studies
which indicate that, in some primitive communities, the economies are small-scale
models of more complex societies. The study by Sol Tax of an Indlan group in Gua-
temala, for example, was entitled "Penny Capitalism™ to emphasize the economic
rationality which the author discovered in the producing, buying, and selling activi=
ties of this particular group of Indians.

4 5ol Tax, Penny Capitalism (University of Chicago, 1953).
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If the traditional laborer is rational, why is his living standerd so low? The an-

swer given by Professor Theodore Schulfz, who has been a strong proponent of the

economic man thesis, is that the traditional laborer lacks the human capital to

take advantage of technological progress. In his world, in other words, the state

of the arts is constant. Investment is a process of adding more wooden plows fo

the wooden plows he already has. He is usually not aware of and never is equipped

to take advantage of the benefits of scientific agriculfure or mechanization. Ac-

cording to this point of view, the traditional laborer is neither inefficient nor in- i
hibited by primitive soclal patterns, Within his technological miliev he is a good
farmer but he has come, as It were, to the end of the string. He can improve
his living standard significantly only through a change in the state of the arts,
and @ change in the arts can only come about if he develops the capacity to ab-
sorb and put to use some part of the existing store of knowledge about mcdern
agriculture.

This analysis, it should be noted, Is not consistent with the notion that a large
army of unproductive workers is to be found in the agricultural sectors of the
traditional cconomies. As might be expected, Professor Schultz does not accept
the idea of a vast supply of underemployed persons. His basic argument in this
respect seems to be that many agricultural workers who appear fo be surplus are
actually needed, but only on a seasonal basis. Their productivity might be low
or even zero for part of the year, but it is positive during the planting and har
vesting perlods. Without their help at these times, he argues that fotal agricul-
tural output would decline.

The aolicy implication of this view of the traditional laborer is quite clear. Pri-
ority should be placed upon increasing the stock of human capital. Extension ser-
vices, vocational schools, primary and secondary education, and agricultural
colleges must be expanded and modernized to produce the human capital fo
transform the agricultural sector from traditional to modern.

A T S i M Pl pytn AR ST Sy

Conclusion

| have tried to summarize three popular views of labor In a traditional economy.
What we find In the real world is a blt more complicated, since the real world |
never fits neatly into the categorles that students derive for analytical purposes. . :
Pushed to its extreme, any one of the three views becomes nonsense. Taken as a
partial view and the one that might be the most relevant In a particular setting,
any of the three can be helpful toward understanding the nature of the problem at ",
hand.

The exlistence of conflicting views should serve as a forewarning against over-

generalization. What might be effective in some circumstances will be a total

fallure In others. Mechanical approaches to manpower and employment planning

are rarely sufficiently flexible to permit all the necessary adaptations required by ;
local circumstances. Large~scale investments in education may be productive in
some circumstances and totally unproductive in others. Vocational schools may be
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the answer in some settings, but not in others. A large population In agriculture
might include many underemployed persons in some cases and very few in others.
Traditional behavior patterns might be a berrier to rapid industrialization in some
regions but not in others, and so It goes, Labor practices in traditional econemies
are not constant. Instead, we find a maze of variations that complicate develop-
ment efforts no end.

; DECISIONS OF NATIONHOOD’
| Wendell Bell

The Democratic Revolution which swept the Western World in the 18th and 1%9th
centurles was founded upon the international diffusion of Enlightenment ideals of
the rights of man and representative government in the interests of the people.
in the 20th cenfury a new wave of democratic revolutions, inspired by the same
ideals of liberty, equality, and fraternity, has spread fo the developing areas of
the world. Man's increasing mastery over his physical environment enhances his
ability to design the future according to social and economic goals. In shaping
the future of their sountrles, leaders of the new democratic revolution must make
critical decisions on soclal, economic, and political objectives and on the means
of achleving them. The focus of this lecture is on some of these decisions of na~
tionhood and on how the values of the democratic revolution shape them.

Should we become politically independent? The fundamental question of indepen=
dence versus confinued colonial tutelage is an obvious decision of nationhood.
Generally, leaders in a particular territory are not unanimously in favor of politi-
cal Independence. For example, a survey done in 1961-62 of 112 of the West
Indian elite in politics and government, education, industry, trade, agriculture,
and professions, demonstrates this divergence.

’ True Nattonalists 39%
Acquiescing Nationallsts 25%

reluctant 11%

o dutiful 5%

~. opportunist 9%
Colonialists 36%

5The empirical studles upon which many conclusions of the lecture depend wero done in for=
mer British colonies in the West Indies and South America from 1956 to the present. The hy-

potheses Is that the results of these studies are also valid for many developing nations outside
the Caribbean area.
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True nationalists are leaders wha demand im
Among the acqulescing natlonalists,

actively Involved in achieving It.

tant ones feel that the colony Is not yet ready for sovereignty,
the end of colonlal rule; the dutifu
have decided to do what they can to moke it a success;
port, for personal reasons, but privately oppose independence.

are against any movement away from colenial rule.

mediate Independence and who are
the reluc~
but still desire
| helieve independence to be Inevitable and
opportunists publicly sup-
The colonialists

Persons within each group tend to have certain characteristics. Colonialists, for

example, are predominantly white an
typically they have only a secondary schoo! educati
well-off and display an Anglo~European life
hand, are mostly dark brown or black skinne
They choose life styles that are local varlations of Angl
han colonialists and are divided batween grammar-school
d persons with few in the secondary~educated

e leaders of emerging mass organizations

Nationalists are younger t
educated and university-educate
group. True natlonalists also tend to b

such as political parties and labor unions.

style.

d near-white planters and merchants. Although
on, they are economically

True natlonalists, on the other
d and are found In the middle classes,
o~European tradition.

True nationalist attitudes can be fraced to the disparity between their ideals==the
neo~Enlightenment values of the rights of man,
use of reason in the conduct of human affairs,

nature~-and inequitable soclal and economic con
the basls of thelr acceptance of the va
an Index of Enlightenment was construct

lues of liberty, equality,
ed to correlate the nationalist sentiments

of the 112 leaders with their convictions on the three values:

the belief in progress and in the
and the perfectibility of human
ditfons under colonial rule. On
and fraternity,

Table 3. INDEX OF ENLIGHTENMENT AND NATIONAL SENTIMENTS

Index of Colonialists | Acquiescing]  True Total Number
Enlightenment Nationalists | Nationalists of cases
3 (Enlightaned) 0 0 100 100 29
2 0 22 78 100 18
i 25 71 4 100 24
0 (Unenlightenad)] 83 17 0 100 41
{Key: Figures ara given in percenfs. An index number of 3 indicates acceplance of all

three values; 2 indicates acceptance of two values, etc.).

Granting that there are many complex factors that must be considered, the Index of En=-

lightenment test shows a very high positive correlation between nationalism and

democratic ideals.

Additional survey resu
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The following graph demonstrates schematlcally the causal sequence in the rise of
West Indlan natlonalist ideologles from the inspiration of democratic Ideals and
dissatisfaction with colenial domination and economlc underdevelopment:
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How much national sovereignty sheuld the state have? One of the important de-
cisions which state-builders must make is the extent to which the nation should
sacrifice its independence in return for the benefits of international cooperation.
In particular, for local leaders in the different areas of the British West Indies,
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the decision was whether to "go it alone,” join in a federation, ailow the United
Kingdom confinuing control of defense and foreign affairs, or remain a British Col~
g ony. Like most other nationalist drives toward equality since World War 11, the
' West Indian movements generally opted for full sovereignty. Jamaica, Trinidad,
Guayana, and Barbados each chose complete independence, although the smaller
islands of the Leeward and Windward chains may stay in close association with
the United Kingdom.

What should be the boundaries of the new state? It is most often the case that
the Boundaries of emerging nations are established by the former colonfal power.
The typical result is that the new state, the legal and political entity, does not
coincide with the natior, a group of people fairly homogeneous in racial, ethnic, |
religious, and cultural characteristics. Stafe boundaries which encompass several

nations or exclude parts of a natfon are one of the greatest causes of social and

political fension in developing regions. The alternatives to such sociopolitical

instabllity are juggling state boundaries to fit national borders, encouraging or

forcing interreglonal population movement, or promoting natlonal unity among

initially heterogeneous groups.

What form of government should be adopted? In most emerging natlons democratic
{deals are the rallying cry of the independence movement, but when nationhood

is achieved some of the nationalist leaders may be persuaded, despite their original
commitment to representative government, that the nation is not prepared for it, . -
nor for clvil liberties. Democracy Is often viewed as a means rather than an end
in Hself, and more or less given up in the name -of rapid economic development,
natfonal Integration, or soclal mobilization. Thus, between the original anti-
democrats who opposed independence and the original democrats who favored inde-
pendence but who become persuaded, generally falsely, that democracy Is less
effective than authoritarianism in achieving natlonai goals, the future of democracy
In the new states is precarious.

In every developing country there are groups which pose a threat to democracy.
Authoritarians, the old colonlalists, and reactionaries distrust the masses and do
not believe in the universal rights of man. They want authoritarian government.
Cynical pariiamentarians favor representative government but belleve that the elec- |
torate Is Incompetent and can be manfpulated by politiclans and civil servants for \
thelr own and the new natlon's good. This group often includes many old-style iy
politicians and government workers. Formerly In the vanguard of nationalism, they .
turn conservative In the face of competition from new pollfical leaders who have
massive popular support. Authoritarian Idealists oppose parliamentary government
because they fear that reactionaries, cynlcs, and opportunists will turn it to their
os‘rm uses, thereby obstructing rapld economic growth, but they have faith in the
electorate.

Additlonal questioning of the 112 West Indian leaders showed the divergence of
attitudes toward democracy.
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Political Type Percentage

Democrats 22
Authoritarian ldealists 6
Cynical Parliamentarians 28
Authoritarians 44

TQle Nu ivi ]

Cases (111)

The leaders were asked two questions: 1. Are parliamentary government and exten~
sive civil liberties best for the natlon? 2. Is the mass of the population respon-
sible and enlightened enough to vote wisely? (Thote who answered "yes" to both
questions were called "Democrats;" those answering "yes" to 2. and "no" fo 1.
were called "Authorltarian ldeallsts;" those answering "no" to 2. and "yes" to 1.
were "Cynical Parliamentarians;" and those replying "no" to both questions were
called "Authoritarians.")

How much of a role should the government play In the affairs of the soclety, es-
pecially of the economy? Recisions on the extert of public participation in eco=
nomic and social developmeni do not constitute a choice of the form of government.
A democratic government can be deeply involved in 2conomic planning, just as an
authoritarian government can have a very small economic role. Most new nation-
alist leaders, compared to colonialists, wished an expansion in the role of govern-
ment as the transition to seif~-government put the reins of rule in their hands.

What kind of social structure should the new nation have? It is the universal
desire of developing nations to create a "new" soclety better than the colonial or
pre~colonial one. The primary value in decisions fo alter the pattern of soclal re~
lations is equality. A common goai Is to destroy the old hierarchical social struc-
ture, based upon privilege and servitude, and to replace it with c new order in
which all cltizens have equal rights and liberties and in which merit supersedes
ascribed barriers as the determinant of soclal and economic position. A related
value is social Inclusivism, 1.e., assimilating all groups into the society and elim=-
inating allenation.

What kind of cultural traditions should the new nation have? By thelr choice of
archetypal national heroes, leaders can affect the values of the population. They
can Induce greater effort and sacrifice by fostering heroes who favor hard work,
clvic responsibility, and education, which the population will admire and emulate.
It is through Images of past and present heroes, and significant events, that national
ideals and a natlona! character develop.

Cultural traits and values are only partly determined by unconsclous evolution. The
choice of heroes and the interpretations of the past outlined above is an example

of the way in which consclous decision can create a culturcl heritage. The selec~
tion of natfonal symbols and the rewrlting of soclal and cultural history to empha-
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size indigenous rather than colonial events are also keys fo the development of
national pride. In a sense, “.ie future causes the past in that the nationalist
images of the future are determinants of how they interpret the post.

What should the national character of the people be? Similarly, the development
of typlcal basic personality structures is to some exfent subject fo decision and
conscious manipulation. Who are the new men and women needed fo create and
maintain the new society? Declsions involving education are particularly impor-
tant .

What relations should the nation have with other states? For ideclogical reasons
or in pursuif of economic, political, and military objectives, new states establish
relations with other nations or groups of nations. In the post-World War 1l setting
this has meant, in part, a choice among the alternatives of alignment with the
Western nations, the Communist nations, or the neutralist bloc. One aspect of
the 1961-62 survey was a correlation between West Indian leaders' acceptance of
the Enlightenment values and thelr choice of external political alignment:

Table 4. INDEX OF ENLIGHTENMENT AND CHOICE OF POLITICAL ALIGNMENT

Index of Western Meutzalist | Communist Total Number
Enlightenment natlons bloc cauntries of cases
3 (Enlightened) 50 43 7 100 30
2 41 47 12 100 17
] 96 0 4 100 24
0(Unenlightened) 100 0 0 100 41

The data from this simple table lead to an ironic conclusion, one from which
Western nations might learn: the desire for alignment with the West was strongest
among those groups which least advocated the democratic values that had originated
in the West and, inversely, those who were least attracted to the Wastern bloc
were the staunchest supporters of the Enlightenment values of liberty, equality, and
fraternity.

The Causal Sequence of Soclal Change

Acting on current decisions, men do create the future. Because leaders' decisions
reflect their images of the future, we might also say that the future creates the
present. The sum of men's interpretations of past and present realities, their goals
and their beliefs about the relationship between cause and effect, give rise to
images of the future. These images, translated into action within the organiza-
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tional structure of society, becomes more or less the actual future through histori-
cal action. The relationships among the parameters of social change are clarified

by the following schema:

A BELIEFS ABOUT
PAST REALITIES [~~~
—
B BELIEFS ABOUT e~ |
PRESENT REALITIES] — —====~m——.
0 BELIEFS ABOUT| ="
CAUSES AND EFFECTS|
D GOALS k" o

(desires and obligations,
hopes and fears)

THE
ACTUAL
FUTURE

HISTORICAL
ACTION

MAGES OF
THE FUTURE

peseimistic or optimistic
in content bgyond or
within human control

Causal Cycle operates within and with consequences for:

THE | ORGANIZATION:
ECOSYSTEM | RESOURCES |TECHNOLOGIESAL SETTING

(familia!, educa~
tional, religlous,
political, social,

economic,etc.)
_.—-—-———’ Produces fairly determinate effacts.
o o - Effects depend upon differential

perception and evaluation.
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,' PART 1l. MANPOWER PLANNING

INTRODUCTION

Many of the developing nations have furned to manpower planning in their efforts
to produce sorely needed technical and professional skills and increase employment
opportunities. Although planning methods vary considerakly, they typically begin
with an aftempt fo analyze systematically the existing labor market and to forecast
the state of the market at some future time. The differences in future labor sup-
plies and requirements thus revealed are then used as a basis for formulating ap-
propriate policies.

Two popular methods of forecasting manpower requirements are the establishment
survey approach and an analytical method in which the economy is examined on
the basis of assumptions about the rate of economic growth and other variables.

In the first paper in this section, Kupizin describes the major features of area
manpower skill surveys which are based upon data derived from establishment sur~
veys. The analytical method used by the Bureau of Labor Statistics, U. S.
Department of Laber, in its forecasts of manpower requirements is described by Sugg
in a serles of papers (2 through 4). In the first two she discusses the purpose of fore-
casts and the data needed for forecasting. Her final paper describes the five steps of
the forecasting procedure.

In his first paper (5), Parnes points out that the human resource planner is inter-
ested in two maljor categories of activity, One consists of activities designed to
increase the productive capaclty of the individual and the other involves institu~
tional arrangements which promote optimum allocation and utilization of human
resources. In a serles of papers, he discusses selected aspects of both types. He
notes (5) that while human resource planning and educational planning overlap,
each has concerns which are exclusively 1ts own, As education is a distinct sec~-
tor with goals that are to some degree independent of human resource planning, a
nation cannot base its educational planning solely upon manpower considerations.

RN T e i, YW aise . AP TE T e T T ke G,

Parnes analyzes the problems involved in converting estimates of an occupational

structure into educational needs in his paper (6) "The Relationship Between Occu=~

pational Function and Education." In succeeding papers he discusses distribution

° and identification of talent (7), occupational cholce and personnel selection (8),
and labor markets and labor mobility (9). The last includes an analysis of types
of labor mobility and a discussion of factors motivating job=to-job movements of

v workers, An important conclusion argued by Parnes is that wages and wage dif-
ferelnﬂa!s are not nearly as significant in motivating mobility as economic theory

{ implies.

In the final paper of this section (10) Kassalow analyzes wage policy and manpower
planning in developing nations. Major characteristics of wage structures are de~
scribed and policies suggested.
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1
OVERVIEW OF MANPOWER FORECASTING~-THE AREA SKILL SURVEY

Harold Kuptzin

Area manpower skill surveys (establishment surveys) are designed to provide infor-
mation in individual labor market areas on current employment and future manpower
requirements by specific occupations, and to determine training needs fo fulfill
these requirements. The manpower skill survey and its abbreviated counterpart,

the training needs survey, are the basic occupational documents of the community.
These data make it possible to appraise trends and developments in occupations se-
lected for study, Much of the raw data for these surveys is provided by individual
employers. Hence the name, "establishment surveys."

Area skill survey procedures recognize that nationally aggregated data may ob~
scure regional economic developments. For example, while the general level of
unemployment in the United States may be four percent, unemployment in various
metropolitan areas may vary from less than two percent to over seven percent,
Regional diversity and local imbalances in labor supply and demand demonstrate
the need for the detailed local information that the area skill survey can provide.

The Bureau of Employment Security Area Skill Survey

Bureau of Employment Securlty establishment surveys have three basic goals:

1. To provide estimates of current employment and future manpower re-
quirements in terms of specific occupational categories. (An area survey may at-
tempt to project all occuaptional requirements or it may concentrate on preselected
occupations.)

2. To provide estimates of current and future manpower supplies by occu~=
pation.

3. To compare projected manpower requirements and supplies in order to
evaluate the need for various educational and training programs.

Methodology

One of the first steps in a manpower skill survey is to select occupations to be
studied. Because of the time and expense involved in conducting an establishment
survey, most area skill surveys do not attempt to cover all occupations. |nstead,
a list is compiled of 50 to 150 occupations in which large numbers of workers are
employed and for which demand is expected to increase.

TSee: "Techniques for Determining Manpower Skill Needs and Training Requirements," Uni-
ted States Department of State, AID, May 1963.
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Next, a sample of local employers is selected. Generally, this sample consists of
all the large firms in the area and a proportion of the smaller firms in each ma-
jor industry group, The basic information collected from each employer is:

1. Current and anticipated employment in fwo , sars ond ‘~2 years for
each surveyed occupation, and fotal employment in the establishment.

2. Number of workers replaced yearly in each occupation surveyed as a result
of promotion, retirement, death, disability, and withdrawal for military service.

3. Number of werkers completing in~plant fraining in two years and in
five years for each surveyed occupation.

Manpovier requirements are expressed in terms of expansion (growth) demand and

replacement demand. Due to high manpower tumover in some occupations, re-
placement demand is of considerable significance in manpower planning.

Manpower Supply

The second important aspect of an area skill survey involves estimating the labor
supply which will become available in the surveyed occupations during the suc~
ceeding two years and five years. These supply estimates are compared with the esti-
mates of labor demand provided by the employers in order to derive net labor needs.

The supply data are refined by estimating new workers who will be entering the surveyed
occupations over the forecast period from public and vocational schools, private and
parachial schools, business schools, apprenticaship organizations, trade unions, and var=
ious training courses established under such legislaion as the Manpower Development
and Training Act. Supply estimates are further supplemented by an evaluation of occupa-
tional qualifications of unemployed workers registered at the public employment service.

The Training Needs Survey

An abbreviated area skill survey, the training needs survey, provides data for area
forecasts of occupational needs and supply quickly and at a relatively low cost.
This modified technique has several applications and in the United States is used to
validate the need for manpower training programs. By limiting surveys to a fow
occupations, shortening the projection period, and using abbreviated survey methods,
an inexpensive “broad brush" indication of occupational shortages and surpluses is
possible. However, area totals cannot be extrapolated from these data.

Validity of the Area Skill Survey Forecasts

Independent verification of establishment surveys in Battle Creek, Michigan, and
Trenton, New Jersey, indicates that the projections have been surprisingly accu-
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rate. In only a few minor occupations would training have been wasted had the
projections of the survey been used as a basls for establishing training facilities.

Drawbacks of the Survey

While the area skill survey is an important tool for human resource forecasting, some
drawbacks shouldbe noted. In the first place, it is relatively costly and time=~consum~
ing. Second, it is based upon the employer's ability to forecast his needs.

Where structural changes are occurring rapldly, as is the case in most developing econo~
mies, employers may not have sufficient insight to make sound, long-range projections.
In a developing economy the survey results should be adjusted to take into account
occupational demands engendered by the 2conomic development plan.

Area Surveys and the Developing Economies

Despite the drawbacks, areaskill establishment surveys are effective tools for manpower
planning indeveloping economies. Since an establishment survey does not depend upon
historical data, it canbe applied under widely varying conditions. Experlence has shown
that modifications may be called for when the basic survey methodology is applied to
another country, butdue to the flexibility of the approach, coverage can vary by indus~
try, occupation, and geographicalregion. Moreover, sampling techniques may be medi-
fied and supplementary Information gathered. In addition to thelr flexibility and thelr
lack of dependence upon historical data, area skill surveys provide substantial by=prod=
ucts. They canbe used to provide information about jobduties, working conditions,
salary and wage scales, outlooks for promotion, and the training necessary for various oc~
cupations. Moreover, where the survey is the first industry~occupation inventory of a
country, comprehensive occupational coverage canbe obtainedwith the objective of
identifying priorities as well as Imbalances in the occupational structure.

AN OVERVIEW OF MANPOWER FORECASTING

Matilda R. Sugg

Purpose and Use of Forecasts

Manpower policies must not only surmount current problems, but also anticipate
future ones. As a country develops and high=level manpower resources become
scarce, it Is necessary to know the size and nature of the future labor force.
Projections of the labor force and lts structure by industry and occupation can

serve as guides for manpower and economic policies designed to achieve maxi~-
mum use of a country's resources.
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There are twe general methods of making forecasts of manpower requirements. One
Is the establishment survey In which employers are asked to estimate thelr future
needs for manpower in specific occupations, usually no more than two years in the
future, The other is an analytical method in which the economy is examined on
the basis of assumptions regarding the rate of economic growth and other variables.
The manpower requirements of the economy, as far as 20 years in the future, are
estimated by industry and occupation.

The Bureau of Lebor Statistics uses the analytical method In Its manpower forecast. As
an example of the Bureau's statements on future manpower requiremenfs, reference

may be made to Chapter 3, "The Manpower Outlook," pages 37 through 47 of the
1966 Manpower Report of the President.

Summary of the Bureau of Labor Statistics' Forecasting Method

The Bureau of Labor Statistics (BLS) begins its analytical method of manpower forecast~
Ing with estimates of the total population by age and sex at the future date (prepared
by the Bureau of the Census), and of the future labor force by age and sex, based on
population estimates and estimated labor force participation rates.

The forecasting of manpower requirements proceeds in the following manner:

Step One: Derive a first approximation of the future employment structure
by economic activity, consistent with anticipated increases In the labor force.

Step Two: Make a detailed study of every important economic activity.
This study should analyze anticipated changes in demand for the products or ser-

vices of the economic activity, hous worked, and productivity.

Step Three: Modify the first approximations in accordance with the results
of the aota%IQE analysls described in Step Two.

Step Four: Derlve an occupational breakdown of employment in each eco~-
nemic activity in the future period by applying the best available occupational
composition patterns, with particular attention to all occupations requiring spe-
{alized training or education. Sum the estimates of each occupation from the
various economic activities,

Step Five: Estimate training requirements for each major occupation by

analyzing the probable supply of qualified workers under existing training programs
and facilities and labor requirements indicated by the occupational estimates.

Assumptions Required for Forecasts

A forecast of manpower requirements entails making a variety of assumptions. The
Bureau of Labor Statistics' forecast, for example, assumes there will be no natural
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disasters or disruptive political events and also incorporates assumptions about
levels of economic activity. In nations with development plans, the goals of the
plan provide a variety of guidelines for the essential assumptions of the manpower
forecast.

The goals of an economic development plan may he expressed in a number of ways.
Gross national product targets, output goals for specific commodities or services,
and international trade targets are obviously of critical importance to the deriva~ <
tion of an estimate of future manpower requirements, The manpower forecaster
will also find it necessary fo make some assumptions concerning output per man-
hour, number of working hours, unemployment level, size of the Armed Forces,
and other characteristics of the economy.

N IO s .
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Choice of a Forscast Year

The year for which manpower resources and requirements will be forecast should

be chosen with several considerations in mind. |If there is an official development
plan, the forecast year should be the targef year of the plan, since munpower re~
‘ quirements will be related fo the targets expressed or implied in the plan, The
forecast year should be sufficiently far in the future==perhaps 10 years~~to allow
adequate time for the fraining and educati~n of professional and technical person-
nel. Although the reliability of the forecasts diminishes the farther away the
forecast year--a forecast 15 or even 20 years into the future may be justified in
order fo gain Insight into long=run problems. Population and labor force projec~
tions are usually made for every fifth year after the most recent census of popula=~
Hon. It s more convenient, but not essential, to forecast manpower requirements
for one of those years. |f there are good reasons for choosing other years, popu=~
lation and labor force estimates for intervening years can be derived by interpola=
tion. Forecasts can be made for more than one future year if desired, for instance,
1965, 1970, and 1975.

DATA NEEDED FOR FORECASTING ‘
Matilda R. Sugg

In collecting manpower statistics for forecasting it is important that all sources of
information be exploifed. In the United States, the Bureau of Labor Statistics of
the Department of Labor collects data from all Federal agencies, from State and
local governments, end from private organizations. In some countries, it is hard
to collect all the existing information because of the lack of communication
among the varlous agencies of the government, Nevertheless, it is desirable that ;
a large mass of pertinent empirical data be collected before a manpower forecast
Is attempted.
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Tools of Analysis

Industry Classification: Manpower forecasting depends very heavily upon knowledge
of the industrial attachments of persons in the labor force. [t is essential, con-
sequently, for the manpower analyst to have some systemafic method of differen-
tiating significant industries. One of the most widely-used systems of industrial
classification is the International Standard Industrial Classification (I1SIC). This
system, which is similar to the orie employed by the United States Government,
divides economic activities into 9 major groups. These are: agriculture, forestry,
hunting, and fishing; mining and quarrying; manufacturing; construction; electrici~
ty, gas, water, and sanifary services; commerce; transport, storage, dnd commu~-
nication; services; other activities not elsewhere classified.,

The ISIC uses a one-digit code to identify major industrial divisions and additional
digits up to a maximum of three for finer breakdowns. For examplie, manufac~
turing is designated by-the code number 2, manufacture of food by 20, and man-
ufacture of meat products by 201. While the international classification system
should be useful in most countries, peculiarities in the organization and products ”
of enterprises may necessitate special adaptations of the coding system.

Occupational Classification: Each establishment employs workers with different
skills to do different jobs. The purpose of an occupational classification is to |
group individuals according to their economic activities and, as with the indus-
trial classification, such grouping can be done at several levels of specificity.

The International Labour Organization's International Standard Classification of Oc~
cupations (ISCO) groups the work force into 9 primary occupational categories:
professional, technical, and kindred workers; administrative, executive, and man~
agerial workers; clerical workers; salesworkers; farmers, fishermen, hunters, loggers,
and related workers; miners and quarrymen; transport and communications workers;
craftsmen, production process workers, and laborers; and service, sport, and rec-
reation workers. The ILO uses a five-digit code to classify a man by his specific
occupation. The code number for a highway construction engineer, for example, is

—) specific function: civil highway engineer

L——) subdivision: engineer

§ major division: professional

It is important for manpower forecasters to have current information on the occu=

*i pational structure of an economy, but there are hazards associated with indiscrim=
inate use of occupational classification codes. For one thing, job titles are often
misleading because a single title, such as engineer, can be used to refer to un-
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related occupations. Furthermore, with technical progress and economic fransfor-
mation, job deseriptions kbecome outdated. Workers' functions and requisite skills
change rapidly as a nation industrializes. Careful redefinition and updating of
job ciassifications are frequently required.

Census of Population: One of the richest sources of the data essential for mean=-
Tngful manpower analysis is tha national population census. |n additicn to infor-~
mation about basic population characteristics, @ census frequently includes data on
income, employment, and educational attainment. In a number of countries, a
relatively recent census may be the only reliable source of national labor force
data.

The analyst should be aware of a number of deficiencies that frequently characterize
census data. Census-takers may be hastily trained and, thus, lack the expertise
required for eliciting accurate responses. Respondents may give inaccurate Informa-
tion because of lack of knowledge and poor memory, of they may deliberately
falsify their responses. Despite ifs imperfections, a population census is usually a
nation's most complete source of population data and often the only source of evi-
dence about historical population movements. In many of the developing economies
where establishment survey methods are relevant only in a small Industrial sector,
census data are all the more important for aggregate analysis.

Labor Force Survey: Periodic sample surveys of the employment status of members
of households provide current information on labor force characteristics between
census dates. The Bureau of Labor Statistics uses the results of a monthly survey
of 35,000 households to asceriain total employment, Armed Forces and clvilian
employment, unemployment, and agricultural versus nonagricultural employment.
Labor force survey statistics are also the source of information on labor force par-
ticipation rates of various population sub-groupse The major contribution of the
labor force survey to long-range manpower planning 1s as a tool for tracing the
effects of political, social, and economic changes on the structure and size of the
labor force, n the United States, for example, data from monthly surveys of the
labor force have been used to measure such structural changes as the decline in
the size of the agricultural work force and the declining labor force participation
rate of men over 65 years of age.

Establishment Survey: Surveys of employing establishments provide data on occupa-
fonal and industrial characteristics of employment, and can be used for analyzing
future manpower requirements in local labor market areas. Such data are essential
complements to the aggregated data derived from a census or from periodic house~
hold surveys.

Other Data Sources: In addition to data available from the sources described
above, a variety of less~formal data can usually be found through a canvass of or-
ganizations such as trade associations, labor unions, and universities. These data
may vary widely in quality, but it is important that the manpower analyst famil-
iarize himself with all that are available.
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FORECASTING MANPOWER REQUIREMENTS
Matilda R. Sugg

lntmducﬂqn

A basic purpose of manpower forecasting is to quantify the stock of human resources
tu determine its consistency with the goals of a development program. Such goals
will vary from country to country depending upon the needs, resources, and gov-

ernment policies of the countries. The blueprint presented in Bureau of Labor Sta-

tistics Report No. 248,z for example, is designed for the special needs of the United
States. Other nations must consider their own needs and resources.

Background

The original geal in forecasting manpower requirements in the Lrited States was to
provide data for vocational guidance in high schools and colleges. Accordingly,
these forecasts focused on occupational structures and outlooks. Initial attempts
ot statistical estimation of long=term occupational requirements revealed the com-~
plexity of economic interrelationships. Structural changes in one sector of the
economy had profound repercussions in many other sectors. The need for a conf-
prehensive model, which accurately reflected sector interdependence, led to the
development of present BLS forecasting technigues.

While statistical and econometric models are not yet highly sophisticated, available
techniques can be used to predict the yeneral direction of important economic
variobles. In some cases it has been possible to make consistent and reliable pro-
jections. Formal manpower forecasts may not be possible in every country because
developing nations often do not have reliable historical data. Some attempt must
be made, however, to forecast manpower requirements despite the lack of reliable
data, and it is the job of the human resource planner to analyze the quality of
available statistics to determine what modifications of the general forecasting
method must be made. The character of data available to a country can usually
be described under one of the three headings below:

1. Little historical data available. National census data are extremely
limited or not available at all, and no labor force or establishment survey data
exist. Employment statistics may be available for a few industries. In this case,
the forecaster must attempt an impressionistic survey on the basis of data at his
disposal. Available data, no matter how crude or sparse, must be utllized.
Sharing of statistics among government agencies is essential. By and large, sys=
tematic manpower forecasting is not possible in this case.

ZThe Forecasting of Manpower Requirements, (Bulletin 248), Bureau of Labor Statistics, U.S.
Department of Labor, April 1963,
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2. Some historical data available, Several population censuses may exist
and labor force and establishment surveys may have been made in selected years.
Comprehensive industry data may be avallable. AsIn case 1, the forecaster must
collate all available data and must encourage government agencles to exchange
statistics. Nations in this category may use the forecasting methods of the Bureau
of Labor Statistics, although considerable analytical skiil is required.

3. Reliable statistics avallable. Census data are comprehensive and statisties of
employment by economic activity exist for a number of years. In this Instance, BLS
forecasting methods are applicable and maximum use may be made of available data.

The Forecasting Procedure

Step One: First Approximation of Employment by Economic Actlvity in a Future Year

First approximations of projected employment structure by economic activity entail
estimations of increases in labor force size and a rough Industry breakdown of em~
ployment. Theinitial step Is to determine total population in the forecast year, Census
data and known birthy and mortality rates permit approximation of future total population.
The forecaster may wish to Incorporate anticipated changes inbirth and mortality rates
Into hls study, but unless the projections are for a pericd longer than 15-20 years, such
modification Is usually not necessary. By applying labor force participation rates (by
age and sex) to the population estimates, aggregate labor forca projections may be de~
rived, Trends or antlcipated changes in participation must be considered by the fore~
caster, so considerable judgment and sophistication are required.

Estimating Total Civilian Employment In the Future Year: The total clvillan labor force

may be estimated by deducting from the total projectcd labor force an estimate of the
number of persons in the Armed Forces In the future year. It Is customary to assume that
the size of the Armed Forces will remaln constant.

Civilian Employment: Altheugh future levels of unemployment are uncertain, the
forecaster must inciuds estimates In hls projections. He may assume a flgure
consistent with the woificlal target flgure under the natlonal development plan or he
may assume no change from the current level of unemployment, Deducting unem~
ployment projections from the total clvilian labor force ylelds an estimate of
civilian employment.

Civilian Employment by Major Sector: The next step Is to estimate the proportions

of civilian employment in agricultural and noncgricultural economic activity. In
contrast to developed nations, developing economies have a large proportion (60
75 percent) of their manpower engaged In agriculture. As development proceeds,
this proportion=-although not necessarily the absolute amount=-normally declines.
This almost universal downward trend, due to increased productivity per worker and
Improved agricultural methods, must be integrated into the manpower forecasts.
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Two possible methods of estimating the decline In agriculture may be summarized:

1. Estimate future developments on the basis of past trends in agricultural
employment. Since the rate of change In the agriculture~industry ratio depends
upon economic development, the forecaster must judge whether past trends will
accelerate, contlnue at their present pace, or decline over time. This method
is applicable, of course, only if historical statistical data exist.

2. If historlcal data are not available, or to verify estimations, examine
trends in egricultural employment in other countries. Such comparisons should be
made only after careful analysis of the stage of development in the countries ex~
amined. Needless to say, countries will vary widely in their rates of change in
the agricultural=industrial ratio, and generalizations must be qualified.

Estimating Nonagricultural Employment by Industry Divisions Total nonagricultural
employment is the residual after estimated agricultural employment is deducted
from fotal projected employment. The next step is to estimate the distribution of
future nonagricultural employment by Industry divisions. When no historical sta-
tistics are available, the simplest procedure is to apply the percentage distribu=
tion of current employment by industry divisions to the estimate of the future
total of noragricultural employment. This procedure is based upon the assumption
that employment in every Industry division will undergo the same percentage in-
crease as total employment. This assumption may not be as extreme as it ap~=
pears, since the proportions tend to remain relat’ ‘ely stable, especially over the
time span of the typlical manpower forecast.

Avallable historical statistics may be studied as indicators of the future employ-
ment mix by Indushry division. Possible procedures for estimating on the basis of
historical statistics are extrapolation of past employment frends, analysls of trends
in the percentage distribution of employment by industry division, and correlation
analysis. _(For a detailed description of these methods see BLS Report No. 248,
ppo 18"303)0

Step Two: Detalled Analysls of Important Activities

In step two a detalled analysis must be made of each important economic activity
so that estimates of future employment by iIndustry may be refined. Anticipated
changes in the demand for products or services of industries, hours worked, and
labor productivity must be considered carefully, In order to estimate future em-
ployment structure as accurately as possible, technical skill and common sense
must be brought to bear on the analysls and eveluation of each important econom=-
lc actlvity. As a practical matter, it may be best to concentrate on a few im-
po':tanf Industrial sectors and to accept the first approximation of employment for
others.

3Op,cit.
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The Selection of Economic Activities for Detailed Analysis; The industries chosen
or defailed analysis are fhose which usually require su stantial numbers of persons
with high-level skills and education and for which data are available, Industries
should be chosen if they fulfill the following conditions: 1) new construction is
underway or specifically scheduled, 2) specific targets have been established in an
economic development plan, 3) production and manpower requirements can be re~
lated to population growth, and 4) activities for whose products and services addi~
tional demand will be generated by the above.

Data Helpful for Analysis of Each Economic Activity: Where possible, the follow-
ng information should be obtained for each activity to be studied:

1. Present economic strength, rate of growth, and general financial con~
dition of the activity.

2. Past stafistical trends including such items as total employment, occu-
pational composition, hours worked, total output, output per worker, and output exported.

3. The type of demand for the product or service. One industry's output may
be demanded as an input of another industry or may be used as a consumer good by in~-
dividuals who have particular age, income, occupational, or educational characteristics.

4, Factors which may influence progress toward goals for the Industry set
by the government. Included in this is public sector demand for the industry's
products or services.

Possible sources for the type of information described are government publications,
publications of international agencles, trade journals, and union periodicals. In
short, major Industries should be studied intensively so the forecaster can judge the
lavel of industrial output at the foresast date, productivity changes, and number
of hours worked weekly and annually, By considering these factors, the analyst
derives an estimate of future employment.

Step Three: Modification of the First Approximation

[t is highly likely that the detailed analysis will indicate a need for a revision of
the approximations made in step one. These adjustments are made in step thre ,
The result is the best answer fo the question, "How many people will be required
in each industry at a given date?" To test the reasonableness of the industry em-
ployment projections, an attempt should be made to determine whether they are
consisfent with projections of other economic magnitudes. If, for example, a
national development plan calls for an annual increase in GNP of four percent,
the projection of employment by economic activity should be consistent with that
rate. (For a description of a methodology that may be used to make such a check
see BLS Report No. 2487). ‘

40p. cit., pp. 44-46.
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Step Four: Estimated Future Employment by Occupation

In this step, an attempt is made to estimate future employment by occupation.
The occupational structure will change, of course, as economic development pro~
ceeds. Consequently, a Judgment must be made regarding probable occupational
upgrading and the extent to which additional high-level manpower vill be required.
Even if there appears to be no reasonable expectation of fulfilling the require~
ments, there is a need for estimating the shortages which are likely fo occur.
Therefore, the following analysis explains how to gauge the anticipated demand for
each occupational category.

The Application of Occupational Composition Patterns to Industry Forecasts: It is
possivie fo forecast the number of persons who wili be employed In each occupa-~
tion by applying the avallable occupational composition patterns to previous
estimates of employment. The analyst must first obtaln an occupational composi-
tion pattern for each economic actlvity, that Is, a count of the number employed
In each occupation or occupational group In the current or base year., He must
then compute a percentage distribution by occupation. Next, he must modify
the occupational composition pattern to take into account anticipated changes in
occupational structure during the forecast period, The projected Industry total

Is multiplied by the percentage to derlve the estimated number in each occupa-~
tiecn. Finally, occupational estimates from all economic actlvities are totaled.

In each industrial category the analyst must make Judgments about likely changes
In the relative Importance of occupational classifications. This involves estimates
of the future occupational structure of each Industry. In the textile industry, for
example, a technological Improvement In the form of better looms will probably
mean that fewer weavers and more loom repalrmen will be needed. One factor
that may affect the amount and type of employees needed In a glven industry

Is a change in the tofal number of hours worked In each occupational classifica~
tion. Another factor Is the potentlal need for speclallzed personnel. Through an
analysis of the number of skilled workers required, it may be possible to anticl=
pate basic changes In the occupational structure of a glven industry. This helps
planners to pinpoint future manpower needs.

Factors which affect change In the occupational structure include the following:

1. Technologlcal progress alters the pattern of labor Inputs through the in-
troduction of new machinery and raw materlals.

2, Population Increases and changes In age group distribution affect the
size and composition of the labor force.

3. New government policies affect cost and availablility of capital and
labor.

4, The quantity and quality of technical and vocatlonal training fluctu=
ates over time, resulting in varlous degrees of occupational preparedness.
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5. Change in demand for products related to changes in family income
levels is one of the most dynamic factors. As income rises, proportionally less is
spent on food, and more on less-essential items.

The complexity of factors to be considered in forecasting can be illustrated in the
case of teachers. Of prime importance is the number of children expected to be

in school during a given period. In making this estimate, such factors as the sta-
tus of compulsory school attendance and the birth rate are important considerations.
Also, new methods of teaching may change student-teacher ratios. In these esti~

mates, precision is not expected as the projections need only point out the gener-
al characteristics of future manpower needs.

In the absence of an occupational composition pattern for a certain industry, a
country may utilize the pattern found in another country at a similar stage of de~
velopment, For example, in the early 1960's the sophistication of the textile in-
dustry in Puerto Rico was considered to be at about the same level as that of the
United States in 1950. The percentage distribution of occupations of this industry
in the United States for 1950 was used in forecasting occupational requirements for
Puerte Rico.

Step Five: Estimating Training Needs for Each Occupation

In this step, tralning requirements to meet projected occupational needs are esti~
mated. First, the current level of employment by occupation is determined. Then
increments to these occupations are estimated. In calculating withdrawals, esti-
mates for deaths, retirements, transfers, and emigration must be included. The
number of entrants from colleges, training schools, and Immigration must be estimated,
determining new personnel. Such analysis should indicate surpluses and chortages
of trained personnel as well as the adjustments needed in the educational system.

In estimating the training needs, it should be remembered that people become quali-~
fied workers not only through formal education but alse through on=the~job training.

DIMENSIONS OF HUMAN RESOURCE PLANNING AND EDUCATIONAL PLANNING

Herbert S. Parnes
This lecture paves the way for succeeding ones by investigating human resource
planning and its relationship to educational planning. Although they are interre~

lated, human resource planning and educational planning are distinct processes.
Let us start by analyzing the term "human resource planning."
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Human Resnurce Planning

"Planning," in the context of economic development, has been defined in many
ways. One definition that | regard as fruitful is "the process of preparing a set
of decisions for future action aimed at achieving a specific set of goals,” One
implication of this definition is especially significant. In any context=-be it the
fomily or the economy~-the concept of planning is meaningless without specification
of the goals toward which action is directed.

WHuman resources" is a rather new term for an old concept, but it is used in at leost
two different ways. In its narrower sense, human resources are conceived as factor
inputs in the production process. Analogous with capital and natural resources,
human resources are considered In terms of their cost and productivity. A broader con-
ception of human resource centers upon the knowledge, skills, and capacities of men
in all their social functions. In economic terms, development of human resources is
creating what has been called "human capital;" in political terms it is preparing the
mass of the people for responsible participation in public affairs; in sociocultural

terms it is enabling peopie to lead fuller lives by releasing them from their narrow
heritage. To avoid ambiguity, the term "human resources" will be used here in its
narrower sense. This is not fo assert that man's most important role is as an economic
input, but that, for analytical purposes, it is helpful to focus on man as a productive
agent. Use of the broader concept causes confusion, since distinctions between human
resource planning and general economic planning, and between human resource plan~
ning and educaticnal planning are lost, if "human resources" s defined sc s to encom=
pass man's qualifications for all social functions.

Dimensions of Human Resource Planning

Planning human resource development involves all those measures designed to improve
the population's productivity. We can recognize two broad categories of human
resource development. First, there are activities designed fo strengthen the productive
characteristics of the individual. Vocational preparation, broadly defined fo compre~
hend all learning experiences which affect individual job effectiveness,involves the ac-
quisition of the skills and knowledge required for the world of work. Improvement of
nutrition and health services increases the potential econemic contribution of indivi-
duals. Creation of attitudes toward work which are consistent with the needs of an
industrializing economy insures better utilization of newly~acquired skills.

The second category of activities relates to those institutional arrangements which pro-
mote optimum allocation and utilization of human resources. These include the axpan-
sion of employment opportunities to minimize ynemployment and underemployment of
skilled people, an incentive structure which will encourage individuals to move into
those occupations and geographical regions where they are most needed by society, dis-
semination of job information, and promotion of effective use of labor by policies de~
signed to improve working conditions, reduce absenteeism, and encourage highermorale.
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The sum of these activities oriented toward development of individuals and institu~
tions, is the total sphere of the human resource planner's interest. Because of its
relationship to economic growth, a plan for the development of human resources
must be integrated with the global development plan,

The Relationship Beiween Educational Planning and Human Resource Planning

Education is a distinct sector which has its own goals independent of those of hu~
man resource planners. Vocational preparation, as defined above, is but one
function of an educational system which is concerned with developing the "whole
man." |In particular, nonvocational goals of the educational system are to create
an enlightened citizenry, to perpetuate desirable social values and fraditions, and
to promote receptivity to change. Human resource planning and educational
planning overlap, but each has some functions which are exclusively its own.
This relationship can be conceptualized in the form of two intersecting circles,

as depicted below:

GRAPH 1

/7 HEALTH M N CITIZENSHIP ..
4 NUTRITION // v AND OTHER
RESOURCE 4 LABOR MARKET // VOCATIONAL ;. NONVOCATIONAL
% (Etfective Akocation | :
Nand Utilization of 3

HUMAN

EDUCATIONAL
. PLANNING

This schematization involves several oversimplifications which require clarification.
First, not all vocational preparation takes place within the formal educational sys-
tem. Apprenticeship programs, on-the=job training, and military service make
significant contributions to the development of skills., On the other hand, the
economic contribution of education is not confined to the specific function of vo=-
cational preparation, It is of utmost importance for human resource planners in
developing countries to realize that exclusive emphasis on skill development in
educational planning may not be in the interests of maximizing economic growth.
The sociopolitical activism and enlightenment that can be engendered by appro-
priate education may make important contributions to economic development and
growth. This is true even in the so-called advanced countries. To illustrate,
United States' economic growth in the 1950's could doubtless have been consider~
ably greater had the American people been cognizant of the policy implications
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of the "Keynesian Revolution" and, thus, willing to insist upon expansionary fiscal
and monetary policies, It is a mistake to assume that education contributes fo
economic development solely through the preparation of manpower, Even if a
nation wishes single-mindedly to pursue the objective of economic development, it
cannot afford to base its educational planning solely on manpower considerations.

I/ the noneconomic goals of education are acknowledged, the importance of non-
vocational criteria is even clearer.

THE RELATIONSHIP BETWEEN OCCUPATIONAL FUNCTION AND EDUCATION

Herbert S. Parnes

estimates of occupational structure. In this lecture | will deal with the problems
of converting these estimates into needs for education. After one has approximated
the occupational structure at a future target date, the problem becomes that of
describing the required distribution of the labor force according to types and levels
of formal training. An occupational classification differentiates functions performed
in the productive process. An educational classification differentiates people on
the basis of how much and what kinds of education they have had. Although there
is obviously a relationship between these fwo classification systems, the relation=
ship is, unfortunately, not a rigid one. Very few occupational categories==generally
only those requiring legal certification=-can be defined unambiguously in terms of
the level and type of education they require for several reasons. In the first place,
an occupational category=-no matter how narrow==is really an abstraction from a
large number of specific jobs with varying functional requirements. Second, even
for a single function, the required skill or knowledge can be acquired in a number of
different ways. Finally, individuals differ in native capacity and ability, so that vary-
ing amounts of education may be required to produce a given level of competence.

Previous lectures in this Seminar have dealt with the problem of making long-range q

The fact that there is generally a range of educational achievement assoclated

with even rather specific occupational categories is illustrated by Table 1, which
shows the distribution of men in selected occupations in the United States in
1950, by number of years of school completed. ;

While these data are not conclusive, since they are subject to reporting errors and
since they purport to show actual rather than required educational attainment, they -
nevertheless provide strong support for the notion that the formal education required for '
an occupational category realistically must be expressed in terms of a range rather than
In terms of a specific figure. Thus, for most occupational categories, the relevant

question is not "how much education must persons in this occupation have, " but rather !
nwhat proportions of persons in this occupation must have various amounts of education.”
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Toble 1. PERCENTAGE OF MALES IN SELECTED OCCUPATIONS BY NUMBER
OF YEARS OF SCHOOL COMPLETED, U.5., 1950

Occupation 8 or 16 or

fower 9=11 12 13~15 more

AUthom ceteqartsceesevpeetettocenitne 307 5.8 1500 28.2 47.2
Mechanical engineerseceeeseecccceceee 9.1 7.2 16.2 17.0 | 50.5
Salaried managers in manufacturing esee 14.7 14.1 29.3 18.9 | 23.0

Photographers cerecececreerreccscarses 14.3 18.0 40.8 18.4 8.5
Salesmen in manufacturing seeeescrsees] 145 15.5 33,6 20.3 { 16,0
Bank 1e11ers cooereeerescererrrsserese] Oed 11.7 51.1 22,2 8.6
CarPentersseosecssseceesccaarenassces 56.9 21.2 17 .4 3.6 .7

Tource: United States Census, 1950

One method of answering this question is to apply the present educational achieve-
ment distribution of each occupational category to the target year. But this meth~
od has obvious limitations, as it assumes that the existing occupation-educational
achievement relationship 1s satisfactory, whereas in many cases it is not.

Another method of determining the relationship between occupation function and
education utilizes international comparisons. For example, a developing country
may assume that the educational attainment distribution of each occupational cate-
gory in the target year approximates that which currently exists in a more advanced
country. There are difficulties in this approach, also. Fer one thing, data re-
lating occupation to number of years of schooling are not available for many coun=-
tries, and even when they are, differences in classification systems make them
difficult to use. Nevertheless, such data may be used as rough guides to prevent
gross errors. For example, the data in Tables 2 and 3 should make it clear to
planners in developing countries that not all persons in the "professional" category
need university degrees.
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Source: H.S. Parnes, Forecasting Educafional Needs for Economic and Social Development

- ]

Table 2. PERCENTAGE OF WORKERS WITH 13 UR MORE YEARS OF EDUCATION
BY MAJOR OCCUPATION GROUP, SELECTED COUNMTRIES
ngland] United
Occupation Group Canada |and Wales| France | States
(1951) | (1951) 1(1954) | (1950)
Prﬂfﬂss:cmg Workers.u....u.....u..........u.... 65 64 51 78
Semiprofessional workers..eveeveeerereaneecaonnennns 38 23 41 45
Administrative, executive, managerial workers ceveeees | 19 23 20 32
C'ﬂrical workﬁrsouooooqooaooooaoaaoooaoaoaoaaoooava ]4 ]2 5 20
sales workers..'.....0......0.10.0..’.00...'0...0.. ]2 6 3 20
Service, sport, and recreation Workers.ceosececeseaes 5 6 1 6
Farmers, farm managers, and Workers seeeseoccccrccee 2 5 - 4
o’herworkers0.0...‘00...0.0..0.0...00..0..0...’.. 3 ] l 5
Source: H.5. Parnes (edifor), Planning Educafion for Economic and Social Development
(Paris: OQECD, 1962), p. 152,
Table 3. PERCENTAGE GF WORKERS WITH 13 OR MORE YEARS OF EDUCATION
IN SELECTED OCCUPATIONS, SELECTED COUNTRIES :
England United
Occupation Group Canada and Wales|France | States 4
(1951) | (1951) |(1954) | (1950) ;
Eng'nﬁars0.0..0.0..0OOOOO..0.00I.O....O.IO0"..000 92 47 72 72 é’}z
Physicians and surgeons.ceceecececrssoscesncescncsces | 100 97 Ned. 97
Pharmac‘sfﬁ RN EEEEE R R EE RN NN RN N N NN I A AN N A AN ) n.a.* 64 n.a. 78 §;
Teachers (total) eovvsveversvnevecrrreveersoceoceaee | 61 82 NeQe 92
Lawyers and iUdgcs (R EEEEEENFENENNNNNNNNNNNNNNNNNEHN] 95 75 n'a. 94 ;;;
Accountanfs ﬂnd aUd“ors Y Ry rryryry; 44 43 N, 58
Ar*“fsl wrtters’ IOUrnu‘l‘fﬁ......l..i‘..0.000...!.'.. 38 32 ]4 55 ‘ E
NUrses..0‘....'...'....0.0.00.0.0‘...000."0.!.0‘. 45 23 n.a. 53 v
Pho’ographer‘.........‘....0.0.00...0.000..0..0.'.. ]8 12 n.a. 27
Watchmakers, {ewelers, and related precision workers ... 7 5 n.a. 12 *
Barbers, hairdrassers, and manicurists sesecocsososnsee 3 3 NeCle 7

(Parist OECD] ]962), PP+ 112-'“3.

*n.a. not available
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A third approach fo the problem, more satisfactory but also more time~consuming
than those previously mentioned, involves estimating optimal relationships between
occupations and educational attainment by means of labor force surveys. For cer-
tain crucial occupational categories, surveys might be made of establishments em~
ploying substantial numbers of workers in the occupations in question. The inter~
view schedule might include questions about:

1. educational qualifications of employees currently filling the occupa~-
tions under investigation;

2, formal hiring requirements rhat the establishment currently imposes, or
would like to impose;

3. employer judgments about the adequacy of preparation of employees
currently filling the occupations in question;

4. employer opinions about maximum and minimum levels of education re~
quired for effective performance; and

5. emplioyer opinions about likely changes in job content and their impli-
cations for required educational preparation.

However one derives the projection of the "required" structure of the labor force

by educationa! qualification, it is these data which provide the manpower criteria
for the educational plan. Comparison of the required numbers of persons in the
labor force as of the target year with the projected supply of workers in each of
the educational attainment categories permits the calculation of the net increase
required in each category over the planning period., These figures, adjusted to
take account of the fact that not all persons enter the labor force upon completing
thelr education, provide estimates of the extent to which "output" of the various
levels and branches of the educational system must be expanded during the planning
period (see Table 4 for a hypothetical illustration). On the basis of required ex-
pansion in number of graduates, required increases in enrollments can be estimated,
These, in turn, provide the bases for estimating needs for additional facilities and
teachers.

POTENTIAL MANPOWER RESOURCES: THE DISTRIBUTION AND IDENTIFICATION
OF TALENT

Herbert S, Parnes

This lecture concerns factors that limit expansion of the supply of university-
trained manpower. The potential constraints on education of high-level manpower
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are of three types: economic, biological, and institutional. The economic limi~
tations on « nation's capacity to provide funds for education have been discussed
in previous lectures, and therefore will not be treated l.ore.

Biological Constraints

The term "biological constraint" is a shorthand way of saying that native intelli-
gence and aptitudes limit the number of people who would profit from higher edu-
cation. In developing countries an extremely small percentage of the population
has o university education. Assuming a normal and equal distributiun of intelligence
in all countries, far more youths are qualified for college than actually attend.

Table 4. HYPOTHETICAL CALCULATION OF REQUIRED ADDITIONAL "OUTPUT" OF EDUCATIONAL
SYSTEM, 1966-1980, TO MEET REQUIRED QUALIFICATION OF THE LABOR FORCE, 1980

(Thousands of persons)

Required | Required
Level and type of Projected] Projected Cumulated] expansion| increase
educational attainment required | actual | Shortage | shorir.ge In in annual
number of{number of{ In number |in number] number of| number of
workers | workers |of workers F°f workers lgraduations,|graduations,
! 196651780} 197151980
Unlversity graduates «oeeccseecreasee| 1,200 1,000 200 200 286 28.6
Science curriculaeveecssenececaens 500 400 100 100
Other curriculaeeercececeescoscanas 700 600 100 100
Higher secondary school graduates....| 5,200 | 4,000 1,200 | 1,400 2,120 212
Sclentific and technical e eoverercace 2,8’00 ‘,600 11200 ‘,300
Commercitﬂ and Gﬂncrtﬂ eeorcecesace 21400 2[400 100
Lower secondary school graduates.....| 10,000 | 9,000 1,000 | 2,400 4,000 400
Loss than 8 years of schooling «vvveeo| 3,600 | 6,000
TOIG' 'abor fOrCO ceveesecaococecacns 20[000 20[000

¥ Shows adjustment necessary to take into account that graduatas of one laval of aducation must also have

graduated from the preceding levals.

2 Shows adjustment necessary to fake into account that not all graduates will enter the labor force.

|t 1s assumed that university graduates
to 1.

It is also assumed that the labo

are not in school Is 90 parcent and that the cor

higher secondary school graduates, the ratio betwaen boys and
labor forca participation rates are used
to be aqually reprasented, and an overa

as above

are normally distributed between men and woman in the ratlo of 2
r force participation rate for men in the age group 20 to 24 who

responding rate for women 1s 30 percent. In tha case of

. For lower secondary school, the two sexes

girls is assumed to be 6 to 4,and the same

are assumed

Il labor forca participation rate of 60 parcent is used.

3 Shows the required increase in the annual number of graduatos batwean 1971 and 1980 for each part of
has baen obtainad simply by dividing the total requiraments by the

the educational systam. The increase

last 10 years of the planning period,
and to fill the educational "pipalina." Actually, however,
the planning period since, for example, it may be necessary fo
before university enrollments can be increased significantly. Once the re
scheduled among the years of the planning period, the required increases
taking attrition rates into account.

on tha assumption that 5 yaars will be required to build facilities
it is important to phase the graduations during
expand the output of secondary schools

quired Increase in graduations is
In enrollments can be calculated
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Even in developed countries, where much higher percentages of young people attend
college, it will be a long time before the supply of people capable of doing col-
lege~level work is exhausted, This is frue in the United States, for example,
where only 33 percent of the population aged 20-24 are in college and a large
percentage of those with above-average intelligence do not attend college. The
data in Tables 5 and é-~which relate to the situation in the United States about
15 years ago-~illustrate this point.

Yable 5. INTELLIGENCE RATING OF COLLEGE STUDENTS IN THE UNITED STATES

Group Average intelligence rating ‘
Total population 100
| Those entering high <chool ‘ 105
High school graduates 110 ,
Those entering a college 115
College graduates 121
Ph.D.'s 130
Table 6. INTELLIGENCE RATING OF COLLEGE GRADUATES AND OF AGE GROUP
20~24 IN THE UNITED STATES
Average intelligence rating Percent of age Percent graduating
group 20-24 from college
160 Top o1 69
147 Top 1.0 59
133 Top 5.0 50 -
126 Top 10.0 42
ne Top 20,0 34 :

5Dael L. Wolfle, America's Resources of Specialized Talent, Nevw York, 1954, Harper
Publishing Co.
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The data in Table 6 show that among the most intelligent one percent of the age group
20~24, with an average 1. Q. higher than that of the average Ph.D., only 59 percent
were college graduates, The implication is that university enrollment could have in-
creased greatly without a decrease in the quality of students. In the early 1960's, data
were presented at an Ability and Educational Opportunity Conference, sponsored by
the Organization for Economic Cooperation and Development, that suggested similar
conclusions for a number of European countries. If the biological constraint is not a
relevant limitation in advanced countries where university education Is widespread, we
can safely conclude that it does not constitute a problem in developing countries.

lnsmuﬁonal Conshalnts

Of far more imporiance are institutional constraints, social and cultural factors that
influence the likelthood of an individual's pursuing higher education. In open~
class socleties where economic status is in some measure a function of native fal-
ent, children of professional people are likely to be more intelligent, on the aver~
age, than children of unskilled persons, and are more likely to attend institutions
of higher learning. The strong correlation between socioeconomic status of parents
and university attendance by children is further explained by the relative affluence
of this group and by cultural influences in the home life of wealthier groups.

Organizational characteristics of the educational system have Important implications
for the development of high~level personnel. The earlier children are separated
into different educational streams, the more likely it is that potentially outstanding
students will be misdirected, because it is usually difficult to make an adequate
assessment of a child's inherent abilities in the first years of education. Nonthe=
less, 1t is desirable to identify gifted children at as early an age as possible and
to encourage their exceptional capabilities. Teachers should understand students’
motivations and be able to stimulate creativity and a spisit of scholarship, Voca~-
tional guldance programs are needed to inform students of career opportunities and
requirements. Since many vocational decisions are irreversible, it is important that
they be made with the fullest possible knowledge of their implications.

Because capital and teachers are in limited supply, a balance must be struck between
the quality of education and the number in school; for political reasons, quantity

{s often emphasized to the detriment of quality. In countries where the bulk of
the pogulation is poor, the nature and extent of public financial aid determine who
can go on to higher education. In pursuance of equity and educational quality,
financlal assistance can be an effective planning tool. Financial aid can be used
to democratize, i.e., to eliminate economic disparity between wealthy and poor
students and may be used as an incentive fo encourage students to enter fields im=
portant for economic development.

In summary, the major constraints on university~educated manpower are not biological
but economic and institutional. The limitations on capital and teachers on one hand
and on children's attitudes, motivations, and awareness on the other hand should be
focal points of educational strategy.
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SCHEMATIZATION OF THE PROCESS OF OCCUPATIONAL CHOICE AND SELECTION
Herbert S. Parnes

The schematic representation of the process of occupational choice and selection shown
on the following page is an attempt to conceptualize the relationships among factors af-
fecting individuals' occupational choices and employing units' selection of individ-
vals for job openings. The question which we hope to answer is whether this
scheme is applicable to the socioeconomic conditions of developing countries.

Lest the intention of the diagram be misconstrued, discussion should be prefaced by
the understanding that there is no single rational decision which leads an individual
into a particular occupation. The process whereby occupations are chosen and pre~
pared for is a complex one which involves a series of decisions over time. Inad~-
dition, individuals do not have complete freedom of choice; their freedom is limited
both by past decisions and environmental factors.

The boxes on the left side of the diagram contain the factors affecting Individuals'
occupational choices, while the right side represents environmental factors deter~
mining the selection of individuals for different economic roles. The causal rela=-
tionships among classes of factors work from bottom to top. The most fundamental
soclal and economic determinants of individual and environmental selectivity are
at the base, and the more immediate conditioners of choice are arrayed upward.
The horizontal dotted line represents the temporal dimension in occupational choice;
soclal and Individual decisions at a particular moment in time are conditioned by
developments in the past. Actual occupational entry results from the coincidence
of the final decisions of individual and employer, as shown at the top of the dia=~
gram. The individual's decision evolves from the interaction of his preference
hierarchy, or the way in which he ranks occupations according to their benefits
and disutilities; and his expectancy hierarchy, or his perception of the likelihood
of qualifying for alternative occupations. The decision of the employer, or selec-
tion agency, is a compromise between a set of ideal standards and the employer's
estimate of the cost and availability of employees with different degrees of quali-
fication.

The schema is applicable to each of the points of major decision In an individual's
educational experience. It should be reemphasized that the process of choice Is

largely irreversible. The individual's range of vocational selection becomes more
narrowly circumscribed with each decisive turning point in his progress toward oc-
cupational entry.
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SONEMA OF THE PROCESS OF OCCUPATNAL CHOICE AW SELECTON™
- OCCUPATIONAL ENTRY

(Individwal Considerations)

“preterence Expectaney
Hierarchy Hierarchy
_ Perceiving Individual _

1. IMMEDIATE DETERMINARTS
Occupational Information
Technical Qualifications

Social Rele Characteristics
Reward Yalue Hierarchy

2. SOCIOPSYCHOLOGICAL ATTRIBUTES
| aeneral Level of Knowledge
Abilities and Educational Level
Social Position and Relations
Orientation to Occupational Life
(Its Importance, ldentification

witk Models, Asplratians, ete.)

(Seciorconsmic
=7 Envirsamen)

T

Standards Estimates
Selection Agency Practices

I, IWWEDIKTE DETERMINANTS

Formal Opportunities (Demand)
Functional Requirements
MNonfunctional Requirements
Amount and Types of Rewards

A

Il. SOCIOECONOMIC ORGANIZATION
Oceupational Distribution and
Rate of Labor Turmover
Division of Labor
Policies of Relevant Organizations
(Government, Firms, Unlons etc.)
State of the Business Cycle

3. PERSONALITY DEVELOPMENY
Educational Development
Process of Soclalization

Effects of Available Financlal
Resources
Differential Family Influences

A TENPORAL IMENSIN A

IIl. HISTORICAL CHANGE
Trends in Social Mobilily
Shifts in Industrial Composition
Historical Development of
Social Organizations
Changes in Level and Structure
of Consumer Demand

BIOLOGICAL SOCIAL STRUCTURE PHYSICAL
CONDITIONS 1 Secial Stratification System CONDITIONS
Native Endowment Cultural Yalues and Normg Resources
» e Demographic Characteristics Typegraphy
Type of Economy | Climate
Technology

Source.  Peter M Blau, John W. Gustad, Michard Jussor, Herbert §. Pacnes, RMichard O. Wilcack,

“Occupational Chorce: A Conceptual Framework,” Industrial and Labor Relations Review,

Vol. 9, No. 4, July 1956, p 524
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LABOR MARKETS AND LABOR MOBILITY

Herbert S. Parnes

Human resource planning involves more than a concern with the quantity and

quality of manpower. It also entails an analysis of how labor resources are actu-
ally allocated. The manpower planner must attempt to determine whether the al~
location of human resources is the most desirable one in terms of economic growth.

The allocation of labor resources is accomplished through the labor market--an in-
stitution which brings jobs and workers together. In a broad sense, the labor mar~
ket process encompasses three functions, These are the processes whereby labor is
bought and sold, wages and salaries determined, and labor allocated among occu~
pations and industries.

The principal "actors" in the labor market are:

1. The individual employee with his pattern of preferences for different
types of occupations and rewards.

2. The individual employer with his preferences for different types of em-
ployee skills and his set of personnel policies.

3. Associations of employees (unions) which strive to improve the economic
pesition and working conditions of employees.

4., Associations of employers which attempt to protect the interests of em~
ployers.

5. Government, which, in addition to employing labor, sets labor standards,
organizes the labor market, and regulates employment conditions in a number of ways.

Although the relative roles and characteristics of the so-called "actors" vary from
market to market and over time, these actors are present in all labor markets and
it is through their interaction that labor resources are allocated,

The Economic Model of the Labor Market

In an attempt to explain the allocative processes of the labor market, economic theo-
rists have constructed a highly abstract model. To explain this model we might imagine
a society on an island with no immigration or emigration and where all parts of the is-
land were easily accessible. In addition, let us assume the following four conditions:

1. In selecting jobs, workers are motivated by only one consideration=--
maximization of income. They are indifferent to geographical location or to the
particular employer for whom they work.
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2. In hiring employees, the employer's only goal is to minimize the cost
of labor per unit of output.

3. There is only one occupational cafegory and ali employees have equal
Qb““)’c

4. All workers have perfect knowledge of labor market conditions, that Is,
wage rates in other firms.

If aoll these conditions were fulfilled, pure competition would exist in the labor
market, and wages in all firms would tend toward equality. If, for example, one
employer paid higher wages than his competitors, workers would gravitate to this
employer and the excess labor would result in wages being bid down until they
were once again everywhere equal, The model thus explains two closely related
phenomena: wage determination and mobility. Wage differentials motivate workers

to seek employment elsewhere and this movement continues until differentials are
eliminated.

If the restrictive assumptions are modified to reflect the existence of many occupa-
tional categories, the competitive model may still be used fo explain occupational
wage differentials. In this more realistic situation, wage differentials are compen-
sations for the nonwage characteristics of jobss Once again, wage differentials
act as signals, and workers shift occupations until the "net advantages' of different
types of employment are equalized.

In this purely competitive model, with existing technology and the pattern of
workers' abilities and preferences given or fixed, all workers would be in occupations
where their contribution to total product weuld be maximized. In economic terms
marginal revenue products would be equalized for each category of labor.

In such a labor market there would be little for the manpower specialist to do.
There would be no need for a conscious manpower program, for the market would
automatically allocate resources in an economically optimal manner. Although
there are some economists who maintain that such labor markets exist, most recog=-
nize that this model is an inadequate explanation of reality. There are several
reasons why the model cannot be applied either to developed or developing
economies;

1. In some of the emerging economies, formal labor markets simply do not
exist,

2. The model can do little more than describe tendencies, for imperfections
(lack of knowledge and nonpecuniary factors) are found even in the most highly-
developed labor markets.

3. Even if the assumptions were realistic and labor markets operated
perfectly, time lags in the adjustment process would necessitate manpower
planning.
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Despite the inadequacies of the model as an explanation of conditions in the real
world, many economists and manpower specialists feel that it does represent a
worthwhile ideal. The model emphasizes the importance of establishing a rational
wage structure, which reflects socially desirable wage differentials, and the need
to develop labor mobility, which allows the economy to react fo structural changes
with the fluidity assumed in pure competition.

Labor Mobility

The concept "labor mobility" may be used in several different senses. 1t may refer
to actual movement among occupations and geographical areas. [t may be used to
explain the ability of workers to move from one occupation or area to another.
Or, in ferms of economic theory, it can mean the propensity of workers to respond
to perceived differentials in working conditions and wages. This last type of mo-
bility is the most difficult to measure. Many researchers use data on actual patterns
of movement as indicators of propensities to move. However, care must be taken
in making generalizations from such data since some workers move because they
have fo and others may not have sufficient information to motivate them to move or
may be unable to move, even though they desire ‘o.

If labor mobility is regarded as actual movement, five types may be differ-
entiated:

1. Interfirm mobility=-movement from firm to firm with no change in occu-
pation, industry, or geographical location of employment.

2. Occupational mobility=-a change in occupational function which may
occur within the same firm or which may be associated with a change of employer.

3. Industrial mobility=-movement from one firm to another in a different
industry.

4. Geographic mobility=-a change in jobs which requires a move to a new
community.

5, Labor force mobility=-movement into and out of the labor force.

While these categories exhaust all the ways in which the supply of labor can ad-
just to changes in the level and structure of demand, it should be noted that the
categories are not mutually exclusive and most job changes involve several types
of mobility, For example, a man may move across the country to take a different
occupational assignment in a different industry.

Labor mobility is important in economic development because it gives flexibility

to the economic system by allowing the labor force to reallocate itself in response
to changes in demand, output, and production techniques. Moreover, labor mo-
bility provides opportunities for advancement to higher income and social groups.
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Various attempts have been made to analyze the process of labor mobility, but
certain data limitations should be noted, In the first place, most studies of labor
mobility have been made in the United States, and it is not known how applicable
the generalizations are to other nations. Second, much of the research on the
significance of motivational factors in mobility stems from studies of blue~collar
workers, and the extent to which these results are applicable to white~collar workers
in the United States is unclear. Certainly, care must be taken in applying these
findings fo other economies.

Most of the studies of mobility in the United States are based upon collections of
detailed work history data from samples of workers over time. These data permit
quantification of job changes and enable the analyst to draw a rough picture of the
pattern of movement. In addition, many of these studies have included personal
interviews in an attempt to determine motivational factors underlying mobility pat-

" tarns. A consistent pattern of responses fo the questions has provided manpower

analysts with a good idea of the criteria workers use in job selection.

National surveys of the labor force conducted in 1955 and 1961 by the U.S.
Bureau of the Census indicated that about one-tenth of ail persons who
worked during these two years made at least one change of employer. However,
other data indicate that over one~third of those employed at the beginning of 1943
had been with their current employer for at least ten years. Considering thess two
facts together, it is obvious that job movement is not evenly distributed ariong all
employees. A small proportion of highly-mobile workers accou.rs for & dispropor-
tionate share of the total amount of job=to-job movement.

The disparate incidence of mobility raises questions about which workers are mobile.
The most widely accepted generalization is that an inverse relationship exists be-
tween age and all types of mobility. This inverse relationship appears to be con-
tinvous, that is, mobility constantly decreases with age. Results of similar studies
in Europe confirm this relationship. There are several reasons for this phenome-
non. Many young persons experiment in the early stages of their labor market
experience, whereas older workers are reluctant to give up a job and search for
another because of the discriminatory hiring practices of many employers. The
most important reason for the inverse relationship between age and mobility is that
older workers tend to have greater job tenure and, thus, are less prone to change
their jobs voluntarily. The seniority system in the United States provides a
partial explanation, but psychological and sociological factors are also impor-
tant. Workers with long tenure in a job are reluctant to leave the familiar
routine for a situation which almost never can be fully known in advance.

A second generalization is that mobility rates vary by occupation. There is a con-
tinuous incredse in mobility rates from the top of the occupational hierarchy to
the bottom. That is, professional workers make fewer changes of employer than
manual workers. On the other hand, professionals show considerably more
geographical mobility than other groups due to the wider market for professional
services and the greater financial ability of professionals to relocate,
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Third, it is important to note the flexibility that is implied by the types of job
changes American workers make. Most of the changes that are made are complex
changes in the sense that when a worker changes his employer he also changes his
occupational group and/or his indusirial affiliation. In 1961, for example, one~
third of all job changes were of this complex nature. This indicates a remarkable
degree of industrial and occupational flexibility and suggests that it is unrealistic
io assume individuals will remain in the same occupation and industry over time.

A final generalization is that there is more variation in mobility within age and

occupational groups than among them. This fact suggests that psychological variables
may be of considerable importance in explaining mobility.

Motivational Factors

Data from numerous lakor market studies indicate that wages and wage differentials
are not so overwhelmingly imporfant to workers as economic theory implies. Job
movement occurs in the absence of wage differentials and often does not occur in
the face of substantial differentials. Obviously a number of considerations influence
mobility: job security, physical working conditions, the nature of the job, the
character of the supervision, and fringe benefits. All of these factors are signifi-
cant, and any one of them may outweigh wage considerations, Moreover, finding
a job is not the rational weighing and balancing process suggested by conventional
economic theory. Most persons do not consider all possible alfernatives, and few
have information that would allow them to judge even several alternatives, Most
Americans find jobs in a relatively random and informal manner, in many cases
taking the first reasonable job that presents itself.

What are the implications of these findings for manpower policy?

1. It should not be concluded that wage differentials are unimportant, but
rather that the manpower specialist cannot exclude psychological and sociological
factors from consideration. A rational wage and salary structure is a vital tool of
manpower policy, but in certain contexts, other factors may be more important than
wages. Atftempts must be made to identify these other factors and to measure their
significance.,

2, Reference to the conventional labor market model suggests the impor=
tance of channels of information between workers and employers. Perfect knowledge
does not exist, but attempts must be made to improve information flows where pos-
sible. Employment services and vocational counseling may be helpful supplements
to existing sources of information.

3. Availekle labor market studies also suggest the importance of programs
for training and retraining to facilitate occupatianal mobility and of policies to re-
move and reduce barriers to geographical mobility.
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WAGE POLICY AND MANPOWER PLANNING IN DEVELOPING NATIONS

Everett M. Kassalow

In Western industrial development, wages were established largely by market forces,
subject to some influence by the labor-management bargaining process. Develop~
ing societies, committed fo more centrally-planned, accelerated development,

are hardly likely to leave wage structures frze to develop as they did in the
West.

Background Factors: Structural Features of the Labor Market

Technical, political, and ethical constraints render full government control of wages
in developing countries nelther possible nor desirable, but we should acknowledge at
the outset that, as an integral part of manpower planning and general economic
development, wage policy must be closely coordinated with other aspects of plan-
ing. The functional relationships among wages, manpower, employment, and in-
vestment are familiar and need not be elaborated. Our objective here is to describe
major problems and tendencies rather than to prescribe detailed remedies for par-
ticular national difficulties.

The wage and salary sector in developing economies is characteristically small,
usually constituting between 5 and 30 percent of the laber force. In most countries
the government is the largest single employer of wage labor and is likely fo remain
so, because public employment resulting from economic planning and investment
projects is added to the former colonial functions of government administration and
operation of infrastructure. Another characteristic is the presence of a few, large
foreign-owned firms whose employment and wage policies have a special impact on
the national labor market and wage structure.

Excessively high wage differentials among classes of workers, skilled and unskilled,
manual and nonmanual, rural and urban, native and foreign, are common and dif-
ficult problems in the new societies. Tables 7 and 8 demonstrate for several de-
veloping countries the great wage differential between unskilled workers and workers
with various specific skills. In some cases we find skilled personnel receiving as
much as seven times the pay of their unskilled compatriots.

The following explanation regarding Accra applies to both Table 7 and 8: For
Accra, these calculations are based on statistics taken from the Labour Department's
"|nformation on Labour Matters, Ghana and from collective agreements. Statistics
for all other places were derived from uStatistical Supplement: 1961 October In-
quity," Infernational Labour Review, July 1962, The list of places used in these
tables has been limited by fhe availability of reasonable comparable figures.
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Toble 7. WAGES OF SEWING MACHINE OPERATORS EXPRESSED AS PERCENTAGES
OF WAGES OF UNSKILLED LABORERS IN MANUFACTURING OR CONSTRUCTION IN=-
DUSTRIES BY SELECTED LOCATION

SEWING-MACHINE OPERATORS

s'cckholm‘ XXX NEEEEERENEN] [ RN XN ]
Germany, Federal Republic’ «eeee
H'!"nk".'.........'.......’...
ManChestcf teeesroerescttreenny
Nﬁ'hﬁf'ands seseerierreereecrone
Georﬂﬂm‘ln (Bf“uh GU'ana) XXX
Mﬁlbou’ne veeesectseervreesese
mdaga caf 'YERFXEEXEXEXEEEENER N NN ]
m'aya .....'&.."........'.....
Bfﬂzz‘!vnle testrreeerectrarorere
sw‘n ..'.................l....
Mﬂnﬂa teceacsesetereccteoerene
NOIfObI XX XEEXXEEEZEE AR E R R RN ]
DQUQ'Q seveteeretrsrsetetansee
Mngu‘.......’.......'.'..I....
Ab!d,un..'..'.....I..'.........
ACCRA YRR XXX XX EEE RN RN RN ]
hngkok.l.................‘....

Place Wages ComB_aréd :

AE
MR,
PR
MR
PR
AR
MR
AE
AR
MR
MR
AR
R
PR
PR
MR
MR
AR

Percentage

58
78

80 ‘
84

95

97

12 ,
115 !
116 |
16

138

150

153

167

169

171

191

267

“TFemale sewing-machine operafors

25ince the calculations are expressed as percentages, It Is reasoncble to suppose that
ratlos based on MR, PR, AR, and AE are comparable. The Minimum Rates for Accra are
usually substantially the same as the Principal Rates and the Average Rafes.

Source: Reporf fo the Government of Ghana on Guestions of Wage policy, ILO, Technical

Assistance, Geneva, 1962,

MR = Minimum Rates; PR = Prevalling Rates; AR = Average Rates; AE = Earnings

Table 8. WAGES OF FITTERS EXPRESSED AS PERCENTAGES OF WAGES OF UN=-
SKILLED LABORERS IN MANUFACTLWING O'ifJ CONSTRUCTION INDUSTRIES 8Y SELECTED
OCATIO

Place

. S'OCkh°lm nMeess00ceesss00 000000
Manchestereeeeceseececosssscscses
Germany, Federal Republic seessees
Spaln s00000e000e0tes00n0c00ecse
Hﬂlf‘nk‘ e000e efo0€c0ocsnnntocsscose
Natherlands eececevorcrsoscsccccace
MQ“’)QUI'HG ee0cectcssecctecsetosee
C)’pﬂ” eecec0scetoesscocdecncnnes
Madagascar e o
DOUQ'O t0000s00000000000 000000000
Mantla s eeceescreerveccecarsceen
Ab!d]an te0csseecrsrnottoresoeee
ACCRA covceosocesnseccaccaccese
Eastern Rﬂg'on, Lago’ R xxxx
Eastern Rogfon, Lagos XXX ryx

Malaya e0ess00000000000800 V0008000

Dakar G400000000000000000 00004008

FITTERS
Wages Compared

AE
MR
MR
MR
PR
PR
MR
AR
MR
PR
AR
MR
MR
AE
PR
AR
MR

f_g_l_’centagc

94
103
108
108
m
114
nz
121
144
172
196
206
210
2N
214
232
305

Source: Report to tha Govarnment of Ghana on Guestions of Wage Policy, ILO, Techni=

cal Assistance, Geneva, 1962,

MR = Minimum Rates; PR = Prevailing Rates; AR = Average Rates; AE = Earnings
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Graph 2 depicts the normal wage distribution for a typical developed economy,
whereas Graph 3 and Graph 4 show the representative distributions for the United
Arab Republic and the Congo. Note that for both countries a far greater propor~
tion of the labor force is concentrated in low~paying jobs, with very few people
in the high pay brackets.
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GRAPH 2
Income fevel

Wage structure:
Advanced countries

Percentage earning below

GRAPH 3

Wages and salaries in
the UAR, January 1962

(Source: Ceisus of Production)

Percentage earning below

Source: H.A. Turner, Wage Trends, Wage Policies, and Collective Bargaining: The
Problems for Underdeveloped "Countries, Cambridge University Press, 1745,
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GRAPH 4

month
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Congolsse wages
and salaries at the
end of 1959

Percentage earning below £ s -
0

Source: H.A. Turner, Wage Trends, Wage Policies, and Collective Bargaining: The Prob~
lems for Urierdeveloped &ounfiles, Cambridge University Press, 1965,

These differentials tend to be much larger than those in productivity. Overcoming
differences which have no economic justification is an important part of government
policy. The government must gear its educational and training program fo relieving
skill shortages because payment of higher and higher wages to skifled craftsmen or
other bottleneck skill groups will not, in the long run, relieve shortages as effec~
tively as training more pecple. As the nation's largest employer, the government
can also affect prevailing wages via its own pay scales. It should set pay scales
so that generally=trained college graduates are not paid more than technicians whose
talents are more critical for development. In addition, admission and financial as-
sistance in higher education should be oriented toward current and future economic
and social needs and away from traditional patterns and archaic conceptions of oc~
cupational prestige. These means, rather than expanding pay differentials, are
fundamental elements of the solution to skill shortages.

Minimum wage legislation, the result of social and political pressures as well as
economic considerations, is common in developing nations. In more advanced econ=~
omies, the statutory minimum wage typically affects only a very small part of the
work force, but, because of the generally weak bargaining position of labor vis=
G-vis employers in most developing countries, the minimum wage is likely to become
the prevailing wage in the monetized labor market. This situation presents legisla=
tors and planners with a dilemma. To guarantee the labor force an acceptable
standard of living, the wage floor cannot be set too low, but a wage which is
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fixed too high has undesiruble economic and soclal repercussions. A high minimum
wage may deter enfrepreneurs from beglnning or expanding their enterprises, or it
may induce a strong labor~saving bias in investment. Furthermore, the experience
of several countries indicates that @ high minimum wage lures too much of the
surplus agricultural labor into urban centers before it can be gainfully employed.
Because of Ifs effects on the general wage level, population movement, and in-
vestment, a minimum wage must be set with great care and owareness of possi-
bilities of regional differentiation.

Traditional payments, which often accompany wages, but which are unrelated to
Job performance, complicate plans for rationalizing the wage system in developing

countries. Provision of services and facilities such as housing, medical services,
and canteens is soclally desirable, but it Is not economically sound for such bene~
fits to be tied fo a particular employment. To explain by example, regular annu-
al senfority wage increments commonly paid to workers contribute to work-force
immobility==because a man loses seniorify when he changes Jobs--and divorces
workers' pay from the real worth of thelr efforts. Annual or periodic bonuses in
the form of profit-sharing also present problems becuuse the rewards shared by
workers do not reflect their individual job performances. Evidence from the post-
World War Il period reveals that although problems such as these remain critical,
In the course of social and economic evolution workers' fotal remuneration comes ,
more and more fo reflect their economic contribution, .

Another challenge to a ccherent wage structure Is the presence of large, efficient,
foreign~owned firms which generally pay higher wages than other public and pri~
vate employers, Planners in many countries fear that smooth functioning of the
labor market, with wages as the major allocative device, will be disrupted by the
exlstence of a few large employers whose wage scales are greatly out of Ilne with
those of the rest of the economy. No simple answer to the questlon of how to
deal with the employment policy of large=scale industry is possible. Sectoral
dualism has characterized developing economies everywhere, and none has found a
quick remedy for structural disequilibrium In the labor market. As a general propo-
sition, however, government policy should encourage flrms to relate wages more
closely to productivity, the limits of deviation to be negotlated with labor unions.

The foregoing analysis of some major wage structure characteristics of modernizing
economles has already suggested policies appropriate to remedy o few specific prob-
lems; it remains to draw some general conclusions.

Toward a Balanced Wage Polley

Government control of wages will, of course, vary in degree and type from country to
country, but a few generalizations can be made about potentially effective areas of
government intervention and common limitations of government policy. Where central 1
controls are exercised, government may make recommendations on wage levels for a i
few Job types which prevail throughout the economy. The wages for such [obs as typist,
truck driver, and unskilled laborer can serve as scale markers which help employers
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establish rates for other classes of jobs. These guidelines, along with other government

advice and coercion, should be developed in tripartite consultation among organized
labor, private employers, and government. The government's influence in such coop-

erative wage-setting activities is enhanced by virtue of its position as a major employer.

In many countries, proposed wage freezes are Inadvisable In view of the need for
incentives to greater work effort and productivity and the possible destabilizing
political effects of a policy which appears to ignore demands for a rising standard
of living. Wages should increase with productivity, but the problem for policy~
makers is to insure that a significant proportion of increased productivity is reserved
for development investment,

Governments, in consultation with private interests, can devise a general frame-
work of wage policy but, short of complete control of wages which we have seen
to be unfeasible, the practical activity of assigning pay rates to workers will be
the purview of labor and management in collective bargaining.
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PART 111, MANPOWER ADMINISTRATION
INTRODUCTION

As the manpower programs of the developing nations become more ambitious and
more formal, many questions which might be bypassed at earlier stages of man~=
power planning come o the fore. Those charged with administering such programs
must find workable answers, if they hope to participate effectively in economic
development.

In the opening paper in this section Hilliard raises a number of significant ques=
tions concerning national development planning and examines their implications

for the manpower planner. He notes that within a nation there are different lev-
els of involvement in the planning process and that, at each level, one finds
diverse conceptions of planning and different orlentations for action. |f manpower
planning s to be more important and fruitful than it hos been, it is necessary for
the manpower planner to become involved in every phase of national development .
In a second paper Hilliard icentifies and analyzes vital issues which the manpower
planner must act upen, if manpower planning is to assume its potentially focal
role in development.

In a sequence of papers (3, 4, and 5), Merson describes the task of the manpower
and employment specialist and suggests an analytical framework which might be
utilized In the planning, programming, and implementation of an active manpower
and employment policy.

The final paper (6) in this sectlon is by Ruttenberg, who describes the several

functions of the Office of the Assistant Secretary for Manpower, United States
Department of Labor,
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PLANNING AND IMPLEMENTATION OF MANPOWER PROGRAMS AS AN
INTEGRAL PART OF ECONOMIC PLANNING AND DEVELOPMENT

John F. Hilliard

A Note on the Mature of Devalapmegt

Perhaps the most fundamental change required in our thinking about development is
that we broaden the concept of development to include all aspects of national de-
velopment, including pursuit of goals which are political and intellectual, psycho-
logical and conceptual, creative and cultural, as well as economic, scienfific,
and social. Despite the considerable lip service paid to such a broad definition,
development, so far, has been defined, conducted, and evaluated essentially in
economic ferms~~per capita income, gross national product, and so on. Even edu~
cation has been concelved of and justified by economic criteria, despite the rather
reluctant recognition that it is also a "consumer good." Growth of human skill
and leadership has become "human capital formation.”

It is becoming increasingly clear that as valuable as economics is in planning, con~
ducting, and evaluating certain aspects of development, more has been asked of it
than the state of the art can produce. National development has as one of its
major goals @ higher standard of living for all people. This is only one of the
goals, however, and its achievement depends upon the collateral attainment of
many other goals which are not whelly economic in any direct or immediate sense.
In other words, national development requires a reasonable synthesis in all fields
of political, intellectual, economic, social, and cultural endeavor. Beyond this,
it requires a wide acceptance of Ideas and symbols which facilitate communication
and provide an effective sense of natlonal Identity, an intelligent respect for the coun~
try's cultural antecedents and, at the same time, an orientation toward modernization.

These things are not easy to define and very difficult to quantify in economic terms.
But the ideas men hold about their relationships to each other essentially determine
whether there can be created either a viable ecenomic system or a nation-state.
The will to develop Is demonstrably more important than any other single factor in
achieving development, and it would be difficult to show that national growth=~in
the sense it is defined here=~has ever been achieved without strong motivation un=
related to economic self-interest, Such a redefinition of development can have
very important conceptual and operational values. In conceptual terms, it adds
vision to planning and helps reconcile traditional values with modern aims. Oper-
ationally, it places the developed and developing nations in an equalitarian rela-
tionship in which it is recognized that both have much to give as well as to receive.

Elements of National Development Planning

For theoretical purposes we assume, wrongly, that planning is an orderly and log=~
teal process motivated by the desire to better the lives of all people. The mixed
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motives of those involved in the development process=~such as political ambition
and pressure group objectives==imply that the goals of planning, and therefore

an optimum methodology, are not clear. The confusion of intermediate goals,
such as maximization of export revenves, and final goals, such as increased dis-
posable personal income, detracts further from the clarity of planning. With these
limitations in mind, we can investigate some of the elements of national planning.

Selection of a time framework within which development activities are fo be car-
rled out is an Important aspect of planning. The problem Is, essentially, that
development Is a confinuous process, but planning involves dividing the continuum
into stages in which certaln activities are emphasized and targets projected. Po-
litical and budgetary limitations In virtually all nations also make period planning
necessary. The strategic Implication of this unavoidable interaction of discrete
time periods within a continuum is that designers of five-year or other plans should
not overemphasize short-run payoffs or think of the planning period as a differen-
tiable unit of development.

A second element of planning Involves the choice of a structure for the planning
organization. Observation of developing countries reveals a multiplicity of rela-
tionships among heads of state, planning ministers, cabinet members, planning com-
missions, and other groups in the planning hierarchy. Effective and efficient use
of scarce declslonmaking and administrafive talents is Important for the achieve-~
ment of plan goals. In this respect we should learn a lesson from the planning
failures caused by organizational weaknesses at high levels in several countries.
In particular, political leaders designing an organization to oversee development
must be aware that organizations In which declsionmaking 1s dispersed among sev~
eral individuals or groups suffer from Internal conflict and competition. The more
clearly the lines of power and prerogative are drawn, and the broader the net-
work of communications, the less likely 1t is that planning will degenerate Into
competition among feuding Interests.

A development strategy Involves declsions about balanced versus unbalanced sec-
toral growth. Such cholces of emphasls between agriculture and Industry, between
infrastructure and directly=productive Investment, or between expansion in export
versus Import~competing sectors, must be expliclt and must be made at the highest
level. Cholces of sectoral emphasls are part of the larger probism of integrating
partial plans Into a global program of national development. We will return-to

the difficulty and necesslity of Integration, with specific regard to the role of man-

power planning.

Finally, a prerequisite to effective planning Is an assessment of the nature and
extent of natural and human resources. Granted that no nation is fully aware of
Its resource potentlal, and especlally of its human resources, the selection of goals
which are feasible, yet which leave no resources unemployed, rests on a reliable
evaluation of resource endowment as well as requirements. We are led to conclude
that planning national development Is inherently nelther orderly nor logical. The
plans which have emerged in practice are typically compromises, arlsing out of
conflict and uncertainty within both the political process and the planning hierarchy.

97

P




Integration of the parts into a cohesive whole is atypical, We should be fore~
warned as well against the sanguine assumption that a plan which is logically
consistent on paper can be successfully implemented without frustration, shortfalls,

and unforeseen changes,

The Inverted Planning Pyromid

One way of conceptualizing the human and organizational frailties of national
planning is to utilize an inverted pyramid which depicts different levels of in-

volvement in the process of planning.
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Only three of the offices identified above are directly concerned with the national
plan as a whole. The head of state, responsible to the legislature and the people, "
takes an overview of all aspects of development. The Minister of Planning thinks 8
in terms of forging a unifled plan out of the diverse and often competing planning 4
agencies below the presidential level, and the Finance Minister is primarily con- 'g

cerned with budgeting the plan, exploiting sources of mioney and allocating it ta
development agencies. Thus, even at the global level there are three divergent
conceptions of planning and orfentations for action. At the functional level there
is likely to be even more conflict of interest and lack of communication. One

can accept the premise that at the cabinet level each ministry will attempt to
maximize its importance and its allocations, even at the expense of others. When
we disaggregate to the sectoral or project level, we find no one directly concerned
with the relationship between his own activities and the success of the national
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plan. Both administrators and operators are concerned exclusively with fulfilling
their own targets and advancing their careers, At the lowest level, that of H.le
individual worker, there is still less interest in achievement of national objectives
or of integrating activities into a coherent plan. The inference fo be drawn,'then,
is that the prerequisite of successful development is @ planning mechanism wh!ch
minimizes conflict, which favors vertical and lateral communications, and which
transmits directives effectively through the organizational hierarchy. In this
context the essence of manpower planning is to synthesize into a cohesive and in-
tegrated program the multitude of manpower implications at the project, sectoral,
and functional levels.

Skerching the Relationshlp Between Manpower Planning and Administration and
Cverall Development Planning and Administration

Development of "human resources"~~progress toward a richer life for all people~~
is the goal of every aspect of national planning., Manpower planning is
ultimately intended to do far more than moke men more efficient factors of pro~
duction, but in order to do co its activities must be linked with the other aspects
of planning. In particular, manpower planning has been relegated to a subordinate
position in the developmental hierarchy in many lands. Education and training
programs are designed after quantities of various types of manpower needed to
achieve physical targets are determined. Because skill creation through education
Is inextricably bound up with the process of enlightenment and the evolution of
new attitudes, manpower development should not be concelved as ancillary to other
goals, but should be a goal in itself.

An upgrading of manpower planning in the development hierarchy is not the only
way to augment the contribution of manpower specialists. For one thing, planners
in all development activities should be aware of the role and the importance of
human resources In relatlion to national goals. Morecver, helpful and creative
relationships among all planning authorities should be established from the outset
In planning. Because manpower considerations pervade all modernizing programs,
there Is a great opportunity for human resource specialists to be pivotal figures In
the coordination of development activities.

In addition to its potential role within the larger planning organization, manpower
planning can be improved within the scope of Its own functions. In particular,
manpower research and strategy have been shortsighted and unsophisticated in many
lands. Second, manpower experts can be more fully schooled in the comprehensive
nature of the development process to understand better the human resource needs
of the natlon. And third, the functions of manpower planning and administration,
which are often isolated from each other, should be brought into a close relationship.

In summary, manpower planning should be involved in every phase of national de-
velopment and, with skilled and vigorous specialists, the role of human resource
planning within the overall planning organization can' be more important and fruit=
ful than it is today.
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VITAL MANPOWER ISSUES
John F. Hilllard

The ¢ eneral prerequisites for integrating manpower planning Info the framework of
nati .al development were discussed in a previous paper. In this presentation we
shall Investigate some vltal Issues which must be identified and acted upon, If
manpower planning Is to assume its potentially focal role in development.

Manpower Studies vs. Policles and Programs

Virtually all developing countries have made at least one manpower study. In
many of the same nations, however, decisionmakers, particularly those with little
training in econcmics, are growing skeptical of the value of such studies for active
development programs. These people want to attend immediately to the "guts"
problems of development such as unemployment and education. Their predisposition
to make policy without prior research into alternative programs poses a serious threat
to rational manpower planning and to national development. In all instances man-
power plans are somewhat imprecise, but when all relevant information is not
brought fo bear on strategic decisions, they become slipshod. For this reason,
manpower studies as "reconnalssance surveys of the economic terraln” broaden the
base of planners' Information, indicating limits and possibilities of alternative
courses of actlon. |t should be borne In mind, however, that research funds and
skills are In very short supply In developing countrles, so they cannot afford purely
academic research which has no practical applicability.

As a danger to the planning process, we have cited aggressive, anti-intellectual
declsionmakers, who Insist on action without sufficient information to make efficient
choices. At the opposite extreme Is an equally dangerous type of planner, the
skeptic who shuns cholces when success Is doubtful. The atmosphere of develop-
ment decisionmaking 1s often pessimistic, but decisions must be made; planning is
not for the faint~hearted but for those with the will to achieve.

Employment and Unemployment

One of the most serious and chronic problems of many developing nations is wide=-
spread unemployment and underemployment which, if continued, poses a threat to
political stability and wastes valuable human resources by leaving them idle. In
response to the critical unemployment problem, virtually all labor surplus economies
have made the elimination of unemployment an objective of national development.
Yet, complete elimination of unemployment within one or two decades is not a
feasible target. Progress toward lower rates of unemployment, however, is possible.
Selection of a higher rate of employment as a planning objective has important
implications for the cholce of techniques of production, and it is safe to generalize
that, for most modernizing economies, expansion of large-scale, capital~intensive

100

b4 bt A i e e

x4




e

industry mitigates agalnst achievement of a high employment level. It is critically
necessary that planners emphasize sectors and technologies whose factor proportions
maximize the combination of employment and productivity.

Population and Labor Force Growth Rates

Manpower planners cannot Isolate themselves from demography, and one of the ways
to Integrate manpower and other planning functions is for demographers and man-
power speclalists to cooperate, Effective human resource development Is predicated
upon the utilization of all Information on changes in population quality, health,
education, and motivation, as well as population size and age distribution.

Wage and Salary Policles

It should be obvious that planning for future labor force needs involves creating
not only sufficient educational and training facilities, but also a system of incen-
tives to allocate and motivate the work force. This implies abolishing the colo-
nial legacy of wages and salarles and leveling historic Inequalities to reconstruct
a pay system grounded in productivity and equity. Because of the power of recal-
cltrant interest groups which have a stake In perpetuating old wage patterns, new
pay scales can be Introduced only as the power of old pressure groups wanes. This
process will be accelerated by the opportunity to set wages for the multitude of
new |ob types which arise In the course of modernization.

The morale of the labor force Is as Important to development as efficlent alloca=
tion, and high morale depends on many extra-monetary Incentives, primarily ad-
vancement as a reward for outstanding work. Improved work conditions, better
health, and improvements in housing, food, and transportation are necessary ad=-
functs fo career opportunities In fostering high morale, Regarding the necessity of
both monetary and other incentives, planners must never assume that workers who
are frained and coerced Info jobs by government will be effective In thelr occupa=-

tions without these Incentives.

Investment In Education and Tralning

Education and fraining have been the toplc of numerous earller lectures, but several
points bear reiteration. First, unlversal primary education Is certalnly a valid,
long~range goal of development, and constant expansion of the educational base s
desirable; but to make it an immediate objective Is ltkely to contradict valid aims
of national development. Universal education will absorb an Inordlnate amount of
the nation's resources of capital and educated people, and the quality of education
Is certain to be low. Many nations find it worthwhile to experiment with work-
study programs as an alternative to formal education or purely vocational training.
Secondary and college-level students can contribute valuable skills to their schools
and communities in such activities as elementary school teaching. Through such a
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program students contribute fo development while they are still in school, and
society benefits because the academic community does not lose touch with the
rest of society. Students will become more aware of social realities and less
alienated from the outside world. In addition, many students may find vocations
through thelr part-time work. When domestic educational facllities are insuffi-
clent, 1t becomes necessary to send students abroad fo study and, as developing
nations are aware, this is one of the major causes of the "brain drain.” In order
to minimize the permanent outflow of talented youth, these nations must make
areater efforts while students are young to inculcate strong tles to the homeland
and to Inform children of opportunities at home.

Education and Employment of Women

In developing as well as developed natlons, women are the single most underde~
veloped resource. During the 20th century the Western world has been in~
volved in what may be called the "feminine revolution,” and it is spreading fc
other areas of the world. Equal educational opportunity for men and women has
become a common goal, and the Inescapable conclusion is that wher women are
educated, female employment will become a burning issve. If channeled into
useful purposes, the feminine revolution-~that is, the demand for education, Inde-~
pendence, rights, and employment opporfunities=-can be one of the great forces
accelerating national development. |f frustrated, the demands of women can be a
divisive force. In most areas of the world men have become accustomed to dom-
inating virtually all forms of soclal activity, especially economlc activity, but the
time has come for men to acknowledge that the era of female subordination is al=
most over, and that the unexploited talents of women can contribute greatly to
the well-being of all.

A New Conception of Labor Force, Employment, and Unemployment

The definition of "labor force" used in manpower programs of most countries is
narrow and misleading in that it does not include as employed numerous persons,
such as volunteer welfare workers, who make valuable contributions to national
developmer.. but who are not paid. A more comprehensive use of the term
"labor force," one which might be very useful in manpower planning, would
include these people. In addition, large numbers of foreign specialists are usually
active in most developing nations, yet no adequate way of including them in cur~
rent labor force statistics=~and especially in projections of the future work force--
has been devised. Because human resource strategy is contingent upon the supply
of foreign skills, ways should be found to integrate alien workers into overall
projections.

If manpower specialists can provide the bases for decisions on these major issues,
manpower programming can advance to the top ranks of national development
planning.




MANPOWER ADMINISTRATION: CONCEPTUAL FRAMEWORK

Burnie Merson

All nations which seek rapid economic growth and social progress must, as an in~
tegral part of their national development plans, include a section devoted fo ac~
tive manpower and employment policies, programs, and institutions for full,
productive, and freely~chosen employment. The task of the manpower and employ~
ment specialist in planning, programming, cnd implementing an active manpower
and employment policy is made easier by the use of an analytical framework which
cutlines both purpose and direction. The major elements of such an analytical
scheme may be represented by three acronyms.
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CreamizaTion

AMEP 1s an acronym which suggests the broad challenges facing the manpower
expert. He must initlate and nurture viable, dynamic policies which equate the
supply of and demand for labor. The manpower official must perform other tasks
as well, and the acronym should be expanded to include Programs and Institutiens.
Most developing nations are well aware of the problems which they face and many
have developed sensible programs and policies to combat these problems. Problems
associated with the implementation of programs weaken the execution of manpov-er-
employment policles because many developing countries simply do not have ade-
quate organizations and institutions. Consequently the manpower official in @
developing nation must focus more of his attention on developing effective institu-
tions to translate progroms into actions.

FAUWISO is an acronym for an analytical approach to formulating policies regard-
ing the supply of labor. Each clement represents one task force area with which
the manpower administrator must be concerned. These elements are not mutually
exclusive; each reinforces the other.
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Formation

Development of a modern economy requires an adequate supply of qualified lakor.
Therefore, a menpower program must concern itself with training, skill develop-
ment, and retraining of the labor force, Development of occupational skills is a
process which, for a great majority of occupations, usually occurs on the job
after completion of formal education, Thus, formation of qualified workers entails
formal and informal on-the=job training, self-study, and adult education.

Allocation

Within a framework of individual freedom of choice, the manpower specialist must :
attempt to provide the best possible organization of the labor market in support of :
a countfry's soclal, economic, and political objectives.

Utilization
The labor force must be not only qualified and efficiently allocated but also effec~

tively utilized at the place of employment. Higher productivity is a result of ef-
fective utilization and development of the individual on the job.

Welfare

The concept of welfare differentiates human from physical capital. The worker is
more than a factor of production, and his dignity and stature must be carefully
guarded,

Incentives, Statistics, and Organizations are support elements common to both the
Jemand and supply sides of the market and will be discussed below.
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FIMISO represents the employment or demand side of manpower policy.

Fiscal Policy

Consclous manipulation of government receipts and expenditures has a profound ;
effect upon the functioning of the economy and, therefore, upon employment,
investment, education and training facilities, general consumer demand, and wel- B
fare programs. The need for coordination between fiscal policies and manpower .
policies is obvious. |

Investmont Policy

Although the public sector plays a dominant role in the development process of
many developing economies, private investment is no less important a source of
labor demand. Indeed, public investment in infrastructure often stimulates and
facilitates private investment.
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Monetary Policy

A third and closely~related aspect of demand Is' fiscal and monetary policy. The
level and changes in prices and interest rates will have a direct effect upon both
public and private investment policies.

Incentives

Formation, allocation, and utilization of the labor force depend heavily on the
rewards associated with particular occupations, areas, and levels of organization.
Similarly, private and, to some extent, public capital formation depend upon the
level of interest rates and the anticipated returns from various investment ofportu~
nities.

Statistics

Statistics are necessary for the entire range of active mcnpower ond employment
policies=~from economic and social planning to formulating policy and evaluating
results. While occasionally there has been a tendency to regard statistics as an
end rather than a means of policy formation, there is no' doubt that quantitative
data on potential demand and supplies of human resources are indispensable tools
of the manpower specialist.

_C_)_gganlzaﬂons

Ideas and programs are translated into action largely by organized groups. Success-
ful development depends not only on manpower planning, analysis, and potential
{nvestment demand, but also on organized action of individuals through Institutions.

Manpower Administration

Manpower administraticn is the process of integrating the elements of an active
manpower~employment policy into an Internaily consistent framework which identi-
fies the ultimate goals of the manpower specialist:

1. Developing the labor force==skills, knowledge, abilities, and motivations of
those who produce the GNP,

2. Creating productive jobs==fiscal, monetary, investment, manpower measures
to expand employment.

3. Matching people and jobs=~occupational, geographic, economic sector; and
in=plant mobility to link supply and demand.

4. Increasing productivity=-~labor-management relations, working conditions,
personnel policies to Ircrease output per unit of input.
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The following graph suggests the basic compenents of an AMEP policy and also the
interrelationships which exist among the elements of such a policy.

GRAPH 3
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The mutually reinforcing aspects of supply and demand are suggested by the arrows
connecting the two circles. Manpower administrators must recognize this inter~
dependence and structure policy accordingly.

Effective manpower policy as well as fiscal, investment, and monetary policies can
create jobs. Filling a critical job can create several other jobs in a "manpower=
multiplier" effect. As another example, decent wages for productive work and

sound income maintenance programs help supply effective demand for products g
flowing from investments in farms and factories.

As the emerging economies proceed in the transition from traditional to modem
society, the extended kinship arrangement is modified. Rather than assume that
the extended kinship arrangement can be transformed overnight to meet the soclal
security needs of industrialization and urbanization, it seems more realistic to
provide a type of social insurance to substitute for it. To make social Insurance o
realistic, the manpower speciaiist must integrate the welfare and allocative aspects :
of manpower policy with population and fiscal (transfer payments) policy. |
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MANPOWER ADMINISTRATION: ACTIVE MANPOWER/EMPLOYMENT POLICY

Burnie Merson

Manpower administration is the process of integrating the elements of an active
manpower~employment policy into an infernally~consistent framework, and the sys-
tematic application of this policy to achieve the goals of human resource develop~
ment. Four broad objectives of manpower administration may be identified:

Need to develop the labor force. Better policies, programs,and institutions are
needed fo improve the skills, knowledge, abilities, and motivations of those who
produce goods and services. Formation of human capital is a never-ending job of
meeting replacement and expansion demand as well as the challenge of technologi~
cal change. Solutions which countries are utilizing include: on-the~job training
within industry; use of foreign contractuals and United Nations' technicians as
trainers; organization of indigenous professional management and worker associa~
tlons; in-service tralning in organizations which service education, health, and
agriculture; sending of participants abroad for fralning; apprenticeship; work~=training;
retraining; skills upgrading; agricultural extension;:and supervisory and management
in=office training.

Need fo create productive jobs. The need to create productive fobs requires
better policies, programs,and institutions for expanding employment levels. If
structural unemployment were a country's only unemployment problem, it could be
minimized by such measures as occupational training and retraining, equal training
and employment opportunities, reengineering of jobs, and bringing men and jobs
together. However, a growing labor force In most of the developing countries
and, hopefully, use of more efficient technology require creation of additional
new fobs. Here, too, nations are taking some corrective action: flscal, investment,
and monetary policies fo expand aggregate demand; specific measures to reduce
differential unemployment rates; use of productive labor-intensive projects; food-
for-work programs; public works; tax incentive for investments in labor surplus
areas; investment climate to attract job-creating foreign investments; tax deductions
for in-plant training costs; special taxes fo support occupational training; Income
maintenance programs; and job multiplier services, e.g., recruitment and placement.

Need to improve their labor market mechanisms. This requires better policies,
programs, and institutions for matching men and obs. Development means change,
and change brings with it the need for purposeful labor force mobility. The devel=-
oping nations provide many examples of labor market problems and responses: whole-
sale migration from the villages; Inadequacy of reliable Job opportunity information;
placement Into productive jobs of returning workers and students; pockets of unemploy~-
ment; clvic actlon programs; mobilization of the unemployed and underemployed for
public works; allocation of scarce skills to private enterprise; recruitment and exam-
Ining process In the public sector; placement of the right man in the right job; distribu-
tion of exlsting and potential productive jobs; nondiscriminatory hiring practices; youth
employment counseling.
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MNeed to increase productivity. The need to increase productivity involves
policies, programs, and institutions for tackling most of the three common develop-
ment problems mentioned above and also a number of others: better labor~
management relations; decent working conditlons; equal oppertunity for promotion
and in-plant tralning; and sound personnel and fob tenure systems., Studies of
problems In the developing countries reflect some of the pertinent problems:
tradition=bound civil service; expensive labor turnover; poor use of labor force;
overstaffing; labor unrest; patronage jobs and fribal nepotism. Among solutions to
such problems are: salary commensurate with responsibility or job skill demands;
and promotion system to encourage personnel to take in-service fraining and up~
grading courses.

Since manpower administration is only one aspect of the development process, it

Is necessary to indicate how manpower~employment objectives relate to broader de~

valopment goals. Discussion, in this respect, will be restricted fo three major areas:
1. The relation between development and manpower-employment objectives.

2. Manpower sources and the relation of the current labor force fo gross
national preduct (GNP).

3. Manpower programs, policles, and institutions.

Development and Employment Oblectives

Economic growth is not an end In itself, but rather a means of sutisfying the
economic, social, and political aspirations of soclety. Without knowledge of
goals to be attained, purposeful and sustained development is handicapped. The
five basic objectives of rising standards of living, economic growth, soclal justice,
political stability, and full, productive, free employment, are only suggestive of
a myriad of possible goals which vary from soclety to soclety.

Knowledge of the objectives to be achleved s necessary to provide specific socio~
economic targets, to provide a basis by which progress may be measured, to estab-
lish a priority list so that conflicts among goals may be reconciled or compromised,
and to give some Indication of the soclal, political, and economic resources neces-
sary to achieve the goals. The development of human capital, and to some extent
institutional capltal, concerns the manpower specialist, The specific objectives of
human resource development must relate to broader development goals but, in turn,
the advancement of man's welfare must be the focus of development. Some speci~
fic employment objectives which relate to development g sals are:

1. Full employment=-work for all available and seeking work; job vacancies
equal to frictional unemployment.

2. Productive employment=-work for productive purposes; emphasis on high and
increasing productivity.
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3. Freely~chosen employment~~individual freedom of choice with regard to
training, jobs, and mobility; no slave labor.
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Manpower and Gross National Product

Although subject to numerous qualifications and limitations, gross national product
and per caplta gross national product are two good measures of economic develop-
ment. The relationship between manpower and GNP Is clear, as the labor force
may be defined as that part of a nation's population engaged in producing goods
and services entering into the GNP. While this defihition is severely limited in
nations where the monetized sector is not yet highly~developed, the manpower
speclalist can, nonetheless, relate improvements in labor force participation rates
and labor efficiency to GNP.

Growth in GNP is the joint product of rising inputs of manpower and of physica
capital, However, these increases in measurable GNP are the result of increases
In the quality as well as the quantity of inputs. Improved productive efficiency
of manpower and physical capital is the combined result of improvements in quality
of manpower, advances in technology including organization and management
techniques, and economies of scale. In terms of manpower administration, three
relevant determinants of per capita GNP may be cited:

1. Labor force participation rates. Important variables to be considered by
the manpower specialist are the number of men, women, and children at work and
seeking work; job opportunities for minorities and handicapped workers; and educa-
tion, population, health, and retirement policies.

2. Average hours worked. Relevant policy variables include unemployment,
underemployment, labor disputes, absenteeism, industrial accidents, and the length
of the work week.
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3. Output per hour worked. Key factors to consider are worker skills, inten~
sity of worker efforts, proper placement of occupational skiils, labor-management
relations, proper equipment, and complementary capital goods.

The close relation between the size and occupational composition of the labor
force and GNP makes it imperative that the manpower administrator categorize
sources of manpower. Several methods of classification are available and the man-
é power specialist must choose the one which best fits the specific needs of his
country. He should distinguish between the potential and actual labor force, and
place broad groups into classes which provide information he feels is necessary for
analysis and planning. For manpower planning purposes, it will be necessary fo
subclassify the actual labor force by economic sector, occupation, and class of
worker (wage earner, self~employed, employer). The sophistication and accuracy
of this classification will depend upon the individual country, but in no case
should the administrator allow lack of data to interfere with his role as a devel~
oper of human potential and productive jobs.
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Programs, Policies, and Institutions

The active manpower-employment policy previously discussed comprises one analy=-
tical framework for a systematic approach to the tasks of manpower administration.
The basic elements of this active approach (formation, allocation, utilization,
welfare, statistics, incentives, and organizations) draw distinct task force areas to
the attention of the manpower administrator, while the interrelation of the elements
facilitates a comprehensive "systems approach" to human resource development.

A nation's greatest asset is its manpower. Rising total output is the joint product
of rising inputs of manpower and capital and the increased productive efficiency
of these inputs. Productive employment means food, clothing, and shelter. Idle
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men and women are wasted resources. Unemployment and low productivity are
major causes of poverty and misery. Members of the labor force have many roles
to play in the development process. They produce goods and services which support
the entire population. They and their dependents are major consumers of a nation's
output. They supply a significant amount of the savings going Into new investments
of plant and equipment., They are voters, citizens, and key determinants of social
and political stability.

Manpower Is another word for the current and potential labor force. The current
labor force is made up of employed and unemployed. Thus, the "manpower-
employment" gap is primarily a reflection of the country's volume of unemploy~
ment. It helps describe the degree to which full employment, allowing for fric~
tional unemployment, is being achleved. In concept, It also includes the under-

employed and those who would enter the labor force under full employment
conditions.

What is the economic significance of the manpower-employment gop? Let us turn
to the Economic Reports of the President and the concept of potentlal GNP for
our answer. In his 1965 report he said, "The potential GNP of the United States
economy measures the volume of goods and services that our economy could pro-
duce if the unemployment rate were at the interim target of four percent... |t
Includes the output that could be produced by people who would leave the ranks
of the unemployed and also by many who are not currently counted in the labor
force but who would be if unemployment were reduced to four percent." In the
1966 report he sald, "The measurement of potential GNP must Incorporate the
effects of higher productivity, the larger labor force, and the fuller work schedule
which accompany reduced unemployment."”

The Economic Reports stress the fact that unemployment is wasted manpower and
that fiscal, monetary, manpower, and other measures to reduce the manpower~
employment gap have significant Impact on potentlal GNP, For example, the
1965 report states, "...when the economy is marked by excessive unemployment,
it is producing below its full potential. The distance between actual and poten=~

tial gross natlonal product is one measure of the cast of high unemployment to
the whole natlon."

Measures which narrow the manpower~employment gap pay off In Increased GNP
and higher growth rates. Unlted States experlence, for example, according to the
1963 Economic Report, Indicates that a reduction of one percentage point In the

global unemployment raia is assoclated with an Increase in real GNP of slightly
more than three percent.

What are these measures? The developing countries themselves point the way

with rural works programs, skills training, labor-Intensive employment, better
placement of unlversity graduates, tax Incentlves to invast In labor surplus areas,
more job opportunity lnformation, immigration to fill shortage occupations, optimum
utilization of the work force, improved personnel practices, voluntary self-help
community development projects, and better labor-management relations.
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The three development gaps (export-import, savings~investment, manpower~
employment) are not Independent of each other, A labor dispute In the copper
mines of Chile reduces export earnings, whereas remittances by Turkish workers

in Europe favorably affect Turkey's balance of payments. Tunislan industrial
safety programs Increase the returns on Investments In education and training and
Pakistan's food-for-work projects are productive investments which redyce the need

for domestic savings. Programs which improve the quality and efficiency of the
work force add to a nation's capacity to compete on the world market and in-
crease its potential for investment In new plant and equipment.
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Attalnment of employment and manpower goals Is not a stafic undertaking. There
are no biueprints. President Johnson, In relating the United States Active Man-~
power Policy to the Great Society, stated it this way in hls 1965 Manpower
Report: "The way there is hardly clear... We will have to try, adapt, try cnew,
and adapt agaln, but always on to this goal, always on untll what Is now too
often only a dream=~that no human talent shall go to waste, that each man shall
have full opportunity to be all he can be--can become a reality for all.”

MANPOWER ADMINISTRATION: FUNCTIONS AND STRUCTURE

Burnle Merson

The development of Institutions to Implement manpower policles and programs Is :
of primary Importance to the manpower administrator. Most development officlals,
such as members of this Seminar, In the developing countries are well aware of
the problems which must be solved, and many have developed programs and polf~-
cles. It Is not enough, however, to know what must be done; adequate organi-
zatlons and Institutions must exist If policles and programs are fo be successfully
introduced. Using the elements of the active manpower~employment policy as a
gulde, the following chart suggests one type of organization for a department of
labor:
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The functional breakdown of this hypothetical department of labor facilitates a
rational analysis of manpower development problems and & systematic approach to
the requirements of manpower administration.

Previous discussions on manpower administration have described the critical role
of effective organizations and Institutions for labor force and employment develop-
ment. lt is obvious that each country will have to develop and organize its own
manpower Institutions in accordance with domestic needs and policy. One task of
the manpower administrator Is to determine the nature and structure of these insti-
tutions. To be effective, the manpower administrator must have a firm under-

standing ‘of the elements of an active manpower-employment policy, the institutions
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necessary fo implement manpower programs and policles, the manner In which
manpower policy relates to and supplements the development process, and the mul~
titude of factors necessary to administer these programs, poilcles, and institutions.
The analytical framework composed of elements of the active manpower~employment
policy Is of considerable value In formulating a rational, systematic approach to

~ the requirements of manpower administration, To summarize diagrammatically:
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But it Is not enough merely to know what should be done; something must get
done, generally through organization. Implementation of policy and programs re-
quires approval of plans by superiors; adequate funds to finance plans; adequate,
well~tralned staff personnel; legislative support; and ccceptance of one's Ideas by
business, labor, farm, and other economic-political groups. The manpower admin-
Istrator must recognize the necessity of enlisting the support of both visible and
Invisible organizational power centers. To this end he must Identify existing power
centers and solicit thelr support of his role in the development process.

MANPOWER PROGRAMS OF THE UNITED STATES DEPARTMENT OF LABOR

Stanley H. Ruttenberg

The Assistant Secretary for Manpower administers the Office of Manpower Policy,
Evaluation and Research; the Bureau of Employment Security; the Bureau of Appren-
ticeship and Training; the Neighborhood Youth Corps; and the Office of Financial
and Management Services.

The Bureau of Employment Security

The Bureau of Employment Security carries out the Federal Government's respon-
sibilities in connection with the administration of two programs operated by the
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Federal and State governments on a cooperative hasis. These are the public
employment service program and the unemployment insurance program.

The United States Employment Service coordinates and guides a system of public
employment offices operated by State and territoricl employment security agencies.
The functions of the United States Employment Service are to examine State plans
of operation for conformity with Federai law and policy, to promote effective
metheds for the operation of public employment offices, to give technical assis~
tance to the States, to determine funds necessary for administration of the program,
to maintain a program for referring labor from one area of the counfry to another,
and to maintain a public employment service in the District of Columbia.

To assist the placement activities of the local employment offices operated by the
States, the United States Employment Service has developed tests that are helpful
in occupational counseling, and publishes the Dictionary of Occupationul Titles
which describes and classifies some 22,000 jobs, The United States Employment Ser~
vice also publishes a variety of lahor market data and seeks fo promote policies that
encourage the employment of various disadvantaged groups.

The Federal=State unemployment insurance system provides income to workers during
periods of unemployment. The insurance is payable under conditions set forth in
Federal and State laws. About 80 percent of the nonagricultural workers, includ-
Ing Federal workers and ex-servicemen, are covered by the unemployment insurance
system which operates in all the States, the District of Columbia, and Puerto Rico.
Federal workers and ex~=servicemen are aiso protected in the Virgin Islands. Rall~
road workers throughout the country are covered under a separate rallroad unem-
ployment insurance law administered by the Railroad Retirement Board. Although
there are certain basic standards set by national law, a State has wide latitude

in framing its unemployment insurance law. Each State Is free to determine Ifs
own provisions as to who gels benefiis, under what conditions, and In what amounts,

Speclal Federal progroms profect clvillan employees of the Pederal Government
and members of the Amed Forces. Under these progroms, beneflls ore pald by
the State employment securlly ogencies acling as agenis of the Federal Govern=
ment. At the present time efforis are belng made fo further Improve the unem=
ployment Insurance system.

The Buraau of Appranticeship and Training

The Bureau of Apprenticeship and Training stimulates and assists industry in the
development, improvement, and expansion of apprenticeship and other training
programs. Emphasis is on encouraging apprenticeship as an organized method of

developing a broad range of skills and increasing technical knowledge of these
skills.

The Bureau's principal functions are to encourage the establishment of sound ap-
prenticeship and training programs and to provide technical assistance to industry
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in setting up such programs. Since ils establishment, the Bureau of Apprenticeship and
Training has mode available to management and labor the services of its field staff and
technicians in developing and improving apprenticeship and allied training programs.

The American apprenticeship system is based on voluntary cooperation betweer
management and labor, industry and government, and shop and schoel. This vol-
untary cooperation is reflected in national joint labor-management apprenticeshiz
committees. Similar cooperation in apprenticeship involving management, labor,
education, and government exists at the State level.

The Bureau administers a program of industrial training for foreign nationals who
come to the United States under the sponsorship of the Agency for International
Development, the International Labour Organization, and ofher agencies. It also
participate; in various phases of training under the regional programs of the.Eco-
nomic Development Administration.

Office of Manpower Policy, Evaluation and Research

Congress passed the Manpower Development and Training Act in March 1962, giv~
ing the Secretary of Lakor the major responsibility for administering this law. The
Office of Manpower Policy, Evaluation and Research assists him in carrying out
provisions of the Act.

Two major functions are research and training. The research program was author=
ized to identify occupations in which there is a currant or developing manpower
shortage and for which fraining Is needed., Bread and diversified training programs
were authorized to qualify for employment persons who could net reasonably be
expected to secure full=time jobs without sush fraining.

Vocatlonal iralning courses are conducted under the supervision of the Secrelary of i
Health, Education and Welfare, peincipally In public vocational edication facili=
ties. The Secretary of Labor encourages, develops, and secures adoption of on=
ihe=job tralning programs by the States and by public and privaie groups.

A weekly training allowance Is available to a jobless worker learning a new skill I
If he is the head of o family or of @ housshold and has had a perled of gainful "
employment. This allowance is based on the average unemployment compensation

pasment in the trainee's State of residence.

T I g
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The Neighborhood Youth Corps

| The Neighborhood Youth Corps is a work experience program for young people between

the ages of 16 and 21. To be eligible for the program, a youth must come from a
poverty=stricken family, a family with an income of less than $3,000 per year. Final
selection of participants is made at the local level. The training is provided
through the Neighborhood Youth Corps and the public education system.
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The Office of Financial and Management Services

The entire program of the Manpower Administration costs in excess of one billion
dollars per year, The Office of Financial and Management Services is in charge

of assisting the Assistant Secretary for Manpower to supervise the allocation of
funds,

Cooperation with Programs of Other Government Departments and Agencies

One of the essential activities of the Manpower Administration is to make certain
that its programs do not overlap with the manpower programs of other Government
departments and agencies such as the Department of Health, Education and Welfare,
and the Office of Economic Opportunity. The Monpower Administration has three-
man Government agency teams in 30 different areas to promote coordination of the

many programs. In this way, an effort is made to integrate the total national
manpower policy.
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PART IV. HUMAM RESOURCES DEVELOPMENT
INTRODUCTION

Many of the developing economies are faced with the immediate challenge of
transforming @ body of traditional workers info a labor force capable of function-
ing effectively in modern industrial and administrative settings. Part |V of this
report includes general discussions of training for human resources development
and discussions of specific aspects of vocational programs in the United States
which may be relevant to the developing nations.

In the opening paper, Walsh describes the basic elements of a system of human

resources development. He stresses five key factors which contribute to the de~

velopment of competence: skilled instructors, a sound training plan, instructional
material, equipment, and facilities.

Howe (2) discusses factors challenging the educational system of the United
Statas and describes a number of new programs which are attempting fo introduce
more occupution-related courses into the schooi curriculum. Additional details of
these programs, and porticularly of the Vocational Education Act of 1963, are
discussed by Arnold (3) and Matthews (4). The Dunwoody Industrial Institute of
Minneapolis, Minnesota, has been actively invelved in vocational and technical
education In the United States and abroad. Butler (5), Director of the Institute,
explains the Importance of continuous processes of education in the development
«ad upgrading of manpower skills.

Rogin (6) outlines the extent and nature of the leadership training programs con-
ducted by labor unlons in the United States, and Friedman (7) discusses aspects of
labor unfon philosophy and experlence that bear upon manpower development.
Harmon (8) stresses the Importance of the role played by private industry in voca=
tlonal training and argues for closer cooperation between the business community
and vocational schools.
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ANALYSIS OF HUMAMN RESOURCES DEVELOPMENT SYSTEMS AND PROGRAM
AREAS

JOhn P. Walsh
In order to astablish a framework for a general analysis of human resources devel~
opment, we must assume the existence of several types of supporting data:

(1) An Economic Development Plan. There must be some idea of the social,

political, and economic goa s of the sociefy in order that the analysis has di~
rection.

(2) Industry-Occupation Projections. The manpower specialist must know some~-
thing about,the structural changes which will occur in the economy as development
takes place.

(3) Manpower Requirements Analysis, Projections of occupational requirements
must be prepared. '

(4) Human Resources Analysis. This Includes an estimate of human resources
presently available.

(5) An Education and Training Resources Study . Educational and training fa=- ‘
cilitles Tn exisfence and fheir potential for expansion must be examined.

(6) Manpower Development Goals. A specific timetable for the achievement
of manpower development targets should be formulated.

Given such information, it is possible to proceed with planning overall strategy
for manpower development.

Occupational Competence

There are flve factors which contribute to the development of occupational compe~ |
tence. The key is the iInstructor, the person who will do the guiding and leading. ¢
A second Important factor is the tralning plan, and a third is instructional mate-

rlal. Fourth, aquipment similar to what the worker will use on the job must be

provided. Finally, adequate facilities are required. Although all five of these .
factors are nacessary for the development of occupational competence, the "mix"

of the factors will depend on the skill to be taught. The manpower administrator

must determine the proper balance among the factors for each occupation.

The following graph suggests the relationship of the fiva factors which contribute
to the development of occupational competence:
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Developing Instructors

Three elements essential to the development of instructors may be identified. The
first involves ability to communicate. A basic general education is a requisite
for the development of this skill. Second, an instructor must have an adequate
background in the field he is going fo teach. Third, an Instructor should have
proper instructor fraining; he must know how to teach. The following graph
summarizes the points made above.

i 4

Elements of « TrainirlLPlan

There are three elements in the training plan: 1) basic education, 2) related tech-
nical education, and 8) practical occupational instruction. The ratio among clo-
ments depends on the specific occupation in quastion, For example, some occu-
pations may require more basic education and less technical education. The
following graph portrays the relationship of the three elements:
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The Skill Ladder

Job levels must be related to education and training requirements. Continuous
development of skills is the key to improvement, and advancing technology makes
learning new skills imperative. Movement up the skill ladder (occupational mobi~-
lity) occurs as skills are upgraded, as illustrated below:

GRAPH 4,

Professional
and Scientific
Ocoupations

Semiprofessional k=
and Tecknical
Occupalions

Skileg L=

and Semiskilled
=1 Occupations

Semiskilled  berem—

and Unskilled T ——

Occupations -

Job Levels and Cempetence Requirements

Job lavels must be related to competence requirements. At the lower levels, skill
and "know=how" are the most important; at the higher levels, knowledge and
"know=-why" are important, For example, the engineer must generate ideas to be
carried out by others, tharefore, the training for an engineer must be different
than for semiskilled workers, The following graph suggests how job levels are re=
lated to competence requirements,
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Decisions to be Made

This brings us to the following specific decisions on training and the implementa~
tion of training which emerging nations must make:

1. What to train for?

2. Who should be tralned?

3. Where will the training take place?

4, Who will do the training?

5. What is the training plan?

6. Where are the fraining materials?

7. What training facilities are needed?

8. What equipment is needed?

9. What financial resources are available?

| These are difficult questions, but in some cases the experience of other countries
may help the planner to answer them. In any case, planners must assume that
these questions can be answered, but overall evaluation of the resources available
should be made before an attempt is made to do so.

Training Facilities

Facilities for human resource development are provided by private industry, pub~
lic and private schools, public agencies, labor organizations, private trade and

business ussociations, and the military establishment. Private industry has on-the-
{ob training, apprenticeship, and formal training courses. Public and private
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schools have formal courses. Public agencies have on~the~job training, formal
training programs, and formal courses in special evening classes. Private trade
and business associations have formal courses. The military establishment has
formal training courses, on~the~job training, and opprenticeship. It is often
helpful to integrate some of these programs or parts thereof into one program
designed for a precise human resource need. Training facilities other than those
mentioned should also be utilized, if they‘are available and applicable.

Training Systems

The manpower expert must distinguish between the public and the private sectors
in dealing with training systems. In the public sector several agencies may carry
out various programs. The agencies that may be available in this sector are a
national training agency, a national ministry of education, a department of labor,
and other national government agencies. Every developing nation must first de~
cide whether it wishes to establish a national training agency. In South America,
for example, nctional training agencies have proved quite successful. Once
established, a natlonal training agency decides what to train for and how the
training programs should be implemented. A national training agency should co-
ordinate its training programs as much as possible with training programs in pri-
vate industry.

In the private sectr there are four main types of training systems: 1) corporate
training systems, 2) trade unlon systems, 3} private schools, and 4) correspondence
schools. Corporate training systems and trade union systems may provide formal
training courses, on-the-job training, and apprenticeship. Privote schools have
formal courses which may, In some cases, be applied toward academic degraes.
Correspondence schools provide formal courses which are completed through study
after working hours.

P:ograms for Human Resource Development

The two types of training programs are action programs and support programs.
Examples of actlon programs are vocational school courses, on=the=job training
in industry, cooperative school~industry education, Industrial apprenticeship, and
industrial upgrading courses. The five support programs are instructor training;
coordinator training; instructional materials development; occupational analysis
activity; and recruitment, selection, and referral activity.

_ggnclusio_tl

Given this framework of human resource development systems, developing nations
may proceed with greater confidence and organization. Primary emphasis should |
always be given to on=the=job training, as such training will provide much skilled
manpower with the smallest possible expenditure of valuable financial resources.
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Particular attention should be given to proper coerdination of varfous programs for
human resource develogrent, Through proper coordination and planning, ecch de~
veloping nation should establish a human resource development system particularly
suited to its present and future needs.

EDUCATIONAL STRATEGY FOR HUMAN RESOURCE DEVELOPMENT

Harold Howe, |l

It is a pleasure to address a group of representatives from the world over who
are working to solve a problem as vital as maintaining a continued supply of skili-
ed manpower. |t is especially gratifying fo see the recognition being given
to the importance of education in helping to reach the solution to that

problem.

There is not one nation represented here today whose schools are nof carrying on
special vocational or occupational education programs designed to meet the in-
creasingly complex demands of this technological age. India, for example, has
launched a massive effort to train more people in new advances in the ancient arts
of agriculture and food production. Mali recently opened an interesting new school
to teach machine shop skills and mechanical drawing. Turkey is conducting special
training programs in such varied fields as the latest industrial techniques, public
health measures, and home economics.

Every one of your nations is taking important steps to strengthen your labor force.
But, as in the United States, you neverthaless are plagued with the problem of
how to make sure that you will have an adequate supply of skilled manpower in
the years ahead when technology is expected to undergo even more radical changes
than any we have sgen so far.

For me fo suggest what your schools should do to meet these demands would be pre~
sumptuous, not fo say foolhardy. We are all different in the way we do things,
be it conducting business or operating our educaticnal systems. What has worked
for us in America might not necessarily benefit you and, of course, the reverse
is also true. | do not want to give the impression that we have solved all the
problems in my own country; clearly we have not. Evidence of this is the exis~
tence of a large group of unemployed and unemployable people in the United States
at the same time as we have a shortage of manpower in almost every area of tech-
nical and intellectual skills, Our own education system, of which we are in many
ways justifiably proud, clearly needs new initiatives to meet the challenge of tech-
nological change. Nevertheless, perhaps it would be useful if | discussed the
strategy American education is adopting to meet our human needs, in the hope
that some of what | have to say might be applicable to your problems and
challenges.
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Let me mention first that providing « continving flow of skilled manpower into
the American labor market represents a demanding test of the skill and ingenuity
of our teachers. There are two important factors that make this so. One is
avtomation. Each year 200,000 men are replaced by machines. The inevitable
result is that it is becoming increasingly harder for an unskilled worker to find
employment.

Our economic analysts tell us that employment will one day fall into three gen-
eral categoriess the highly-skilled occupations, service occupations, and manage-
rial responsibilitics=~the types of jobs that man can still do better than machines.
Practically evary other kind of work is in danger of being automated out cf exis-
tence. Anyore without the required skills will be unemployed, perhaps perma-~
neritly .

The second factor challenging our educational system is directly related to the
first and compounds the difficulties. It is the dropout problem. Each year one
million of zur young people leave school before graduation. These dropouts rep-
resent a guaranteed annual employment problem to the Nation. The majority are
semiskilled at best and, more often than not, unskilled. They are just the type
of job~seeker that our economy is finding more and more difficult to absorb and
eventually may not be able to absorb at all.

We realize that our schools share more thar a little blame for this situation.
Forfunately, it Is coming to be recognized that we must adapt the school to the
student, not the student to the school. To iilustrate our errors, you might say
that we have failed to pay sufficient heed to a very common type of pupil, the
youngster who always asks what many teachers regard as the wrong questions. He
is usually the student who professes to oelieve that going to school is a waste of time,
and he does not hesitate fo say so. Instead of seeking more information about a particu=
y lar subject, he wants to know why he has to study it in the first place. He
wants to know what good history is going to do him when he gets ready to hunt
for a job. He complains that geography is boring, and asks how it has anything
to do with being a fireman~~if he is more sophisticated, an engineer or scientist.
He doubts that algebra or biology has any bearing on life as he leads it. The
teacher's traditional response has been to take a deep breath and patiently ex-
plain that all education is necessary and that no matter how irrelevant the subject
may seem at the moment, the student will some day be glad he managed to suffer
through it.

Well, much later than we should have, we have begun to see that these so-called
"wrong" questions have a lot of merit to them. We have begun to wonder if,
perhaps, it 1s not our answers that are wrong. For the children who ask these ques-
tions often never do, in fact, nued to know some of the things we try to cram
into their heads, and these are, in any case, the youngsters who tend to drop out
of school.
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American educators are therefore beginning to concede that education for the
sake of education on a take~it-or~leave-it basis may not be as meaningful as we
have blandly assumed. We have begun fo realize that if we are going to do
more than merely give lip service to the American concept of individuality, we
must recognize that some pupils need to see an immediate purpose for attending
school and that something must be done fo meet this need.

Our approach to the challenge of exciting the disinterested has been fo introduce
more occupation-related courses into the curriculum to relute a classroom
education directly to the world of work. Of major assistance in putting this idea
into action has been the Vocationai Education Act of 1963 which provides Federal
money to expand the number of occupational and technical courses in the Nation's
schools from the high school level through institutions of higher learning. The
money is made available to support courses that run the entire spectrum of occu~
pations from hairdressers to jet plane mechanics, from dance instructors to elec~
tronic computer programmers.

Although the program is still new, results have been highly encouraging. In 1964
20 percent of all high school students in the country were enrolled in some type
of vocational program. By last year the figure had risen to approximately 25 per-
cent. Construction of new schools that specialize in vocational education has
also been on the rise. Before passage of the Act, there were 405 area vocation-
al schools in the country, 1.e., vocational schools serving particular regions. At
the end of last year the number had jumped to 561, Moreover, the Federal Gov~
ernment now helps finance vocatlonal education programs in two-thirds of the
Nation's public high schools. The money is used primarily for the installation of
modern machinery and equipment.

Nor is it only the tools and instruments of vocational education that have been
modernized. Instructors have been offered opportunities to advance their know-
ledge of the new technologies and of ways to teach them. The advice of business
and labor has been solicited to try to ensure that programs will be attuned to
cha;:ges in Industrial technology and, thus, to the changing demands of the labor
market.

The vocational education enterprise holds promise of helping to reduce the number
of students who leave school early. In many ways it is being especlally geared
to meet the needs of puplls who have always comprised a principal segment of
dropouts, 1.e., those who are more captivated by the prospect of getting a low-
paying Job right now than of preparing for a higher-paying job in the future.

At the same time, we are not neglecting the strictly academic aspects required

in a high school education. Students in gt least our better vocational schools
receive academic training of about the same caliber as those preparing for college,
and special attention is devoted to slow learners.

The magnitude of the problem of supplying sufficient quantities of skilled human
resources is too great, however, to be solved just by expanding vocational edu-
cation at the high school, post-high school, and college levels. It has become
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apparent that we must bring vocational education in some form to the elementary
schools. We can no longer wait until pupils reach high scheol before enceurag=-
ing them to begin to plan their occupotional future. We must stimulate interest
in the world of work early in the studsnt's life.

And so we are encouraging elementary teachers to design their instruction pro-
grams to include a foundation for understanding what it means to get and hold a
job, and of the wonderful variety of occupations man is engaged in. We have
found, as might be expected, that young children are extremely interested in
how adults earn a living. The boy who longs to be a fireman or policeman and
the girl who dreams of becoming a nurse are American cliches. There is no rea-
son why schools cannot help to extend the same popularity to the air traffic con-
troller or the electronic computer programmer. Regular classroom teachers must
be the mainstay of such a program, but with all their other duties they cannot
be expected to carry the load alone. Trained guidance counselors are needed,
too, and we are making reasonably good progress in increasing the number of
these specialists on all education levels.

Since passage of the National Defense Education Act of 1958, the number of
guidance counselors in the United States has nearly tripled~~from 12,000 in 1959
to some 35,000 today. Additional guidance counselors are also being provided
under the Elementary and Secondary Education Act,passed in 1965. A sample of
programs being conducted under this Act for children from low=income families
shows that about 30 percent are devoted to improving counseling and guidance
services. But as is the case with so many occupations these days, the stock of
trained counseling personnel on hand is still far from sufficient. We need many,
many more==particularly on the elementary level-~for it is in elementary schools
that those wrong questions | spoke of earlier are first asked.

It is here also that the most fundamentally important step can be taken to insure
that today's young people meet the rigid job-skill demands of fomorrow. The step
| refer to is that of making certain our children have the bast possible instruction
in the basics of education==reading, writing, and arithmetic. Unless our youth
have these basic skills, much of the effort represented by our up-to-date voca-
tional education courses, specially~trained counselors, and expensive education
research projects will be wasted.

Unfortunately, we have not always met this requirement, particularly in the
poverty=stricken areas of our country where not enough money has bean available
to correct deficiencies in the educational system. Children of the poor=-disadvan=
taged children as the educators call them=~-enter school bearing physical and
psychological scars. They often begin with little incentive to learn, and the
deeply-disturbing fact seems to be that the longer they remain in school the far-
ther they fall behind. [t is no wonder that many of them join the ranks of the
dropouts. We are making what | think can be described as a dramatic effort to
overcome some of the educational problems that stem from poverty. One of our
main weapons is contained in one section of the Elementary and Secondary Educa-
tion Act of 1965, to which | previously referred. This section authorizes the
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spending of nearly a billion dollars @ year to improve schooling in urban and ru~
ral slums. In its first year of operation this program financed 22,000 special
projects in 15,000 school districts throughout the country. These projects extend-
ed into such areas as school health, remedial reading and writing programs to
help slow learners, hiring additional staff to deal with the special problems con-
nected with slum schools, and providing preschool training to help disadvantaged
children enter the classroom on a par with more fortunate boys and girls. We
have every hope that projects such as these will break through the basic educa-
tional barriers that have prevented us from making maximum use of the broad-
scale vocational programs we have undertaken.

There is another consideration | shou!d bring to your attention in this brief re~
view of efforts within the United States fo use education fo enhance human re~
sources. |t is the recognition by educators that job training for employment in a
changing economy places special demands on education. It requires, first of all,
that the education provided be broad enough so that the individual can adapt to
changes which will inevitably occur in his field of work. If a person is too
narrowly~trained in a specific occupation, his skill is more likely to be made
obsolete by technical advancement than a persori who, along with his skill, has
acquired the means of learning new skills. Since the average person employed
in the United States is likely to have three or four different kinds of jobs in his
lifetime, he improves his opportunity both for employment and advancement by
acquiring basic education.

The education system of this couniry is rapidly adjusting to the needs of a popu-
lation which constantly changes fobs and residence. The Manpower Development
and Training Act and the Basic Adult Literacy Program are both intended by the
Federal Government to develop the skills of citizens, whatever their age. Ad-
ministered by the United States Department of Labor and the Office of Educa-
tion, these two programs put money in the hands of State officials to improve
literacy and employability. The Labor Department has a special relationship to
the Manpower Development and Training Program. Through its employment offices
all over the country, it helps bring people who need jobs into the program, and
it also assists those who are providing training to do so in fields where jobs are
available.

At this point it s, perhaps, important fo say to a group represeniing other countries
that education in the United States is not a centralized responsibility of the Federal
Government. We have instead a highly-decentralized system of education in
which the basic educational authorities are the 50 States. Each of these has

the legal authority to decide the nature and scope of public education within its
borders, and each makes the basic arrangements for paying for such education.
The States, in turn, have in varying degrees passed on control of education to
local communities=~or school districts~~each with its own elected school board
responsible for the local schools and for levying the local property taxes to pay
for them. The Government of the United States has nothing to do with the orga=
nization of the schools, what is taught in them, who is hired to teach, or a host
of other administrative matters. The Federal Government makes some funds avail-
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able to States and to local school districts if these agencies care to use them.
The funds which the Federal Government provides are usually given for a specific
purpose and must be used fo supply new services, The monies we have been dis~
cussing here for vocational education, manpower training, and adult literacy, are
handled in exactly this fashion.

To give you an idea of the increasing importance attached to job oppertunity edu-
cation by the Federal Government, let me point out that Federal grants to support
adult, vocational-technical, and continuing education in 1966 amounted to ap-
proximately $926 million, compared with less than $195 million in 1964, OfF the
$926 million, more than half, $501 million, supports vocaticnal=technical educa=-
tion. The remainder goes for economic opportunity programs, veterans' education,
general continuing education, training of State and local personnel, and American
Indian adult education. Many more millions of dollars are spent for adult litera~
cy and manpower training under a variety of additional programs. Most of these
funds are administered by the Office of Education although portions fall under the
Office of Economic Opportunity, the Department of Labor, the Department of Ag~
riculture, the Department of Interior, and other agencies.

Actually, these figures do not give a complete picture since much of the activity
of the schools in their regular education programs is vocational. Perhaps a use=
ful figure to give you some broad perspective on education in the United States
is that, at the present time, we spend about $25 billion annually on elementary
and secondary education. Of this amount the Federal Government supplies ap=
proximately eight percent and the States and localities provide the remalnder.
Comparing this percentage with that mentioned above, it Is clear that the special
aspects of education related to employment in this country are more heavily In=
vested in by the Federal Government than is the regular school system.

Looking at the total picture of education supported by both public and private
sources, in the United States, the total investment this year for education will

be approximately $49 billion, or about seven percent of the gross national pro=
duct. The Federal Government will provide about $10 billion of this, or 20
percent.

One of the things this information suggests to us is that no natlon, large or small,
can solve its skilled manpower shortage overnight. It also tells us that manpower,
as such, is not the basic issue; there is also the more important human equation.
Young people must be prepared not just to play a part In the technological revo-
lution but to lead satisfying, rewarding lives, and older workers must be retrained
so they may continue to contribute to man's prograss.

These are basic challenges to the world community, and these are challenges that
education is called upon to help us meet promptly and effectively.
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VOCATIONAL EDUCATION

Walter M. Arnold

Although vocational education has recelved increasing emphasis in the past five
years, it Is necessary fo place It in proper perspective with regard to other
means of skills acquisition. Formal vocational programs, military training, pri=
vate schools, industry, and Federal~State vocational education, account for two
to five percent of all training. Most vocational=technical skills in the United
States continve to b acquired by the "pick-up method," that Is, by accident
or Informal on=the-job training, and manpower specialists and educators should
not be deluded by any contrary ideds.

Vocational Education

Formal vocational=technical education Is @ modern soclal efficlency device whose
purpose Is to integrate skill and knwledge and to transmit these in the most
efficient manner possible. While some encouraging results have been achleved,
there remalns the serlous question of whether we actually have developed an
officient and effective training device. For example, many of the programs,
especlally those In the secondary schools, are quite superficial.

The Vocational Education Act of 1963

There were few modifications In the basic scope and purpose of Federal-Gtate
vocational education during the period 1917 to 1963, By 1963, however, the su~-
perficlallty and Ineffectiveness of existing programs were recognized and attempts
begun to adjust vocational education programs so that they might better meet the
needs of a dynamic economy. The new philosophy of vocational education s
found In four provisions of the 1963 Act:

1. Vocational education must be geared to present and projected labor mar=
ket demand on a national, State, and local basis. Specific programs must be
justified in terms of labor market needs.

2. Educational programs are to be designed to meet needs In all occupations
other than professions (those requiring a bachelor's degree).

3. People of all aptitudes and abilities have a place in the labor market and
are entitled to training. Programs are to be provided for people of all levels of

ability.

4. Any type of educational institution, public or private, is eligible to con=-
duct training under the Act and to receive the financial support of the Federal
and State governments. The types of eligible institutions include: (a) the compre-
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hensive high school; (b) specialized vocational~technical high schools, found nii~
marlly In larger cities; (c) area vocational-technical high schools; (d) post-secon-
dary area vocational~technical schools to accommodate "dropouts" and high
school graduates; (e) junior and community colleges which prepare students for
high-level technical education; (f) colleges, some of which are offering vocation-
al education,

Two other features of the 1963 Act should also be cited: it provides for a na~
tlomvide evaluation of programs enacted under the Act. This is a new feature to
facilitate analysis of various methods of vocational education. It also provides
for research Into methods of vocational and technical education.

Systems of Vocatlonal Education

The system of vocatlonal education as applied in the United States has seven
basic parts:

1. Legislation. Prior to the introduction of any vocational education program,
Federal and State legislation must be enacted which provides authority and
funds.

2. Regulation. From the basic legislation, more detalled regulations that de-
scribe what Ts expected under the law must be drawn.

3. State Plan. As each State has the responsibllity for administering the pro-
grams in Its [urisdiction, it Is necessary to know how the State proposes to meet
the requirements of the low. The State plan Is usually a broad description of
standards.

4. A Projected Program of Activity. The projected program of activity Is a
detailed plan of what the Stats plans to do with the Federal funds. This plan in-
cludes data on the nature of unemployment, of demand for varlous skills, and so
forth. No state can qualify for funds until the projected program Is reviewed
and approved.

5. Reporting System. At the end of each year the States must submit reports
of what was done, how funds were spent, and what results were accomplished.

6. Evaluation. States are obliged to spend some portion of the funds provided
on evaluation and ancillary services. This is an Important link in the feedback
necessary to revise programs and judge results.

7. Research. [t Is quite clear that many problems exist in the field of voca-
tional education and provisions are made to study curriculum revisicn, educational
requirements for various occupations and related issues, so that modifications in
programs can be made.
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Summary and Conclusions

It is evident that the United States is moving ropidly toward a naticnwide system
of area vocational education. The system described previously has proved useful
for this country in the expansion of training facilities, although the task of pro-
viding adequate educational opportunities for all citizens is not yet complete.

Although the Vocational Education Act is the basic legislation underlying the
expansion of area vocational training, many other programs have been enacted
since its inception. These programs are so numerous, varied, and yet infercon-
nected that there is a question as to whether administrators can effectively inte-
grate and apply the programs. Educational administrators today must be very
well=informed, if they are to do an effective job of leading their communities
in the development of modern vocational training programs.

MAINPOWER TRAINING: A NATIONAL SYSTEM WORKING WITHIN THE
LOCALIZED EDUCATIONAL SYSTEM

Howard A. Matthews

Traditionally, education has not been a responsibility of the Federal Government;
it has been a function performed by the individual States. They in turn transfer
this responsibllity to a clty, county, or some other government unit or a combi-
nation, to operate the local educational system. This complicates the problem of
tralning to fulfill manpower requirements because the economic areas with which
these needs are associated may cover one or more government units with saparate
school systems. This iz especlally true of areas of high population density. For
example, in the metropolitan area of Chicago, a manpower planner is involved
with city and county school systems in planning for a training center. In the
greater New York area the educational system of each of three States, New York,
New Jersey, and Pennsylvania, would have a role to play in developing a man=
power program. If the individual States have insufficient need for certain skills=-
for example, flood control experts==to warrant separate programs, a single training
center provided by the national system may serve many States.

To meet manpower needs which frequently involve areas with a variety of govern=~
ment units, it has been necessary to develop a national system for vocational
tralning. The system controls the selection of teachers and curriculum and the
management of the training centers. In this program available local facilities and
services are utilized. If they are nonexistent or inadequate, the Federal Govern-
ment provides the necessary institutions.

As the Federal Government develops a program of vocational training, there is a
question as to whether the same or separate institutions should be responsible for

135

R




vocational training and for general educaticn, Actually, the two types of education
are complementary, They are often alike in kind and differ only in purpose. The con-~
fiict which exists in peoples' minds and in educational systems is not so great in reality,

With the growth of urban centers it is becoming apparent that local property
taxes, currently the major source of educational funds, are becoming insufficient.
The rate of property tax has a practical limitation and in some cases constitu-
tional ceilings. Also, there is political resistance to raising property taxes. The
proportion of school-age children increases at a greater rate than does the revenue
for schools from property taxes. The Federal rale in financing local education s,
therefore, increasing. The budget currently before Congress is asking for $10.2
billion for various educational grants and programs.

Manpower Development and Training Act~~Program Operation

The individual States first develop a plan and a budget for their manpower tiain~
ing needs, and the proposals are studied by regional representatives of the Depart-
ment of Labor. These officials ascertain whether the plans fit actual labor needs
and if all the interest groups of the area have been consulted in drawing up the
plans. |f the program is approved by the Department of Labor, Federal funds are
provided for the project. Normally, the States' own educational facilities are
used but if they are inadequate, the Department of Health, Education and Welfare
will provide the necessary funds for the training project.

A new emphasis of the Manpower Development and Training Act for the future
will be to assist "disadvantaged" individuals. They are disadvantaged in the sense
that they have poor education and/or work histories. Because of their unique
backgrounds it is necessary to develop special curriculu to fit their cultural char-
acteristics and ways of thinking. Since these disadvantaged people constitute such
a small mincrity in individual States, a Federal program appears to be the best
practical means of assisting such groups of people across the country.

DEVELOPMENT OF INSTRUCTIONAL AND TRAINING RESOURCES
John A, Butler

More and more developing countries are realizing that if they are to achieve rapid
growth and viable economic and social systems, they must possess more middle~level
technicians and place more emphasis on vocational and technical education. This
realization has come about as a result of increased emphasis on industrialization as a
means of diversifying traditional economiss, on modern agriculture as a means of pro=

viding food for ever-increasing populations, and on technological change as a cause
of unemployment for the unskilled.
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Vocational and technical education are bosed on a simple premise: manpower
skills can be developed and upgraded through a process of continuing education.
Recognizing that each country has varying needs and resources, the manpower
specialist must adopt a flexible approach to vocational training; he must be daring
and ready to medify iraditional procedures of education, and he cannot afford to
have preconceived notions cn the task which faces him. Above all, the manpow~
er specialist must begin development of training facilities. Developing fechnical
manpower skills is a long process and can only be perfected over time. For ex~
ample, the Ffirst Federal Act in the United States to encourage vocationtil train-
ing was passed in 1917, but vocational training in this country has yet to be
perfected.

Initial Steps in Establishing Vocational=Technical Training Establishments

In order to provide adequate and flexible vocational-technical training establish~
ments, the manpower specialist must initially determine the range and types of
skills the institutions are to provide; that is, he must determine the goals he
wishes to accomplish. It is unrealistic to suggest that the manpower administrator
will know exactly what skills should be provided, and rather than be stymied by
an inability to foresee future structural and technological changes, he should
determine intermcdiate goals which are flexible enough to be modified in iight

of changes in the economy. In estimating future needs, precision is not of critical
Importance, for the need for most interriediate skills is so great that estimates
can be off as much as 50 percent.

Given the goals to be achieved, the manpower specialist must estimate or mea=-
sure the available tools and resources=~the existing training facilities. With a
relatively clear Idea about what exists and what s hoped for, the specialist has
a more accurate idea of what is needed to fill the gap, and may integrate vari-
ous budgetary and legislative constraints into his plans. The manpower specialist
may then proceed to achieve these modified objectives through Institutions and
organizations.

Wbuf to Teach-=Whom to Teach

Two essential questions which must be answered by the manpower specialist are
whom to teach and what to teach. Although in the short run vocational=technical
education must attempt to flil existing critical skill gaps in whatever way possible,
over the long run training must operate in a more structured fashion and attempt
to reach specific age and educational groups. In the United States there is a need
to reach the high school age groups, and in many States the public schools have
some of the responsibility for vocational education. While there is a greater need
to educate older age groups in developing countries through extension and night

school vocational courses, there must also be some attempt to train the younger
members of the labor force.

137




On the continuum of occupations ranging from scientist to unskilled labor, voca-
tional training is most relevant for the middle=skill group. This group includes
various types of technicians (engineering, science, industrial, laboratory, produc-
tion, and maintenance), highly~skilled craftsmen, highly~skilled industria! workers,
machine operators, and semiskilled workers. Employment opportunities of this ,
group range frem pldanning and drafting fo truck drivers and helpers. Facilities,
staff, and equipment will obviously depend upon the particular skili level involved.

Approaching the task of vocational~technical education in terms of @ continuum
suggests the connection between skill levels and allows the human resource spe-
cialist to structure training institutions for continuous upgrading of skiils.

Staff

The key to effective vocational~technical education is the training faculty.
While equipment and training materials are important supplements, the teacher
transmits most of the skills and knowledge in vocational education. The marnower
specialist must determine how many qualified teachers he already has, how many
he needs, and where he may obtain others. Experience in the United States and
some developing countrles has shown that people with a varlety of backgrounds
may be used as teachers. The single best source of teachers Is industry, but
problems often arise over removing skilled people from the production process.

Although petentlal teachers must have a firm skill background, it Is often neces-
sary to supplement and "fill out" this knowledge before individuals can be effec~
tive transmitters of their skills, The institutions which exist in many of the developed
nations often have the facilities fo provide this teacher training. For example,
theDunwoody Industrial Institute has trained many citizens of developing countries, The
process at the Institute is to train teachers in the workshop and laboratory, using

the manuals and techniques the regular students use, so that new teachers will

understand fully what Is expected of them. %
In addition to Initial training, teachers must have ample opportunity to keep
abreast of developments and techniques in their own fields. Just as machines be-

come obsolete, so do instructors unless they are constantly exposed to new ideas

and processes. ‘
Curriculum, Methods, Support Material .

While vocational schools exist to train students in specific technical and occupa~
tional areas, some general education is also necessary. This is especially trve if
the students are of secondary school age. For example, the Dunwoody Industrial
Institute has a general subjects derartment which offers courses in mathematics,
English and grammar, technical writing, worker-foreman relations, bookkeaping,
and economics. These general courses are somewhat modified for extension and
night courses, where the need for badl:iground education is often not as great.
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The basic course work in vocctional and technical fields at Dunwoody is organ=
fzed around occupational areas such as metal working, electrical trades, building
frades, and auvto mechanies. Each of thess major fields is broken down into

18 four-week courses which progress consecutively from basic training in the first
unit up through the most complex training in the eighteenth unit. Students are
often allowed to speclaiize after the first 12 or 13 units. Brecking each major
occupational course into four-week units permits considerable flexibility In sched~
uling and in the educational process. Those students who have some background
In the field may bypass some of the earlier courses or may choose among selected
units. This flexibility Is very important for the developing nations, for upgrading
of workers often does not require a complete course.

| A considerable portion of vocstional education coa be achieved through the use

f3 of instructional manuals and similar support material. Comprehensive and well-

i organized Instruction manuals allow the student to progress on his own and make
the teacher more effective und efficient. Support materials do not replace the
teacher but guide him, as well os the student, and allow one teacher to reach
many more students than would otherwise be possible. These materials are also a
vital part of the short course and upgrading courses where basic skills and knowl-
edge are already present. Desirable instructional materiols may be tronslated
and reproduced in quantlty from selected manuals or written by the staff, In a
curriculum development center for national distribution.

Facilitles

5
§
!

A final, but by no means unimportant, aspect of vocational education is the phys-
lcal training center. The actual structure Is not only a functional center equipped
for student tralning but a showplace of the government which can be used to
demonstrate the progress being made toward achievement of development goals.

As many vocational schools are initiated and run by the government, the contri=
butions that private industry can make are occasionally overlocked. Not only is
i business a source of financing for the vocatlonal schools, but It can contribute

% valuable techniswi advice, experience, and equipment.

R

TRADE UNION PROGRAMS FOR WORKERS' EDUCATION

Lawrence Rogin

In describing some of the characteristics of the American labor movement, and
in outlining the extent and nature of its leadership training programs, | do not
presume to prescribe solutions to the labor problems of developing countries.

It is rather for you, the participants in this Seminar, to deduce from my remarks

B et S
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what is relevant and what might be useful for your own countries. | will discuss first the
nature and functions of trade unionism in the United States and then describe the work~
ers' education program of the AFL=CIO in light of the character of American wnionism.

The Character of American Trade Unionism

The assumpiion of American law and of American workers on which the trade
unfon movement is predicated is that, in a democratic society, it is best for soci=
ety os well as for s labor force that workers be organized into trade unions.
Unions are an important countervailing force to the power of business and govern=
ment and, in oddition, they perform imporitont soclal services In the Interests of
the mass of the people. A corollary to this assumption is that, in order to func-
tion effectively, unions must be sirong enough fo stand independent of and exert
svation over government, employers, and political porties. Labor union indepen=
dence has two prerequisites. One Is a financial base from membuis' dues suffi-
clent o enable employment of a full=time staff of officers and specialists, to
enable larger and more affluent unions to ald weoker unions, to finance the ex~
pansion of unionism, to compensate members who particlpate In strikes, and fo
premote lobbying activities aimed at better lobor legisiation. The second prereq-
ulsite Is copable leadership weli=versed In labor law, the structure and problems
of unions, and the needs of workers and soclefy.

Amerlcan unlons use their Independence and power In three mrjor activities.
They operate in the shop or at the Job site fo improve workin, condifions and to
communicate workers' grievances fo employers. Through collective bargaining,
unions share In the major dec!sions on wages, hours, conditiens of work, and
other benefits. (NB: A fundamental difference between American unionism and
lobor activities In most other countries Is that conditions of work and remunera=
tion are determined by bargaining between workers' representatives and employers
rather than by legislation or governmental decree.) The third target of union
power is the general area of Federal and State legislation on social insurance,
min{(mum wages, union security, tax schcdules! and other areas of concern fo
workers.

Mention of union power leads naturally to a discussion of its role in the American
political process. An essential difference between American and European trade
unions Is American unions' traditional nonsocialism, Most Americar unions,
although nominally aligned with the Democratic Party, have chosen to exert po-
litical influence over rather than through the party system. Despite its deep
involvement in politics, the premise of American labor movement activity is that
the collective power of labor should be concentrated first and foremost in col-
lective bargaining rather than on legislation. Burgaining strength vis-a-vis em=-
ployers is regarded as the key to worker well-being.

A distinction should be made between the weak and the strong in American labor,
for the labor movement is not a monolithic force nor are its constituent members
uniformly strong and independent. Thus, for instance, when the essentially anti-
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labor Taft=Hartley Act was passed in 1947, Its proscriptions seriously hampered
the independence of weaker unions, while the strong have been able to flourish
despite the stipulations of the Act.

A generalization from American experience which may be valuable to labor unions
in developing nations is that the interests of workers can best be served if the
unfons do not so invelve themsslves in political activities that they Ignore the
benefits which they can win through solidarity and sirength at the work place.

Workers' Education Through Trade Union Programs

The aim of union educational programs is to give local unien leaders new skills
and a broader understanding of unien activities. Recently, the scope of programs
hos been extended fo reach a larger proportion of full=time staff, but there has
been no attempt fo educate all unfon members, Courses of study include both
practical training and background information as indicated by the following abbre-
viated st of courses: union history; principles of trade unionism; financing, ad=
ministration, and program creation in unfon locals; law and practice of collective
bergaining; and the economics of porticular industries. In the 1960's increasing
emphasis has been placed on such pressing social Issues as civil rights and poverty.
The length of courses varles according to the sponsoring union and the needs and
interests of porticipants. The most common program, involving over 20,000 union=-
ists each year, is the one-weck residence course. There are also evening courses,
one~day and two=doy conferences, and some longer=term training of fwo weeks or
more. The courses have several types of sponsors. The bulk are run by national
unlons and by State and local unlen federations, but numerous local union chapters
undertake thelr own perlodic training courses. Almost 30 of the AFL=CIO's
130~member national unlons have full=time worker education spacialists. Programs
are financed by a peoling of funds between a national union and the affillated
local unfon which sponsors courses. About 25 universities, most of which are
publicly financed, are joint sponsors with unions of additional educational services.
The dual premises underlying university sponsorship are that training of more effec~
tive union leaders Is an important community service and that workers, who repre-
sent an economic class which has had less opportunity for college education than
others, should be exposed to university activities and teachers. Although two=
thirds of the cost Is typically borne by the public through the universities, admin=
Istration of programs Is largely independent of public and university contral.

In conclusion, | would like to comment on the commonly=held belief that educa~
tion of workers=-and their representatives==leads to employer-employee peace. Itls
true in the United States and is likely to be true in developing countries that the initial
effect of increased labor education is to exacerbate tensions between workers and
their employers because, in the course of their training, workers become aware of
their rights and they begin to understand that there are alternatives to their current
relations with employers. If government and management are understanding and
responsive to the workers' demand that past inequities be rectified, political sta-
bility and labor-management cooperation can be achieved.
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LABOR UNIONS AND ECONOMIC POLICY

Marvin Friedman

the objectives of organized labor frequently may conflict with the most efficient
vse of resources as prescribed by economists. For example, the seniority system,
which is a pillar of the American labor movement, inhibits the mobility of labor.
Unions, nevertheless, feel that the system provides a necessary protection for the
worker of long tenure.

Unions have been content to function in the established system of mixed capital~
Ism within a political democracy. Years ago workers saw a chance to bring about
changes within the system that would lead to a more equitable sharing of indus~
trial output. The system, as operated, has produced great wealth and improved
the workers' standard of living in the distribution of this wealth, but the unions
are not yet completely satisfied.

The gains made by organized labor in the first half of this century reflect the
social, economic, and political progress made in this country during these years.
The changes did not come easily and, in fact, there is still resistance to the
growth of unfonism. Nevertheless, unions have been and remain a prime Initiator
of constructive progress in our society. One of the major achievements of organ=-

zed labor was the 1935 National Labor Relations Act which gave workers the
right to organize and to bargain collectively. The Act was bensficlal to the
entire soclety as It promoted the establishment of strong, free unions which are
necessary for the achlevement of a country's economic and political objectives.
The gains made by unions increase their members' buying power, thereby strength-
ening the economy.

The historlcal concern of unlons to achiave a fuller life for workers Is stll very
much allve. Therefore, both collectlve bargaining and the legislative process con=~
tinue to be vital tools in deciding how much and In what form they receive their
share of the "economic pie." Wages, hours, and fringe benefits have been
stressed, as the workers not only increase thelr share of the fruits of their work
but, at the same time, strengthen through the legislative process their abllity to
negotiate.

Much of this progress conflicts with the policles preferred by econometricians.
For example, in racent years the Federal Government has established wage and
price guldelines which it expects all parties in the economy to respect. Labor
unlons have expressed strong reservations as to the merlt of this policy for it
places an undemocratic restriction on thelr activities and creates further Inequl~
ties In the distribution of the economic pie. In developing countrles, particular~
ly, many economists have emphasized that investment capital must be accumulated
at the expense of current consumption. [t Is unrealistic to expect free unions In
any country to be indifferent to such a statement should it be translated into
economic policy, since it may be inequitable to the workers.
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Balanced economic growth, in which the workers share the benefits, is possible
only when workers are free to exert their influence. This type of grewth should
be a policy objective as it promotes economic and political stability and, thus,
serves as the basls for malntaining o free society. The Soviet Union provides an
example of an economic system where capital formation has been emphasized ot
the expense of a free society. It appears that the Soviets have made great eco-
nomic progress, but they may have made even greater advances under a free sys-
tem with much less suffering on the part of the pecple.

Conditions for balanced growth are not possible under any oligarchy as there is
inevitably a large disparity between a few high~income people who live well and
the masses who do not. In such a society there is no large and growing middle
class which is typical of countries with more balanced economies. Also, under
an oligarchy, accumulated capital is often invested abroad because of the insta~
bility and lack of profit opportunities at home.

In the United States the debate over economic problems continues in the public
arena. There has been no forced capital formation which is characteristic of
less-democratic societies. Though the United States' experience cannot be copied,
this does not negate the importance of free institutions and, particularly, free
labor movements for all countries, for they are basic to balanced economic
growth and democracy.

Unions are also necessary for an efficient manpower development program and,
through collective bargaining, they have forced management to develop or im=
prove the skills of workers. The result is that we have a practice in industry of
improving skills by small increments on the job. There is no guarantee that mch=
agement will take such Initiatlve on its own because in many cases it might find
this inconvenient and would, instead, seek to hire trained lubor. The unions have
placed some of the burden of manpower training on management. They also seek
to get them to plan ahead to meet the problems of technological change. This
re:ieves public facilities of a burden that otherwise would be a public responsi-
bility.

A major objective of the labor movement in ifs collective bargalning and polit=
fcal activities Is to improve human resources. Union action in the manpower
field has often stimulated the Government to act. Unions give strong supyort

to legislation for vocational and formal education, public employment service,
unemployment compensation, Federal labor mobility services, and Manpower
Development and Training Act (MDTA) programs. Unlons have insisted on being
represented at all levals on the advisory committees called for under the MDTA.
They faol that they should have a larger voice in the activitles of the public
employmant service as well. There can be no balanced approach to the solution
of the problems In these areas unless union representatives are involved in their
planning and execution. Labor unions must be free and strong if their influence
is to be effective.
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THE BUSINESS~INDUSTRY COMMUNITY AND MANPOWER DEVELOPMENT
John E, Harmon

In the United States, private industry plays a very important role in vocational
training since most vocational training takes place on the job. The role of the
Department of Labor and the Department of Health, Education and Welfare is
small compared to that of private industry. Businessmen generally recognize that
education is a critical factor in the production process. In this respect, it is
significant that the local school boards which administer primary and secondary
schools are composed chiefly of businessmen. Yet, even though they represent
a majority on most school boards, businessmen generally have failed to empha~
size and utilize vocational education facilities to train the skilled workers they
need. In a poll taken in a large American city, for example, businessmen in-
dicated that up to one-half of the skilled manpower they needed could be pro=
vided by high school vocational training, but only four percent of the high
scheol students in the area were enrolled in vocational education. All fco often
the prestige of a college education makes many technical fields appear fo be less
attractive than they actually are.

There is a real need in the United States for well=tralned, highly=skilled man=
power, and vocational education at the secondary and post-secondary level can
be an important source of such workers, if businessmen act to utilize and develop
the facilities at their disposal.,

Because training should be relevant to the economic activity in the area, busi-
nessmen and educators must work together to plan an appropriate curriculum. At
Los Angeles Trade Tech close cooperation between businessmen and educators has
meant good jobs for graduates and satisfied employers. In Cedar Rapids, good

and well-advertised vocational courses have produced many skilled workers. To
achieve similar results in other cities, local school boards should be convinced
of the value of vocational training.

A chief concern of vocational schools must be that the staff be well-versed in modern
industrial techniques. Businessmen have a stake in helping to find an effective
staff for vocational schools, since they are the ones who profit from the skilled
manpower produced. Vocational schools which have a good faculty and good advisors
will have a waiting list for their graduates. [t makes good business sense to have well-
trained teachers with considerable practical working experience. Business firms should
offer special refresher courses to vocational training teachers. Often, retired skilled
workers may be used effectively as instructors in vocational institutions.

Summary and Conclusion

Whila some progress hos been made in upgrading the focilities and prestige of
vocational education, very little skilled manpower is being trained in vocational
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schools, Most skilled manpower Is still trained on the job by private industry.
In fact, business spends about iwo dollars for job training for every three dollars
spent on public education at all levels, and in several instances the education is
on a more sophisticated level than that found in the universities. The examples
of IBM and Bell Laboratories may be cited in this respect. Vocational education
Is an important investment in the competitive struggle and additional attention
should be paid to the quality and availability of this instruction.

While vocational schools are an important aspect of manpower development, the
developing countries should not overlook the possibilities of training by expatriate
firms. Suck on~the~job fraining could be made part of the original commercial
contract and is an excellent mathod of building a supply of skilled manpower
without spending scarce financial resources. Hopefully, foreign skilled labor
could eventually be replaced by indigenous manpower.

THE TRAINING ROLE OF FOREIGN COMPANIES IN EMERGING NATIONS

Robert F. Jacobsen

The training role of forelgn companies in developing nations is very Important
both for the natlon and the company. It Is In the interest of developing nations
to sHpulate that forelgn Industcy provide tralning programs for local workers. This
is an excellent method for bullding up a cadre of skilled manpower. The foreign
companies can make substantial financlal savings by gradually phasing out more
expensive foreign employees and replacing them with trained local workers. By
empioying mostly focal workers, the foreign companies will also tend to be more
acceptable to the host government and its people.

In most emerging natlons, a great deal of emphasis is placed on a college degree,
but in some developing natlons there are many unemployed college graduates.
Developing natlons cannot afford to waste financial resources. Developing nations
should concern themsalves primarily with vocational training because they must fill
a great need for skilled manpower.

In planning so that proper manpower will be available at a future target date, it
Is necessary first to analyze present manpower requirements and then estimate man=
power requirements at the target date. The educational system should be stream=
lined to emphasize the skills which will be needed at the target date. If necessary,,
planners In developing nations should not hesitate to emphasize vocational skills at
the cost of deemphasizing college education.
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PART V. EMPLOYMENT PROBLEMS
INTRODUCTION

It has become increasingly apparent that the employment problems of the develop~
ing states are complex and will respond to no single or simple remedy. Among
the natfons, one finds different patterns of labor market behavior, institutional
structures, and, of course, resource endowments. For the manpower and employ~
ment speclalist, the significance of these varlations Is that he cannot depend upon
a general analysis of employment problems in the developing states for precise
guldance, nor can he rely upon preconcelved Ideas of appropriate policy. He
must, rather, supplement generai propositions concerning appropriate policy that
one finds In the literature of economic growth and development with approaches
that are tallored to meet specific problems of Individual nations. With this caveat
In mind, however, the specialist can gain considerable insight Info the operations
of labor markets in the developing economies from the observations of those who
have attempted to develop general propositions concerning thz market in the set-
ting of underdevelopment.

In the first paper, Ranls presents a fwo-sector model of the labor surplus economy
and suggests a strategy for development In such an economy. The basic elements
of the strategy are: withdrawal of the labor surplus from the agricultural sector,

use of taxation or some othar method to transform that part of agricultural output
formerly consumed by the labor surplus Into a "wages fund” or a focd surplus that
can serve as the wages of the population feaving the farms, and absorption of a

large part of the labor released from agriculivre by the modern sector through an
Investment policy with a labor=using bilas.

Fisher (2) identifies a number of ways in which the soclal security program of the
developing economy has Important Implications for manpower utilization. One of
the less~obvious of these Is that soclal security affects the mobllity of labor by
providing a means of Income malntenance and a substitute for the extended family
system.

The relevance of Classical and Keynesian employment theory fo the developing
economies is analyzed by McVoy (3). He notes a number of reasons for a lack of
relevance and suggests an alternative approach to employment planning. In a
second paper, McVoy discusses a variety of measures to increase employment levels
and ease rural underemployment.
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BALANCED GROWTH IN A LABOR~SURPLUS ECONOMY

Gustav Ranis

Effective planning for economic development presupposes an undersianding of the
economic structure of the nation. Although the term does not describe all of the
developing countries, many can be described as "labor surplus economies.” My
description of the labor surplus economy and the strategic implications which fol~
low apply to lands containing the bulk of the world's population, but it remains
for you, the representatives of developing countries, to discern the extent fo
which my comments are relevont fo your conditions.

A Two~Sector Model of the Labor Surplus Economy

We could enumerate o score of structural features common to labor surplus econo~
mies, but a listing of three of the most important characteristics should suffice to
convey an impression of the type of economy with which we are dealing. The
labor surplus country has low per-capita income combined with a high rate of
population growth, which threatens to push the standard of living even lower un=~
less output increases rapidly. The nation has limited economic ties to the rest of
the world. The greatest proportion of the population, as high as 90 percent,
resides and is employed in the agrarian sector where the ratio of arable land to
the available work force is very low., With this background, we can proceed to
a discussion of the two major economic sectors.

In the agricultural sector, labor and land are the major economic inputs. Capital
consists mostly of working capital in the form of seeds, fertilizer, etc. The resource
endowment is such that, with existing technology, the limited amount of and is the
operating constraint on output and labor is in surplus supply. The land=labor isoquant
diagram below indicates the sense in which labor is a surplus factor.

GRAPH 1

LAND
Preduction isoquant {com-
hinations of land and
labor giving the same

output).

-
LABOR

The smooth tsoquant curve indicates the various combinations of land and labor
which yield the same output. If the amount of land available is limited to the
quantity "n", then the maximum amount of labor which can be employed produc=-
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tively 1s "pe"=-any labor additional to “pe" which is applied to “n" land has
zere produchivity. Thus, 1f the labor supply in the agricultural sector is "e,"
the amount of labor (pe = €) is redundant because, without additional land, it
can add nothing to farm output. When this additional labor forcs exists in the
agrarian sector and goes through the motions of working without making a signi-
ficant contribution fo output, it 1s called disguised unemployment or underemploy=
ment.

In most labor=surplus agricultural sectors, there are not usvally any specific work=
ers who have zero productivity, Ea:h contributes something to output, but the

N input of a marginal unit of labor time adds virtually nothing to output. Two sa=
lient features of these economies are that despite their meager additions to total
product, workers are still employed, and that their compensation Is not determined
by thelr marginal preductivity (opproximately zero) but according to some institu=
ticnally-determined standord. Often the standard Is the local conception of sub~-
sistence, which is considerably higher than the marginal product of farm labor.
The rates of technological change and of opening new lands to cultivation are
slow, and in many regions changes in production conditions arise only in response to the
pressure of growing population on the subsistence output level.

The industrial or commercialized sector typically employs enly 10 fo 20 percent
of the national labor force. Labor and capital are the major inputs in the pro-
duction process, with land relegated to a minor role. Generally, entrepreneurs,
acting to maximize profits, hire labor only to the point at which its wage equals
its marginal revenue product. To the extent that the industrial labor market func~
tions well, the structural disequilibrium between labor's productivity and its remu=
neraticn, which exists in traditional sectors and leads fo disguised unemployment,
doss not exist in the industrial sector. (NB: Because governments seldom use a
rational marginal productivity calculus in staffing their bureaucracies, they foo
may contribute to disguised unemployment.)

The economic interchange between the labor=surplus country and the rest of the
world Is predominantly, if not entirely, through the commercial sectors, the ex=-
porters of primary plantation products, extractive materials, and light manufactures.
There s, consequently, little external stimulus to the agricultural sector.

A Strategy for Development of the Labor=Surplus Economy

P M

A major goal of economic development in predominantly agrarian countries Is to
achieve a balance in the expansion of agricultural and industrial production so '
that the center of gravity of the population shifts from agricultural to industrial ’
pursults, In light of a characteristically high rate of population increase, this ;
implies a labor=using blas in nonagricultural growth sufficlent to permit expansion a
of the Industrial labor force by at least four or five percent per year.

Four major changes in structural relations are necessary to achieve a shift in the
locus of labor force activity:
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Labor force reallocation: The actual movement of workers from the reservoir of
disguised unemployment in agriculture info industrial and infrastructure employment is
accomplished by means of incentives which act as signalling devices between the two
sectors. The most prominent form of incenfive is a twage gap" befween the lew, ivstitu=
fienal wage of the traditional sector and the higher~paying jobs of the medernizing sec-
tor. The lure of nonfarm employment can be reinforced by better housing, health care,
and other improvements. Formulation of new value systems in which these benefils out-

weigh those of the old life is a major focus of government pelicy.

An agricultural surplus;  As unnceded laborers leave farming, it is important
that"Tarm oufpuf be —intained at leost at its ex ante level and that the remaining
farm population not absorb all of its produce in Increased per capifa consumption.
If ihe same food output is produced with less labor, there is a potential agriculfur-
al surplus which can ke the basis of a "wages fund," a food surplus fo serve as
the wages of the population which leaves the farm.

At the same time that excess workers are siphoned off the farms, commercialization of
agriculture should be pressed beceuss, through participation in a market economy, atti-
tudes and incentives in the farm sector will undergo a critical change, Out of the desire
for money income arlse responsiveness fo price stimuli and receptivity to technological
change. The size of the potential agricultural surplus (beyond farmers! self=consumption)
will be greaily expanded as the farm economy adopts unspectacular and nencapital=in=
tensive innovations such as new crop rotations, drainage systems, and fertilizers.

Financlal Intermediation: Generation of an agricultural surplus to contribute
to the wages and investment funds of the modernizing sector is only partially
accomplished by malntaining or Increasing farm output with less labor. The prob-
lem remalns to sequester the agricultural surplus, which requires prevention of an
increase In consumption In the agrarian sector. |t is doubtful that securities
markets or rural understanding of the copital market are highly developed enough
in most lands for investment in stocks and corporate bonds to be a likely source
of funds for Industry. Likewlise, the operations of commerclal banks seldom extend
to agricultural areas on a scale large enough for them to be the major instrument of
intermediation. Postal savings plans for investment in government bonds, on the
other hand, have been used successfully in soveral countries. Although it s likely
to confront obstacles of several kinds, a policy of taxing agriculture, in money or
in kind, Is the means most likely to limit peasant consumption.

Effective use of the agricultural surplus: Since the goals of an investment pro-
gram are fo increase output and absorb as much as possible of the reservoir of dis-
guised unemployed, the major criteria for allocation of investable funds are the
intensity of innovations of investment=-the increase in productivity embodied in
capital using new technology=-and the labor-using bias of investment, the amount
of employment created per dollar of capital formation. A fundamental misconcep~
tion of many economic planners is that advanced technology must be imported with~
out modification from developed countries and that, because this technology is pre-
dominantly capital-intensive, industrialization in developing countries must be
capital-intensive to be efficient. My assertion is that innovations can be both
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capltal-using and labor-using if planners refecr the assumption that foreign labor~sav~
ing technology must be imitated slavishly. They must begin fo use imagination and

N ingenuity In adapting borrowed ideas fo their own resources. This requires investiga- H i
tion of the feasibility of labor~Intensive innovations in supporting a continuous mechan- |
Teal production process, and Introduction of "putting out" or subcontracting fo indivi~
duals the parts of a discontinuous production process which lend themselves to manual :
fabrication. While development strategles rightly stress an Investment's addition to ‘f
output, they must be equally cognizant of its contribution fo the absorption of surplus

agricultural labor into industry and Infrastructures. The measure of success of develop~-

ment strategy in a labor-surplus economy is reallocation of the labor force into non-
agricultural employment at a rate greater than the general population increase. The '%
outlook may seem pessimistic for some of your ‘countries, but successful starts of a
g shift in the labor force center of gravity in Mexico, Taiwan, Korea and,