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n early 1979, the U.S. Government greeted with gtea‘t relief the
report that unemployment had dropped to 5.7 percent. Ten years
earlier, an unemployment rite that high would have been greeted

. with horror as socially and politically unacceptable. Unemployment in

Europe in the late seventies reached levels not seen sjnce the thirties.
In the-Third World, the proportion of -the population unable to find

ﬁmductive work dwarfs the figures for the industrial world. Chronic .

igh unemployment seems to have become entrenched in most of the
world ‘economy, and traditional measures for.combating it appear

inadequate or inappropriate—or both.

-In the Great Depression of the thirties, the global economic machine

L

broke. down; throwing millions upon millions of people ous of work. .

The current crisis in 1'510%.'&11 employment is not the product of any
such catastrophic malfunctioning of the economic system, and it is
this fact that makes the current situation so alarming, It is possible

for the world economy to tick along in what seems to be good health -

without providing livelihoods for vast numbers of people. As the

steady stregm of the unemployed and underemployed turns into a -

flood, a thorough reassessment of current economic policies is due.
Conventional measures of economic health-such as growth rates,

~ capital/output ratios, and foreign-exchange reserves do notyreveal the

underlying malaise. Even conventional measures of unemployment
understate the problem, sometimes grossly. ' o

Classical economic theory assumed that the three basic factors of
roduction—land (which includes raw materials and energy sources),
abor, and capital—would always be used for production in propor-
tions that reflected their relative abundance. Today, it is obvious that
no "invisible hand’’ is working to'®sure that optimal mix of factors.

5

The best use of a country’s economic endowment can be obstructed

by economic and.social institutions suclf.as land-ownership patterns,
methods of industrial organization, choicesQf technology, concerfra-
tions of economic power in particular. markets, income distribution,
and tax policies. Tﬁe purpose of sound economic management is to

- ensure.that resources are neither overexplaited nor wasted. Persistent

high unemployment signals ajob poorly done.

5



- Needed: One Billion Jobs
Over the next 21 years, the global labor force will grow by about 900
million people. This is the estimate of the International Labour Of-
- fice {ILO), based on some fairly conservative assumptions about par-
ticipation it the work force. These 900 million will join some 50" mil-
lion currently unemployed people and about 300 million who,are
j underemployed.! The figures are numbing. They are also notoriously
‘imprecise. But even a generous allowance for error carinot blunt the
-« challenge of finding work for more than one billion job-seekers by
¢ the year 2000. ‘ : -

In the final quarter of this century, an average -of 36 million people
- will join the global labor force each year. During the previous 25
years, the average annual addition was about 22' million. (See Table
1.) Existjng employment policies have not produced adequate jobs for
even. the current number of would-be workers. More effective pro--

L A

grams must be established if governments are to'avoid the economic > .-

~ «problems'created by a massive waste of human resources, the social

' ‘Froblems agsociated with unemployment’s impact on individual wel- .
are, and the. political problems generated by great numbers of people
being shut out.of the etonomic mainstream. . ‘ oo
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Table 1z Increase in World Labor Force, With Projections to2000

‘Region _ 1950-1975 . 1975-2000

o ‘ T ’ .\’ {rpillions) _ '
o - Developed .. =~ 123 ' ., 118
‘ Developing o 423 782
World Total ~ *545- | . 900

‘ f Source: International Labour Office.
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- Work is still the primary means

o , ' - by which people establish a

| -+ caimto a share ¢f production.”
.#‘ .

From an ecohomic viewpoint, human labor must-be seen first of all
as a resource whose waste dimjnishes.the total output of godds agd
services. Massive unemployment- should be regarded with the same
alarm that would greet the rupture of. a major oil pipeline that daily
spilled millions of . barrels of fuel Moreover the need to use labor
resources more fully is highly compatible with the need to'use other
resources more carefully. In many instances, more conservative re-.
source consumption will involve substituting labor for eriergy and
raw materials. ' o

For an individual ‘whose labor is wasted, inadequate employment
usually leads to personal hardship. In many poor countries today,
employment is a more serious and intractable welfare problem than
‘ “food supply is. India, for instance—long associated with the
. Malthusian nightmare of too many people and too little food—has
enjoyed -an excellent series of harvests in the past few years. Grain -
reserves have been built up and some grain has even been exported.
Widespread huhger and malnutrition persist in India not because -
thete is,too little food to go around, but because the poor do not.
earn enough to obtain an adequate Wdiet. The employment préblem -
thus translates directly into a distribution pmbﬁm because most’
economies allocate the fruits of production to people primarily on the .
" basis of their employment.. The family serves as a secondary channel
~of distribution wgere members who work in the cash economy share
- —"their income with those who do not. Some institutions, including
most grominently governments, also transfer income between groups.
k is still ‘the primary means by which people esta lish a .
0 a share of production. To be without work is to place that
claim in jeopardy. . o .

" People unable to find work after a prolonged search, or unable to
" achieve an ‘adequate standard of living through the work they do
. find, have ample reason to feel that the ecanomic system has let them

down. Some may respond to the failure of economic policy with
resignation, others with pelitical activism, a few, with nihilistic rage.
It is a rare election today in which employment issues do not play
‘some part. They take on a particularly Eittgr political cast when op-
portunities for work "are unevenly distributed—and this, alas, is

¢
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usually the case. Many long-standing internal disputes in modern:
~ states, such as the separatist movements of the Basques in Spain, -
. the Corsicans in France, and the French Canadians, are fueled in part
8‘ by the poor employment. oppottunities of the aggrieved group.
Whether it afflicts a whole population or is concentrated n a partic-—
. , ular segment, hi’%‘h'ﬁ employment is a potential, if not \an_.aetdal,
: threat to those who Hold political power. This is as it s be, for
- the political estabjfshment cannot be said to be _safeguarding the
 interests of the pedple if the people are without a decentt Livelihood.

The employshent problem is, In part, the fallout from the population
{  explosion of the century)s third. quarter. There are now some en-
" ©  couraging 'signs that world population growth is beginning to, slow
down.? But most of the people who will be part of the labor force by -
the year 2000 have already been born. Thus: demographic change,
~while; crucial to the long-term solution of the employment problem,

- will ‘have very littlé impact on the need for jobs in the next two
decades. . ‘ .

Demographic changes work themselves through the labor market (

-over a long period. The legacy of an era of high opulation growth

is felt for 15 to 20 years after growth slows, as chiﬁiren pass through.

the schooly and grow te working age. In Western Europe, birth rates:

~ have been low guring the seventies, but the labor market is only

- —-——-now digesting the demographic bulge caused by the high birth- rates T

- . of the fifties and sixties. Between 1979 and 1985, the  population of

.the AinefEuropean Community cauntries is e pected to increase by

. only &~/million, but the work force will grow by 9.7 million. In indi-

. vidual countries, the differential is even more startling. Over the
2 next six years, the West' German population will shrink by 1.4 mil-.
lion, but the labor force will grow by two million.3 - ; ‘
 Once the children of the baby boom have made their"way into the
labor markets of the industrial countries, the number of new entrants
to the labor force will begin to fall year by year. At the same tinve,
the number of workers retiring will begin to rises as ‘the' population
ages. These two trends together will. slow and eventually halt the
growth of the work force. Some demographers -are even ~predicting
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that the West will suffer labor shortages .in the late eighties and the
nineties.¢ Other developments may prevent these. shortages from .
materializing: the retirement age may -drift upwards, more ‘women |
‘may . seek paid employment, ‘or the demand for labor may slacken. 9
Still, it is safe to predict that the labor force in the rich countries will
~ be growing much more'slowly (if at all} a decade hence than it is now.
The dimensions of the industrial nations’ employment problem at the =~ 7,
end of the century, therefore, will be determined more by social, R
. technological; and economic forces than by demographic pressures: .

By contrast, the sheer'demographic momentum built into labor-force
growth in the Third Work% is awesome. In Mexico, for example,
more than half of the cuygent population of 64 million is under the .
age of 16; by the year 2000, the labor force will more than double.

e adult labor force today amounts to only 28,percent of the popu-
lation, since many women never enter the formal job market. And of
this 28 percent, or 18 million workers, only half are fully employed.

Each year, hundreds of thousands of young people enter a job -
.. market that has been able to absorb onf; a fraction of those who '
. preceded them.s .. . :

o : ‘ . .
The employment challenge in developed countries is so different
~ from that in the .Third World, both in scope and in nature, that it is
- almost misleading to discuss it in the same terms. In the Couficil for
Mutual Econgmic Assistance (COMECON) countries, includ_ingb the -
__.' . Saviet Union¥and maost of Eastern Europe.the employment problem
' is actually a labor shortage resulting from a combination af,«,dema— '
« graphic, historical, economic, and political factors. .In the industrial
West, including the United States, Western Europe, and Japap, a
. cyclical pattern of unemployment seems to have given way to chroni-
«cally high rates that persist in the, face of expansipnary measures and - -
hxgg inﬁatio’n. coe - S . ‘

Yet the vast majority of the 900 million peopl’e{ who will enter the

¢ labor force by the year 2000 will live in countries like Mexico, with

outhful populations and already overcrowded job markets. The less

" developed countries will be home to eight out of nine of the new

job-seekers.¢ These people’s need for a livelihood is the \_neart of the
global employment problem. ' ' .

-
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Measuring Empioyment
. T -

. : . - ¢ . D
10 1t4is interesting and. useful to consider the “patterns of work in rich
industrial countriés and those in poor developing nations, for the
two present very different aspects of .the global employment picture.
‘Before making comparisons, however, the different ways of measur-
‘ing employment should be considered. Even 'the best employment
; ‘statistics give only an approximate idea of how much labor is actually .
‘ . wasted. Statistics, especially from poor-countriés, are often of poor
A+ quality, while the concepts and definitions used im collecting them -
'S . may bear little relation to the actual configurations of people’s eco-
" nomic. lives. The numbers should be taken as evidence rather than as

truth, to borrow a phrase from Kenneth Boulding.” : '
Different countries count their employed and unemployed in dif- .
N ferent ways. Some teport as unemployed only those people who have
* registered with official employment boards. Many countries rely on
periodic sample survéys of -the population, but some will record as
employed anyone who has worked even one hour a week, while
others have higher time thresholds. Some include part-time workers
among the employed while others leave them out altogether. Some
surveys will asE a person if he or she has worked or looked for work
during the previous day while others will base the question on the
~ ,experience of a week or six months or a year, These variations make
it difficult to compare national unemployment figures. .
Analyzing who is in the labor force®and who is not’ miy be even
trickier than distinguishing the employed from the unemployed.
Definitions of the labor force nortnaﬁy@exclude .people who are not
.. actively seeking work because they know that none is available.
* ~+  These people are labeled “discouraged workers,” and their numbers
are sizable in some countries. The United States estimated the total
at one million in 1977, a year when seven milliorr people were of-
. ficially . unemployed.s If ‘the discouraged had been counted with
“those out-of work, the 1.5, unemployment rate that year would have
been 8 percent instead of 7 percent. In poor”countries, discuraged
- workers probably represent an.even larger proportion of the potential
labor force. " S .
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D I T is much more widespread
. e | -~ inthe Third World-
: ; : than open unemployment.”’

. B B . - . — . . .
-Students, housewives, anderetired people, like discouraged workers,
« are not included in the labor force although their status may be
amhiﬁuous;. Sample surveys, in the Indian state of .Kerala iave
recorded as many as 48 e@\t of 15-to-19-year-old boys as “stu- |
dents”—an extremely high proportion for @ poor agrarian region.
Quite a féw are probaiiy students by default, prolonging ‘their
. schooling because they cannot find appropriate jobs. Surveys in a
« " number of countries also show that many housewivgs would enter -
“  the labor force if both jobs and child care were available. In the
. United States, the proportion of adult women participating in_the
.- - labor forge rose from 34 to 50 percent between 1950 and 1978, which
created a much larger demand for jobs than would have been antici-
pated on the basis of static assumptions about women'’s.work.?
Accurate projections about the labor force participation of different
groups are needed for realistic ‘'employment planning. These assump-
‘tions require, if not a social crystal ball, at least-a fair amount of
insight and skill. Planners” imust try to foresee the employment
~ implications of changing' social pa‘!&r\xlx\s, whether in women'’s roles, .
_in retirement ages, or in the educational>system.. The size and stability
o :pE x g}x;oups normally excluded from the definition of the labor force
- /can have an enormous impact on the perceived need for jobs. “

One of the most severe problems with employment statistics is the’
measure of underemployment. In poor countries, millions of working
—{—-people earn less than they need to-maintain -a- minimally -adequate -
/. . standard of living. The problem may arise from either the quantity.
or the quality of work. The most common method of measuring .
underemployment, however, only counts additional time ‘available .
for work. This satisfactorily accougts for workers who are subject
to involuntary idleness, but nat forReople who work ‘fohg hours at -
tasks of such low productivity that 8eir earned income isn’t enough
‘to cover basic needs. Underemployment is much mdre widespread in
the Third World than open unemployment, but.it is notoriously
difficult to get a statistical handle on the size of the problem: '

* Probably the best available measure of the adequacy of employment
. is_the measure of poverty. An incoime yardstick takes in both. un-
- employment and underemployment, and is the most appropriate tool

“Underemployment -



- 'may indeed work long hours, but they are more of an empleyment

© recen
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for detecting the welfare: consequences of the employment picture..

It is perhaps the only approaec?x ‘that can 'distinguisf\\’ between the *
tfy graduated, unemployed child of a middle-class family ‘and a ~ ~

- landless laborer or rickshaoperator. The latter two-do- have jobs and.

L]

J
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problenv than the young graduate in terms of personal welfare. The

young graduate, however, is much more likely to show up as an . ¥
. L} « | . .

exx‘;\ploymept problem in qatignai, sgatistics,“‘ | e

- Mokt of:.the terms used to describe employment and unemployment .

“evolved in the context of industrial economies and are not very uséful -~ -
far describing the' situation in developing| countries. Millions of
Third\World workers do not_fit neatly into conventional categories,o
such. as people whose work 'is mostly. seasonal, peopleswho work
“irregularly in the informal sector, and people whose ‘production -
does not enter the cagsh economy. Statisticians who compile employ- - . "¢
ment’ d;\(a} seem to have particular difficulty classifying working -+
women, especially women who work.without wages in family enter-

(Y

prises suck as small farms or shops.” .

The' easiest'group to rr‘éasﬁre' in the Third Wezld comprises. workers

*in . the/ modern ‘urban, sector, whose employment ‘conditions most . .-

__the wrong issue—the emiployment problems of a relatively privileged

nearly resemble those in the advanced industrial couptries. It is always

" tdmpting to emphasize these measurements bécause they tend to be

*the miost reliable. But emphasizing them car lead to concentration on

e T

]
-

© minority. "
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. India’s unemployment estimates shed some light on the importance
of choosing &e’ right méasurement tools.” In a total” populatiopof -
. roughly 630" millicp, about 12, million people are éurrentiyﬁom R
official umemployment rolls. “This is a huge 'number in absolute, ' |
‘terms,. but it actually represents an unemployment rate comparable
to that in Western Eurdpe and the United States. However,=if under: -
* émployment. is also- considered—using ther conventional measure of

~ additional hours available for work—in 1973 tofal uremployment.

_ fin person-dags) was equivalent to 4.7 times tht official total. If this

ratio still holds in 1979 (and there is no reason’to believe it would
have declined), total unemployment would be roughly equivalent to
57 million people.  * e
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~Applying the income yardstick to India's -gituation ives a third :
" “estimate of the siz¢ of the employment problem there. TR figures are
.-+ far from precise, but they do yield some evidence about’the adequacy
" .of available work. "Estimates are that between 40 and 66 percent of 13
- “India’s. populatioh, or, 252 to 416 million people, live; below the N
officially designated poverty line—a line so low it is hard.to imagine ,
* -+ how people survive' below it12 Absolute poverty on thisscale is a = .
reflection of inadequdte employment. If the-labor force paticipation
“rate of the povertysstricken matches the rate of the popul tion as a”
«whole, one-third. of those affected by absolute’poverty are workars.
- There are, ,therefore, between 83 and 137 million Indian workets
. .whose employment does  nat- bring L&n ‘and, their dependents a_,
. decent standard of living. e :

f *

.~ Grude though this is, .this income estimate. of employment adequacy. .
. gives a far more realistic assessment of the desperate need for employ- .. 3

> ment in"India thin the official unemployment rate does. If all the 12

“million officially unempldyed were to find productive work tomorrow,
India still would not have come close to solving the real employment
Froblem—law productivity and earnings among the ver 500;. An
LO report on povérty in Asia, published in 1977, stat atly that
“‘most of the poor are not ynemployed and many of the unemployed
are not poor:” None of the empirical studies cited by the ILO report

" identified unemployment as a ‘prominent cause’” ff _poverty in

. Asia R} LA A

te
.

~ None of this is meant to say that open unemployment in the Third =
*°. World is not a seripus problem. It is. The numbers involved are
- " enormous, and the waste of human resources is massive. But in most
. . poor- countries open unemployment is the Yip of the iceberg. It is
important to see the employment problem whole so that poligies can-
be designed to solve it wholly. B . '

-
*

" .Jobs and Joblessness in Rich Countries "~ - T g

Eastern Europe and the Soviet Union_have an employment problem
that must seem enviable to many others—a shortage of labor. Ac;
cording “to official statistics, overt uriemployment -virtually disap-
peared during the fifties from all the European socialist states except
-
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. Yugoslavia. In 1975, shortfalls of industrial labor reached 10 percent
. . in %zechoslo@akia‘._a,‘n&z to 4 percent in Bulgaria. Ironically, the sur- .
' 4 o Plusdemand for labor“generates a certain level of residual unempléy-
14 ment—perhips 2 percent—as workers change jobs frequently in order
‘ . ‘to better their pay; position, or location. 1+ - . Co
The Eastern European labor shortage stems in_large part from the
‘ re%ién‘s massive losses during World War 11, as well as during the ,
political turmoil of the forties and fifties. It has been perpetuated by =
.. extremely low birth rates; which have brought population _‘grmytg-a"'
e down to 1 percent or less in. most COMECON countries. As a result, .-
the labor shortage will be even mope acute in the eighties. The
- Eastern Europeans have not shown any inclination to ease their
' tight labor markets by permitting immigration, perhaps because
‘ they fear that social disruption would. result. Foreign ‘workers are
<., allowed in only for short periods ofwork on,specific projects under
tightly contiolled conditions. _ . - - . ¢
A o ! . . N . \ . . .
-Many would argue that COMECON's quandary is less one of too
. few workers than of too little output per worker. According to of- '
ficial Soviet figures, the productivity of Russian workers is only -
“.- e about 55 percent that of their Americ# counterparts. The reasons
are in part historical. Production frocesses in many industries
evolved at a ‘time "of labor surplus-and full employment_policies.
~~ Overmanning was-not_considered niuch of a sin under se conyi-

-—----tions, and some incentives to pad; the Work roles within individudl -. —-

.- enterprises got bujlt into the systemi: managers’ salaries, for example, * -
~t.are determined jn-gajt by the number of employees an their pay- .
rolls.15 PR Ciwa L o
.- Spurs to greater output per worker in Eastern Europe tend_to be
«  weak.. Wage differentials are kept low and consumer goods are

relatively scarce, so 'there is little material incentive for outstanding
performance. Decision making is highly centralized, .which leaves
ﬁttfe scope for plant-level innovation. High turnover, absenteeism,
~and alcoholism are other drags én output and may signal a morale
v+ problem in the -wark,Fbrce;g slowly growing labor force’ with low
~ productivity could be a serious constraint on growth for the COME-
" CON countries if solutions to these problems are not found.
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» 'The:qrﬂy other significant ¢luster of labor-deficit countries consists
, . of some of the ,oii_—groducin‘g states in the'Middle East. The huge fi- ~
*  nancial resources o

these countries stand\in marked contrast to the .
size ,.and economic . level of their populations. Vast niumbers of 15
oreign workers have been imported to support sthe rush to-indus-
trialization based on oil revenues. As much s half of the male labor -
", force of Yemen i$'working in Saudi Arabia at any given time. Workers
" * pour into the Persian Gulf area from all over the Middle East, as well
as from India, Pakistan, South Korea, and other countries. Managers,

. skilled laborers, and professionals are drawn from all over the world.
This dependence on foreign workers is one factor that has led oil
economist - Walter E. Levy to question the long-term development
prospects of the oil-rich states.” He has compared them to' Spain in.
the sixteenth- and sever}teenth centuries, swamped with riches from
its colonial empire. Having failed to develop its human,_ resources,
Spain gained little” of lasting benefit from its windfall of. gold and
siiver.1¢. R . ‘ ‘

B

In the early seventies, Japan and several Western European countries
.also faced labor shortages. Japan's answer to the tight labor market
‘was an impressive increage in output’ per worker. West Germany,
France, Switderland, and others coped with the excess demand for -
labor by importing workers from the Mediterranean countries such as
. Spain, ltaly, Portugal,  Turkey, and Yugoslavia. The years of lgbor.
shortage -came tosa rather abrupt end, however, with the 1973-7
“recession. As a result_ of the weak recovery from recession, most- ———
" Western industrial countries are now experiencing levels of un- ¢ ‘
_employment that equal or sufpass any they have known in the past . -
20 years. In the European Community, overall joblessness stands at
nearly 6 percent of the labor force, compared to 2.5 percent in 1974.
. _In Japan, there were two job openings per job applicant in 1973;
" " now the reverse ratio prevails.? ' e

- These mne‘ﬁt levels would be even higher if it were not for
the cushioning effects of some . changes.in tﬁe composition of the

_ labor force. In some Eurcpean countries, much of the economic hard- -

" ship has been borne by immigrant workers. The number of foreign

- workers in West Germany has declined by 700,000 or more since

1973, -and over ‘one milliori immigrants remain in Germany unem-

15
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o Fioygd;. France is offering. a $2,000 payment as inducement for

.+ forgign workers to go home, and is now turning to more Draconian

.~ incentives (such aswrefusing to allow«foreign workers’ families. to join

; 16 them) Sinae few immigrants' have responded to the financial offer.

. Switzerland has managed to endure a 12 pefcent decline in employ-

: ment sincg 1973 Wi;l%'aimaist- no rise in unemployment rates by’
repatriating thousands of immigrants. These countries , have quite
literally exported part of their unemployment. Japan did. not have .
that option, having few immigrants, but sihce the start of -the reces-
sion the number of women in the labor. force has declined by nearly
- one milljon—a number almost as high as-the official total 0%, -unem-

_ -ployment in Japan.®* - . - ‘ ; : e

. :In North America, there has been little of this cushioning effect on
unemploymegt rates. Immigration, both legal ‘'and illegal, continues to
augment the labor force. Women continue to enter the job market in

~, record numbers. Across the board, labor force participation rates are

' rising. The result is paradoxical: great numbers of new jobs are cre-
~ ated, yét unemployment remains at an historically high level. Canadian
statisticians calculate that if participation rates had remained constant

at the April 1977 level, the unemployment rate for April 1978 would

' }gve been 7.6 percent instead ,o? the. 9.3' percent that was actually
ecorded. Over that dne-year period, 327,000 new jobs were created,
but the number of job-seekers grew by 410,000. The U.S. economy |

o was more successful’ at keeping up with the increase in its labof
————force;. -unemployment -actually - fell- during 1978 -as job creation out- -
paced labor force growth by about a half-mijllion ﬁ:{aces. Still, at the
end of 1978 the U.S. unemployment rate was 5.9 percent, and it was -
widely expected to rise during 1979.19 ° , ' ,

The smooth curves of classical economics are based on the assump-
tion that labor markets are homogeneous—that any worker is avail- .
able for any job. This, of course, is far from being the case in the real
world. In ?:act, a substantial part.of the unemployment in rich na-
‘tions arises from a poor fit between available workers and available
" jobs. In Japan, for example, as many as three-quarters of a million
skilled jobs gre going begging, despite open unemployment of over
one mi{Iion ‘workers and idsen unemployment o? perhaps ‘another
million. The ‘trouble is_that the job openings are in fields like

i,‘"‘.fQuf
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. L . ‘the:unémploymeﬂtm.rich‘ nations
v - - B arises from a poor fit between
o ' available workers and

B - : _ available jobs.”
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flight technology, electronics,

‘shipbuilding and have skills that are' not ‘easily transferable. Similarly,
"in ‘the United States a shortage of skilled blue-collar and clerical

information,.and public services, while
the redundant workers are in declining industries like textiles-and -

17

- workers and some professionals coexists with high overall unem- -
ployment in which the unskilled figure strongly; in 1978, help- .

“wanted advertising hit new highs while unémployment stuck at the
6 percent level % : .

. . . B .
. - . .

In the sixties, most economists believed that accelerating wage costs
would begin to generate inflation when unemployment fell to-about

P T

' 4 percent. Now, many expect this effect at 5.5 or even 6 percent un- - -

employment. It is terribly unfortunate that this “trigger” level of

unemployment has crept into common parlance as “full -employ- -

ment”~a definition that defies common sense, Identifying the trigger

point. is useful; it can indicate when general ®economic stimulus be. -

. cames an inefficient way to ¢reate jobs and may indeed-spur inflation
- by putting additional pressure on already tight markets for skilled
labor. It is by no means clear that the U.5. economy has reached that

trigger point and .it is unlikely that anyone even knows precisely - -
where it is. Labor costs have not been the Iea‘id'inﬁ contributor to cur-.

rent inflation, even in labor-intensive sectors like construction. But

there is reason to believe that much—though certainly not all—of ;the

unemployment now afflicting the United States and other members

———of the QOrganisation for Economic Co-operation and Development
© (OECD) is "structural unemploymerit’’; it derives from thé structure.

. of 'the.economy-and of -the labor force rather than from a low level of
' economic activity. oo o s L

«

—_ ———

The two most dire threats o employment in the industrial nations '

are seen—or imagined—to.be cheap labor abroad and automation.
Lower labor costs in other countries entice domestic -industries by
- allowing competitive goods to be produced and sold: more cheaply.
For once, it warks just the way Ac&m Smith said it would: the poor
countries " are displaying their comparative advantage in labor-

intensive products, and the marketplace is giving them their due. Ina .

sense, the rich countries afe victims of their own' success in raising
the incomes of the working class to the point where, despite increases

. ‘ , . ¥
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in productivity, unit_labor costs are -too high tp compete with Third
- World producers. . - P .
. , . Y

1.8 Logically, - perhaps,; labor-intensive industries like. textiles, footwear, .

- and electronic_sub-assembly should be.located .in developing' coun-

. tries, but this is politically and socially ‘very:difficult. Because they

. are labor-intensive, these industries are often important employers
in industrial countries, even when their ‘competitive’ position in the

-+ 'international market is declining. The textile and garment industries -

- 56l account for 10 percent of industrial employment in the Eyropean
Community, for’example,” which would make their. departure awk-"
~ward.?t The 4textile industry will never disappear. entirely from
Europe, but it is likely to become more confined to producing for a
. ¢ small -and- specialized segment of the world fharke‘t—chief%}v
luxyry market—and the number. of-Europeans: it em loys is. likely to
ink. Competition from the Third World is now also putting pres-
; ure on some heavy industries in the West, notably steel ar?g
-/ building. o o :

-

Technological advance has been .greeted: with forgcasts of massive
unemployment ever since the invention of the steam|engine. The cur-
rent generation of microelectronic technology, howeyer, does seem to

. g}i}ve some cause for concern. Microprocessors are tiny computers’
"+ that can now be built very easily and cheaply.. The most familiar-

,: the |

ship-

example . to most . people is_probably the pocke} calculator, the

- i, several hundredlq less than tendollars, . 7
Vel : en doliars. <.

Micropracessors have an endtmbus rangew of applicati®ns, from

monitoring the flow' of material in a chemical plant to monitorifif
the "condition. of a critically ill patient.” Unlike’most previous waves
of | automation, microelectronic_technology replaces skilled as well as
unskilled labor—brains as well as brawn. Many of the workers it
displaces will be white-collar workers in service industries. It aljo
differs from, earlier changes in- its-pace: while i{ took nearly two

-centuries. to get from the beginning of the Industrial Revolition to .

‘Toyota’s gssembly lines and factory ships, the micfoprocessor revolu-
tion may be.completed within a few decades. A recent report by the

_ o= ;

——Cheapest of".yghi{:has come down ifs price over the last decade from -

‘French Government warns that the new technology ‘may cut egiploy- -
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o T “*Undifferentiated policies to

! ' L . stimulate investment could -
. - actually aggravate unemployment

& e bi;bhastening\the adoption of
L ~ neéw, labor-saving technologies.” .

N

-« 1 1 o - ) -

‘ment in bariking and insurance by 30 percent in the next ten -years,
while a West xE.germam electronics company predicts -that' 40 percent
.. of all office work currently done by hand will be done by machine
., in 1990.2 The social changes that accompany such shifts. may be as
wrenching- as “those of the Industrial Revolution, but society has
much less time to adjust to them, = oo o

) -The developed economies MVésu?vivEé the shifts from agriculture
- and from industry toward the service sector. But no one ‘seems to. be
sure where workers who are displaced frog the service sector will
go. Certainly people will be needed to produce and operate the.new

« - machines, and the new technology will undoubtedly generate jobs that
have not even beer thaught,-ofg et. Still, many observers are worried .
“that far more jobs will be lost-than will be created. There is further
concern that if traditional. macroeconomic remedies are applied ip an
effort ‘to- combat” the unemployment, they could have a perverse
effect: undifferentiated policies to- stimulatejinvestment could actyélly
aggravate unemployment by hastening thé®adoption of new, labor- .
saving technologies. - - - : o '

< .

he impact on jobs of structural changes in the economy is borhe
~dis oporticnatel]y by particular groups in  the population. The
" groups,_most affected are women, minorities, migrants, and youth
—those Xaditionally ‘at the end of most distributive gueues. In mid-
1978, the overall U.S. unemployment rate was about 6 percent. The

““‘{'“‘ra't'e for adult men wads just over 4 percent, while for adult women it . —

- was just over 6 Fercent. Joblessness amorig minority groups stood at
twice the general rate. Among tednagers of all races, unemployment

" topped 16 percent., At the very end of the employment line, minority -
teenagers suffered an unemployment rate of 38 percent. PPast experi-

»  encewith “full employment’’ demonstrates that everl if. macroeconomic
‘manipulations worked like a charm, economic expansion would not
necessarily solve' the structural problem. In 1969, when overall
unemployment dropped to a spectacular-sounding 3.5 percent, 12
percent of all teenagers in the labor force were still without jobs,
including 26 percent of youing black women.z3 .

Unemployment among. the young is a serious problem.in all the
OECD ‘countries except Japan, -whese it is concentrated among

L
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" waorkers of late middle age.”In ‘the European Community, workers - ¢

under 25 years of age make up 17 percent,of the working popylation. =~

'« - Yet they account for 37 percent Qf’P the unemployed. Unemployment .

: Z_O_among people aged 20 to 25 ¥s twice the Community average; for

those under 20, the rate.is three times the average, In the*OECD " .-

L gsnuntr'iesécollecti?ely, four out of ten unemployed people are under. __

U v . . . o ‘ R L

The social harm caused by high: yduth uremployment is:perhaps
* even more’ serious_than the economic harm. Young people are often- .

cushioned by theif families from the full brunt_of,incﬁ\(i ual poverty.

" Yet'the legitimate fegt of social observers is that'if early’experience . *
‘. in the labor market is tharacterized by frustration and’a sense of ;
" inadequacy  Qr uselessness, the  resulting alienation ‘may persist*
throughout a pérson’s working life. ' e n

-The high unemployment rates for youth, women, and minority group
members are a product f.'&iiscriﬁ\inati_omagainsg thesé*workers on the. .
- labor market; ‘as well*as ghei&j{:'oor' access tgx‘ixta;ning in marketable
skills and their relative lack of job experieff¥e. Together these factors
-weave a circle that-is difficult to @scape: it is hard for the unemployed -
to get jobs because they haven’t already had jobs; their lack of ex-
. -perience calls their productivity into question so that employers are
reluctant to hire them, Employers’ low-expectations of this part of the
work force can easily become a self-fulfilling prophecy. '

It is difficult to escape the conclusionithat concentration of *un-
employment among relatively powerless groups is a convenience for
-both the economic and the political establishments. The new lumpen
proletariat is distinguished not by its class affiliation but by sex,
_ race or nationality, and age. It has thetefore Jess potential for cohesion =
" than Marx may have enyjsioned. An unemployed woman may well-
be married to an employed man, just as an unemployed youth is.
_ probably the son or daughter of one; both are attached to the eca- - %
nomic mainstream and are perhaps*léss likely to concluder that the
gconomic system as a whole sbouﬁ)d’ bg changed. Immigrant workers,* -
should they develop such views, can more easily be disregarded.than
citizens since they cannbt. participate "fully in the political process—
especially if they are ‘iliegar immigrants. Domestic racial or regional

<2
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minority groups, however, are more likely to organize effective
political'action to protest their economic condition. o

If the. political role of the. chronically unemployed in the d&ﬁlDﬁed 21 ‘
_= ‘countries differs from classic Marxist expectations, so does their '’ '
. economic-role. A body of ungmployed workers does not niecessarily -
* ~depress wages across’the board. Organized labor (in the poor colin-
- tries-as_well as the rich) usually has the economic clout to protect its’
wages even when the job market is slack., Yet there are particular areas
of, economic acfivity in which a surplus of willing labor has driven*
average wages dawn, as in.the construction,industry in .the United ..
States. Union wages in construction have held,; but giore than half '
."the buildings ufider constriction are nonynion jobs, with the workers
receiving lower wages. Similixly, the major issue in a New York City
school-bus sfrike in -early 1979 was the -hiring of nonunionized,
lower-paid drivers.2s - U o .

.

Conflicts between organized and nonunion labor, cduld intensify if -
the demand for.labor does diminish in-the industrial countries., )i'.he '
chief group to profit in that case would of ‘course be the employers,

", who cannot be relied-upon to pass along their increased profits to
consumers: in the form of lower prices. The alternative ta increasing
polarization of the labor force is some equitable “arrangement for .
sharing ‘both employment opportugities and the increased produc- - .

&
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__. tion made possible by technological ad vaitkes. - -
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- The Employment Problem in Popr Countries :
: - 4 [ . ~ . . Y I

Measured, open unemployment is a poor guide o the inadequacy of
jobs in the Third World. Social security¥and employment insurance
schemes cover only a tiny portion of the labor for¢e in most poor
countries. In their absence, most people who are able to work must
find some kind of employment, no matter how unsuited to their
skills or how unremunerative. For most workers, real unemployment
would spell disaster, because their financial' margins are desperately .
. thin. For that reason, unemployment is relatively rare.” S :
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v In, developing countries, opén unemployment in the Western sense

measures the problem®of a special group: those who have some
" alternative means of supporf while they are looking for a job, such as -

a young adult who still lives off family funds, or a brether-in-law

. from the village who stays with relatives in the city. The open un-~
employment rate in a particular area may depend as much on social -
.. structutes as bn the state of ‘the economy.. If .there is enough eco-

-nomic surplus within many extended families to enable them tg sup-
ort unemployed relitives, open unemployment' can reach very high

“levels. . B S B N

' ¥

.- : ~ ) . « %

An ILO study of ‘Ak;idjm) the capital of the Ivory Coast, iljustrates .

" | this employment patt¢¥n. The study found that the richer the house-

hold, the 'more;hon-earning members it contained. As-a result, dif-
ferences in- per capita:income were. much/narrower than differences.
‘in per household income. For instancg, the top income group in the -

e

‘study had househpld earnings aboust fTve times as great as the bottom

~ group, but their per capita-income was only twice as great. For three-
quarters-of the people studied, differences in income per person were
almost extinguished by differences in household siz& The unemploy-
ment rate in Abidjan rose from 9 percent in 1965 'to 20 percent in
1970. Without the welfare system of the extended family, it is hard
to see how this increase would have been possible.2¢ -

In Abidjan, aﬁr ih ..mogirTHirSLWorAEa AciAﬁ?eé,quénA«Aurie'r'rrrxprioyxﬁém .xs

concentrated among young dependents rathe; than heads of "house-

. holds. Young people can perhaps afford to wait longer for a: job

_ thanself-supporting adults can, but they also may remain dependents
. because they cannot find work. Without an independent livelihoad,
* they cannot afford to marry, have children, and set up separate

households. In Sri Lanka” and Indonesia, lack of employment has

- been identified as one of the causés of the rising average age of

marriage.?? Similarly, the unemployed are often drawn dispropor-

tionately from the ranks of the relatively well-educated. Presumably

it is the slightly wealthier families who can afford to educate their.

children, and can by the same token support a higher than average
number of non-earning members. ) ~
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“Oine estimate for the early seventies

T LS calculated that in the poor countries -

A ' - .. . of Asia and Africa only
' one person in ten was engaged
- in regular wage labor.”

* . . A

o
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~ The concentration of open unemployment _amox\g the less poor
. generates ‘some surprising statistics. In contrast

the patterry in
most Western courttries, unemployment rates in the Third World

" are relatively low among the least privileged groups. In a city like

Jakarta, newly arrived migrants—whom one would expect to find at
the very end of the employment. queue—have higher employment

rates .than established - résidents.?s However, their earnin%s often. are -
O

pathetically low, and their “employment’” may consist of something
like -scrounging cigarette butts from the ‘street and collecting the

" "unburnt shreds-of.tobacco to sell for a few certts. ,

It is the very low ﬁreduétivity and earnings of the poor, rather than
~the lack of opportunity to work long, hard days, that is the real

challenge to development policy in the Third World. In- some coun-
tries, very few people work for paid wages or do 'so only on an
occasional basis. One estimate for the-early seventies calculated that
in the poor countries of Asia and Africa only oné¢'person in ten was

engaged in regular wage labor. A 1978 report found that in"Zaire, a -

couptry with a population of 25 million, only 1.2 million people had

-_steady, paid emplayment. For the others, earnings took.the form of
. subsistence goods used directly for their own consumption, wages

fromsporadic, casual labor,‘or. thé proceeds of small-scale trading
or selling.?® N - : . g :

- Though the prdblem of }Z‘V utilization and low eamingsiifjx the Third

7T World is receiving more attention, employment policy rematns the

LY

last bastion of the “trickle-down’’ development theofy. Employment

creation has been taken for granted-as a by-product.of ecqnomic

growth,. despite the evidence "of growing poverty in less ‘devé‘lroped
economies. E;'he extrapolation of Western experience to the [hird
World has led pblicymakers to regard the rural population as a
«quiescent reservoir of labor for industrialization, and to look at the
manufacturing sector as the engine for growth. Even fairly radical
economists were writing in this vein in the sixties, as typified by the

argument of P.- N. Rosenstein-Rodan -that Latin America should -

“aim at absorbing, unemployment at a-high level of productivity
through large-scale, capital-intensive but highly 'productive in-

duShMization.. .. It will take at least five to ten years to reach full
. employment that way—but it is the way of defeating poverty.”3
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. Since 1969, when that was written, many countries have followed

“Raosenstein-Rodan's prescription to -the letter, both in Latin : America
and on other continents,’and many' haverachieved impressive growth
rades—but aglmost nonerhave defeated poverty. For Asid as-a whole,
the index of manufacturing ‘output register
'~ between, 1955 and

index

would

phenomenally high and getting higher.

Writing in 1972 of this trickle-down approach to employment crea-

tion, Guy Hunter of the Overseas Developinent Institute (London)

-

]
~

have to be achieved to absorb a growing

observed: :

If the employment programmes ‘of the decade 1970-80
are to be framed in these terms, we shall continue to
stare aghast at report after report recording 10 or 18 or

.30 percent. unemployment, pofulétion growth of 3 per-

.

.~ The empl
" feared,

. ““the mer

.. Concentration on modem«,sec‘tcr;indxist'riél ‘growth has deprived the
agricultural sectors’it many Third

inadequate to achieve the assumed goals.?2

cent, employment growth o
capital or "“projects’” to achieve the enormous expansion
of wage-paid jobs which appears to be necessary, and a
few despairing recommendations for rural works or
yowth brigades, which are, by clear admission, wholly

' 2‘2

-

a gain of 247 percent
1966—an economic planner’s dream. But the
of manufacturing employment Tose only 71 percent in that
. ‘faeriociq,.which means that each unit of output required much less
, labor than in an eatlier period.” As a result, the growth rates that

%zburforce were

2 percent, insufficient

oyment programs of most of the decade were, as Hunter
mogeied in conventional clay and his predictions of the result
have largely been borne out The illusion of growth as a cure for
poverty has been shattéered~Jn the current indian Five-Year Plan,
an optimistically projected "industrial-growth rate of 5 percent is.
- expected to absorb less than-10 percent of the people who join: the
labor force over the five years. The framers of the Plan conclude that
e, continuation of conventional industrialisation, except in
selected dectors, would continue to widen the employment gap
indefinitely.”3 - ' - : ' x

World countries of both attention
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and development funds. The industrial bias translates into an urban

. bias that attracts people from the country to the cities, and so feeds
" the urban employment crisis. Urban unemployment presents a

dilemma: attempts to cure it by creating more jobs in the cities can
" only intensify the magnetism of the cities. Thus at least part of the

curg for the urban employment crisis lies in the countryside.

"Despite rapid rates of urbanization in most developing countries, the

‘the fertilizer (i

majority of people are still rural dwellers: about half in Latin America,

70 percent in Africa, and 75 percent in Asia.3¢ Poverty and lack of

productive work, though common in the citjes, are even more acute

in rural areas. The most difect approach to the employment problem

in the pobr countries, therefore, is one that begins in the countryside

with the occupation that employs most people: agriculture. .
- - .

25

LA

A great man}r-Thifd World farmers ek; out a h‘vé:i; on small plofs of .
The seeds

land with almost no capital investment. ds are Baved from
the previous g‘rear’s crop, the water is what Providence provides,
any) is organic wagtes, implements are crude, and the

major agricultural input is backbreaking labor. Productivity under
. -these circumstances is Very low. People produce litle more than the}\::

t

evet, at planting and especially at harvest, labor is in great d

s
&
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use directly. Their earnings are too low for them to support muc

secondary economic activity around them—small manufacturing or
services or construction. While labor is a major factor of production,
the economic return to labor is low, so there is not much incentive
to use it intensively. Many rural dwellers do not have enough work
to do in the slack agricultural seasons—while waiting for. t§§ ps
to mature, or while the land lies fallow. In the peak seasopnsy™ v;-
and;
lack of it may even create a production bottleneck. There is, inishort,
a boom-and-bust annual cycle of labor demand in .agriculture that
stretches labor supply to the limit in some periods and leaves!many
workers,idle in others. =~ SR ‘

PORE

The twin_ challenge of rural employment, then, is to raise agricuiltural
Froductivity to the point where it generates a decent level of fivin
or more people and tq smooth out the ﬁeaks gnd valleys of deman
for labor. When this has been accomplished, an enormous number of
people can be productively emplayecr in the rural sector, not on,I;y, in

. ) ‘) - . - . \ .
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agriculture _but also ip “$mall‘scale manufacturing, copstrucion, - ™
- A . N ) .. Y. -
" wholesale and retail trade, food processing, and badly needed segtices = .

TN - like medical caré and education. These secondary activities musgt have -
26 a2 flourishing agricultural, base .to support, them: Policies that give. .,
. priority to gxe productivity and prosperity of small farms have the”

- best chance of setting in mation.a e\;e{opm'éﬁt process that will
- solve the employment problem in the poor countries. o o

. ¥ T t el o
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' Policies and Prospects . R )
o T T - .
The strategies for dealing with the em loyment. problems ig the rich«, |
ﬁ)pirig nafions are as different =~ . .

industrig) ‘countries andx"&the,pdor deve
" as the p%bbjms themselves.. In" the industrial world, the employment *
problem is primarily one.of adjustment to long-term trénds, including R
structural’ changes in the economy and slower growth. The poor
countries face a more immediate_challenge’ in the despefately low %
income .and rapidly growing, nuntbers of, inadequately employed
people; raising -the productive capacity of ttlese eople by dugment-
ing and redigjibuting productive resources® is the chief imperative
- for Third World employment policies. Both’ rich and poor cotntries <
‘have pressing income-distribution ‘issues before them,- and the )
- ———political will to solve basic-equity problems may be hard to summon ___ °
. in both groups of countries. T ‘ R

~

The constraints, on global economic growt! nclude® the rising cost -

of energy, damage to the environmentresource depletion, and -
capital scarcity. Some of these: constraints could, in fact, encouffge -
patterns of labor use that would counter the effects of -slower grow i
Often, methods of production that conserve energy and materjalSgs’

are relatively labor-intensive. Repair and reconditioning of existing =
.e'rLuipment, which' extends its useful life, in effect substitutes skil{elﬁ ’
labor for energy, raw materials, and capital. At a somewhat lower
level of savirigs, recycling consefves energy and materials while it -,
sses labor more intensively than the production of new materials §
oes.3* : : o T o

.
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o . . . - ' Involuntary feisureis. -

TR v ~ anothef name fior unemployment, ‘
I ‘ © & and in a-technologicakage .
: . : .tHe distinction between them -

G oo F .- isafine one.”

v ST e e .
, = . \
Decentralized, Yenewable energy sources use aore labor than do
‘ceritralized power facilities that run on muclear or fossil fuels. One.
_study .in Califarnia calculated that a proposed nuclear power plant
WOufd directly create only 15 jobs for every hundred that wouﬁi be 27
created by a solar program HUesigned to produce “an equivalent
amount of  energy.® Given the growing opposition to nuclear
" power and the inevitable higher prices for fassil fuels, there could be
- an' incred®e in demand for labor as the industrial countries turn to
renewhble energy sources. Whether this will balancé the other forces

" «yacting to reduce the demand,for labor is impossible to foretell—the .

uncertainties on both sides of .the equation are too great. However, a= =
government ' that wishes to direct the -development of its economy

into more labor-intensive channels would be well-advised to en- . »
courage conservation of energy and raw materidls, and. to pursue ' -
alternative energy sourges. ‘ g L "

" Productivity incgease has always been-hailedyas the foe of inflation 1
" and a .crucial jngredient of economic ‘advance. It allows wages to
increase, for instance, without a rise in unit labor costs,”and so with~
“out adding to inflation. But the prospect ‘of great productivity in- °
creases in an era of high unemployment must be greeted with seme .
_caution. There are farly innovations that increase labor productivity. .
and have beneficial effects in ather areas. They may conserve raw = .~
. materials, as does the microprocessor- made from a few grams of
silicon that can do the work it took a 30-ton gomputer to do in the. .

3
) -

. . A ’ e . .

» WOther innovations that increase’ productivity may help reduce pollu-_.
tion. or energy consumptign, break. production bottlenecks, release .
humans from dangerous work, or produce goods or services that
could rot be provided with any’ other technology. Not least, they = -
may incgease ﬁuman leisure~but that is where tHe problems arise. i

Involuntary leisure is another name for unemployment, and in a
“technological age the distinction between them is a fine one. If
~_fewer hourseof work are needed for ‘the «direct rodugtion of goods

- and services, few ways of ‘disgibuting both the iours‘ and the fruits

. of production must be devised—ways that ensure that all members of -

the labor force have access to the social and psyehological benefits of

work as yell as the ecenomjc ones.

- e ’ “ B
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" "to advocate a 10 percent cut.in working hours; bolstered by a public

. ..‘-v

P .
- e ‘ : < :

' Some of - the Eufopean trade unions have allowed the notion of work-
sharing to infiltrate traditional views on job protection. Sharter hours
“have entered the negotiating arena along with, and often moderating,

demands for pay increases. The European Commission is . preparing

opinion survéy - conducted " for the Commission in late 1977 that

showed a majority "of the European Community’s working popula- -
“tion favored shorter Kours over higher pay.?” American labor unions,

.

~for the most part, reject the idea of work-sharing, insisting still that
~higher growth will cure unemployment. T o

.~ One of the most frustrating aspects of unemployment in the OECD
~ . countries in the seventies is the apparent impotence of the conven-

e _unemp

tional postivar remedies ‘of expansionary macroeconomic polidies.

“Economiséts speculate that there has been a shift in: the trade-off

between unemploymeént and inflation. In theory, there is a certain

‘level of employment that is consistent with price stability. If the

demand for labor pushes employment above that level, inflationary
pressures build as labor costs are bid u!p. Conversely, if unemploy-
ment increases there should be enough slack in'thé economy to ailow

the government to encourage higher levels of output, and thus of -

employment, withSut generating inflation. .

Some” policymakers now fear that the price  level/employment rela-
tionshir has shifted in a way that allows a relatively high level of
o

in the application .of expansionary policies. Others believe that the
assumed rela’ﬁonshi'g between jobs and price stability, if it ever
existed at all, has dissolved in the face of the changed nature of

- inflation and unemployment in the seventies.

Inflation is not simply a matter of excess demand that can be wrung -

out of national economies by.conservative fiscal and monetary mea-
syres. The current inflation stems in part from political and even

biological factors. Events like the 1973 oil shock .and the 1979
Iranian Revolution, or like the crop failures in India and Russia and
" the collapse of the Peruvian anchovy fishery in 1972, led to huge in-
creases in energy and food prices. National economic policies can do-

little in the short run to moderate the impact of external events like

s

e

yment to,trigger inflation; this expectation dictates caution - -

.



‘these. External factors unbalance l'ny‘trade-cffa bei:xveEn jobs and’

' price stability, so that it would take a large ‘increase in unemploy-

- ment to bring about a small decrease in inflation. -

.
&

. *.In a slow-growing economy, inflation takes additional dimpetus- from

" those earning more than they are, while the more affluent struggle to .

“the efforts of various groups within the labor force to enlarge their -

share of a slow-growing pie. An income-expectation spiral is set in
motion as poorer groups struggle to attain the stardard of living of

gres‘er’ve.their " differentials and relativities,” in the language of the
ritish trade -unions. Unless this ratcheting upward of pay demands

- is accompanied by some real change in economic power, the relative

positions of all groups. sta{ roughly the same, Income distribution in -
]

the. West _during the inflation-plagued seventies has nbt changed

“significantly. And unless the upward drift of income is accompanied

by real growth in output, the income gains are largely. illusory. Thus

" in Britain, where growth in real output was only 4 percent between

» .

LS

1973.and; 1979, an average industrial-wage gain of 111 percent was
all but-)fa‘nceled by an average price rise of 107 percent.®

Thus, .the internal structures of an ecoriomy can buoy inflation, even,

~in periods of relative%’r slack demand. The power of huge corpora-
tions to set prices independently of market demand, the ability of
some powerful unions to deinand high wages regardless of the general

29

state of the labor market, ‘the unique ability of governments to live - |

_beyond. their .means through budgetary deficits and expansive..
monetary policies, and the automatic adjustment (indexing) of large

" segments. of the economy to the inflation rate all contribute to
“inflationary pressures. An economy characterized by these internal

structures and subject to the vieissitudes of international commodity

_prices has little hope .of controlling inflation by “accepting” a rela-

tively high level of domestic unemployment.

The twin problems of competition from abroad and competitian

from machines require specialized policy responses from Western -

overnments. The easiest response to competitive pressures, at least
in the short run, is protgctionism. In the long run, however, protec-

JOSO—,

Yionism is . costly. Domestic congumers. pay higher prices for the

protected products, and foreign workers QQSe job opportunities.

¢
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© - Ultimately, domestic ‘workers may lose jobs as well, for the Third
~ World countries are even mofe important to the rich countries as
customers than- as competitors. If the poor countries cannot sell

| 3() abroad they will not be able to buy abroad either, and jobs in the

industrial countries will suffer. In 1977, the. manufactured goods
that North America shipped to the developing countries were worth

twice the amount of .its manufactured imports from them. Western

- European exports to the Third World countries were five times its

imports from them, and Japan’s ratio was ten to one.?® Protectionist.

. barriers invite retaliation, and the rich countries have more to lose,
: . in absolute terms, than the poor do. Any-protectionist policies that are

adopted, therefobe, should last only long enough to give domestic
industries a chance to restructure if possible or to give workers time

to find other employment after a period of retraining if necessary.

Thesg adjustments are not quickly or easily made, “as the French

Government painfully learned in early 1979. Under the European

Community’s Davignon Plan, steel-making capacity in Europe is to
be reduced as the industry is streamlined to improve its competitive
: positon in international markets. The French Government, embraci
- ~the imperative to restructure the industry, adopted a plan that woul

are 23,000. jobs from French steel payrolls by the end of 1980. .

. Reaction in the steel-producing regions, especially in hard-hit

Lorraine, ,was immediate, intense, and sometimes violenf. Premier .

Raymond~ Barre, author of the French plan; came under strong

—political attack as the government faced one of its most severe tests —

sincé the riots of 1968.4  °

LA . -

The conriection betwéen unemployment and political unrest is seldom =
Eage is often difficult to-

as clearly drawn as it is in Lorraine. The lin
trace; widespread social and political unrest usually have multiple
causes. But there can be little doubt that unemployment is'a powerful
fuel. for discontent. In modern industrial nations, managing the
~ economy in such a way that unemployment is kept to a minimum is
=\, one of the major responsibilities of the government. In_his book

Injustice: The Social Basis of Obedience and Revolf, Barrington

Moore, J1., suggests that revolis break out not in response to tyranny,
" but rather in response to governments’ inability to perform the func-

b g
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S o 4 they will not be able to buy abroad

e ey SR - ‘either, and jobs in the/ndustrial

S vialie : o -, countries will suffer.”
-t "‘- .

~tions that citizens expect of t}\em.‘l Widg¢spread, persistent un-
" employment is one of the most prominent sig of such incompetence.,

Governments may attempt to fulfill theiy responsibility to maintain’

employment in several ways. In Lorraing, the French Government is
trying to persuade private industry .tg/invest in the region and to
provide. jobs for a substantial numbgr of the steel industry’s cast-
off workers. To this end, France is #dently wooing the Ford Motor
Company, which has announced jtfintention to build a one-billion-
dollar European ‘plant that will employ 8,000 people. The French feel
that these jobs, along with the sécondary employment such a plant

BT the poor countries cannot sel%}:road ’

~31

would generate in its vicinity, pvould provide a desperately needed -

boost to the shattered economy of Lorraine.4? . :

. But the French are not along in their employment problems, nor in

the political pressures that atfend them. Several other European coun--

* tries are also courting Ford/ including Austria, Spain, and Portugal.
The: competition between /them is a disturbing spectacle in which

»

nations ‘bid against each pther for jobs—and the higher their unem- -

' gio'yment' rated, the higher they are willing to raise their bids. The

ids take the form .of /subsidies to the company that-has jobs to -

?

" auction. Austria, for efample, has offered Ford $300 million in in-

vestment grants, a priie industrial site close to Vienna at no charge,

guarantg] training facilities for the required labor force, and sub-
stantial tax advéntagest¥ = - : -‘ .

USRS SEVUE N

Though many othet. factors undoubtedly enter .into the decision on
where  to locate plarits, the Ford Motor Company is by no; means
unique in eliciting/ high bids for plant locations. Volkswagen set off
- & similar ca‘mpetifion between several states in the US when it was

s

looking for a site' for its first American assembly. plant. The state of -

‘Pennsylvania*won the Volkswagen plant with a combination of tax
breaks, - low-interest loans, and transportation subsidies, equivalent
to about $70 million in public funds.¢ : :

, . : ,

Business ma azi!nes .and the financial sections of newspapers every-
where are Eu% ‘

“structure, the docility of the labor force, and the gquality of public
services in particular states, regions, or countries. TcLe'se enticements

| of advertising that trumpets the %‘enerosity of the tax
the
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represent a transfer of funds from taxpayers to private corp‘orationg.

The larger the corporation, thegreater its ability to provide jobs and

‘thus the higher the' bids it can command. The end result!of this

32

process.is reinforcement of an already skewed distribution of eco-
romic power. ' _ - : . ‘ ‘ :

)

If inﬁestmeqis like the proposed new European Ford plant or ‘Voliés—

wagen’s American veriture are economic for the companies involved,

- these plants presumably will be built somewhere, Competitive bids

by. governments to influence thejr location does not create employ-.

-ment; it simply moves it arourfid. Meanwhile, public financial ge-
~ sources that could be used to generate productive employment are’
- transferred to private companies, which may 6r may not use them to
- create jobs in the community that contributed the funds. There is rio

———

guarantee that the public interest will bé served by corporate de-
cisions, though.of course it may be. Unless one genuinely believes
that “what is good for General Motors (or Ford or Volkswagen) is
good -far the country,” there.is reason to guestion whether the cofn- -
siﬁgﬂmenf of public funds to privatg companies is a proper allocation
of resources. ’ :

[3

The money that governments spend to attract. i:ri\?ate' employers

- could be bettér spent directly in targeted employment programs. The

direct approach has a double advantage. The jobs created can be:

designed to fill needs that the private sector has left unmet, such as
transportation, ~social “sérvices, “or “environmental “protection. “The .

" jobs can also be offered preferentially to those who are most in need .

. workers, especially from among the di

of - employment: unskilled -youths, ‘workers displaced from- fading
industries, or victims of discrimination. Most of the industrial coun- -
tries have some employment programs that are aimed at disadvantaged
groups, though they vary gregtly in scope and coverage. s ‘

Current government employment programs fall into four broad cate-
gories: creation of public-segtor ‘jobs through government hiring or
public - works; subsidies to private ‘employers who take on new
‘ . aJva‘ntaged;, training pro-
grams for those who lack skills or*whose WKills have bécome obsolete,
often accompanied by assis‘t;}mce in job placement; and encpurage-

-

€



. ment .of early retirement. Sweden, with activities in the first three of

the four categories, is currently devoting 2.5 percent of its gross na-

- tional product to employment programs. It is ‘estimated that the

" ektremely low unemployment rate (under 2 percent) in Sweden

would be at least 5 percentage points higher without these pro-
~ grams.¢% 3 '9 . o

The existente of shortages of skilled labor ‘alongsi&e higﬁ unemploy--

ment rates suggests that tlaining in marketable skills is* perhaps the
most promising approach governments can take toward ending
structural unemployment. Government support for such training
encroaches Very little-on the workings of the private economy. Skills

" traifing is a logical extension of the government's responsibility in -_
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education, and it enables people to work in the private sector rather . .

than settling them permanently onto the public payroll. Creation of
permanent public-sector jobs is appropriate, however, in com-
munities' where basic social services are not being provided. The
Comprehensive Employment and Training Act in the United States
has, among other things, provided funding for employees in com-

' munity organization's that could not afford to pay permanent staff.
Some of these have hecome. important local centers for job training

" and commiunity revitalization.
. . ., ’ ~ -

Public w‘ork_s programs aimed particularly at young people can ease

—_the transition from school to work.and break the frustrating cycle

of “no experience-no employment.” These programs have particular
- appeal because they can be adjusted to fit the number of young peo-
ple without jobs. If the labor surplus does diminish in coming years
 as the demographic sIowdon in the industrial world makes itself
felt in the job market, these programs may no longer be needed. '

)

In"the poor countries, there is no doﬁbt that the supply of labor u{iH >

continue to soar, at least until the end of the century and probably

" beyond. Raising the income and the productivity of the rural poor

is the appropriate focus for employment policy in most of the Third
- World, Eog at'least four reasons. Firstly, manufacturing cannot absorb
the required numbers; the capital costs of creating modern industrial
jobs are far too high. The average cost of creating one workplace in

o 33
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" the United States, according to-Colin Norman, i in the neighborhood
_ of $20,000, and modern industrial jobs do not come much cheaperin
' the Third World.4¢ Very few developing countries an afford such
34 job-development expenditures. Secondly, mdst cities in the Third
orld are already severely strained by an influx of migrants from
- the: countryside. Only the devegopment of ‘economic opportunities

in the rural areas can stem this flow. Thirdly, the agricultural sector .

" in most (though not all) poor countries: does have considerable “ex--
cess capacity”’—ample scope, that is, for intensifying labor use and
raising productivity. Fourthly, a flourishing agricuﬂurai base can sup-
port a network of decentraljied, lab3r-intensive industries if. the
‘benefits of increased production'®e evenly shared. C '

<Jf the productive capacity of the rural sector is to be realized, devel-
opment strategy must be clearly focused on the mobilization of poor
countries’ most abundant - resource: labor. Such a labor-oriented
stratggy is likely to require changes. i the distribution of Eri_vateiy
owned resources, especially land; in; the organization of the labor
market, with government programs -playing a major direct role in.
some stages; and in the priorities of public spending, which should
reflect a rural bias. Above all, a labor-oriented strategy must emphasize”
equity. Extraction of more productive labor from the people in the
couniryside without a greater -sharing of the benefits. is no more
than exploitation. : , ' ) :
~— —The emphasis on equity used to be somewhat suspect in economic "
& literature, and still is in some ‘quarters. It was assumed that there’
.,would be a trade-off .between growth and equal distribution. Small-
“scale, labor-intensive production was thought to be inefficient, the -
* rich were expected to 'save more of their income and thereby generate
investable fund€, and ‘the profits of the richer .producers were sup--
o osed to act as an incentive for greater effitiency and inwestment.
y now, however, a substantial amount of ‘evidence to the contrary
has. accumulated in the - agricultural sectors of some Third World
countries. Where small farmers have equal access. to- irrigation,
improved seeds, fertilizer, credit, and technital advice, they equal or
surpass the productivity of large farmers. They also save and invest
" at impressive rates when financial institutions are appropriately
- designed to meet their needs. ’ ™ ‘




. . “Inpoor countries where land
' is unevenly distributed,
* fand reform should be
: , a cornerstone
of employment policy.”

Almost universally, the small farmérsiuses more labor per hectare -
than_the large farmer does. Often, this lablor comes from the farm
family Tather than from hiredworkers: A farmer will only hire work-
ers as long as the iﬁ;arket. value of what they produce exceeds

. their wage. Because farhily members are not usually paid a wage, the
- _use of their labor is under no such constraint. They can invest their
“labor in activities that would be uneconomic if they were done with
" wage labor, but that yield ‘substantial benefits in absolute terms. The
only requirement for the use of family labor is that the return bé posi-
tive. The return may in fact be only a small fraction of the prevailing
commercial wage rate. John Kenneth Galbraith wryly calls this invest-
ment of one’s own labor “self-exploitation.”4” It can soak up rural

underemployment by enabling families with small landholdings to -~

'z_t accounts\at least, partiaily for the high labor-intensiveness of small
arms. N ‘ B

1

- transform @n unused labor into something of economic. value.

- : ~
" Economist Keith Griffin found that small farms in Colombia use
labot five times as intensively as large farms and 13 times as inten-
sively as cattle ranches do. In Taiwan, too, labor intensiveness is
inversely related to farm size. India’s sixth Five-Year Plan states
without qualification: ""Land distribution 'will increase employment
in agriculture because small holdings -systematically employ more
- labor per hectare than large holdings. And, ‘there need be no loss of
productivity per hectare because, giver equal access to credit and
-—-—materials inputs, small farms yiek%
large farms.”’#8 , o

In order for small farmers to lavish their labors on the land, they
. must feel certain that the fruits of that labor will accrue to them. The
self-exploitation mechanism doesn’t apply to hired Jdabor. It is much
weaker for tenants than for cultivators ‘who own their land, but it
can be strengthened by laws that strengthen their security of tenure.
Most of the Iess—deve?’op‘ed countries that have gotten trge better of
rural poverty and underemployment have implemented land reforms:-
Taiwan, South Kofea, China, Cuba, and within India, the.state of
.- a Kerala. Recent history indicates that in poor countries where land
¥is unevenly distributed, land reform should be a. cornerstone of
employment policy. ‘ s

-
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. Difficult as it may be to implement, land reform
enough. In Mexico, the partial redistribution of land has

-

_ accompanied by improved access ‘to agricultural inputs
36 ‘farmers. A gulf-has deveicped between the highly productive, large--

" scale, modern commercial

on.its. own is not

not been
for small

arms and the capital-starved small farms

where productivity is barely up to subsistence level. Investments in
% , ?’ can short or-
der, but few individual smallholders have the working capital to

«_small-scale agriculture norma

introduce the improvements that can b

tion and low labor use. -

i pay for themselves in

reak . the cycle of low produc-

- Trrigation alone ¢an increase labor tmand. pér acre by up to 80 per- -
1

cent, reports Colin Norman, wh
careful fertilizer .and pesticide - applicatio

still further.¢® Provision of

advice (throu?h extension services) and cred
ar

“enable small farmers to use

these inputs,” along wijh the

high-yielding seeds that need

- tec

them, are a second crucial element of
rural employment policies. Equity considerations must be paramount
_ in such policies, however; there are innumerable horror-gtories about
the, Green Revolution that illustrate the potential for modern agri-
cultural techniques to displace labor and worsen jncome distribution
when they are available only to the well-to-do. ' ‘

. An agricultural system that has a parﬁéu}ar)y rich potenti

" creasing employment and equity is multipie—crappinfg.
t

| ____cropping combines the yiel

d-enhancing ~techniques o

al for-in-
Multiple-

Revolution with crop rotation, intensive labor use, meticulous land

. management, and _split-second timing.

labor abundance and land sca
These characteristics make it

heavily populated areas: Muliple-cropping mani
dimension of agriculture”in much the same manner
varieties manipulate” the spatial dimensi

It thrives in conditions of

rcity, and is relatively sparing of capital.
extremely well-suited to small farms in

grower to get mare production out of ‘a fixed quantity of
~ growing season) just as the latter enables her or him to get more out

of a fixed quantity of land.®

The system has manytbenefit
variations in the demand for

pulates the time
that high-vielding .
on: .the former .enables a

ns increase emploi'\ment.
nical
it arrangements that

he Green . |

time (the

s. Multiple-cropping minimizes seasonal

labar, increases tota

36
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) ) ) L “Rural dwellers who
' ‘ o . cannot find employment may be
A forced to turn to livelihoods

~ that severely damage
the rural environment.”” -

. ' »

)

farm income, and improves the local diet. Imcome disparities are
usually reduced in two ways. Because multiple-cropping is especially
well-suited to small farms, it increases the income of small farmers
relative to larger landholders. And because it requires high labor
‘inputs, the system usually improves the bargaining position-of land-
less laborers. As a result, the income disparity between the landless
and the landed usually diminishes.» : ¥ : o
Multiple-cropping dépends to a considerable extent on irrigation,
fertilization, and early-maturing crop varieties. In some instances it
may alsd depend .on a degree of mechanization. Harvesting one crop

37

and planting the next may have to be compressed into a shorter time -
than human labor alone could. accomplish. In multiple-cropping

areas, as in most of the Third World, however, mechanization of

agriculture needs to be approached with great caution. B
. ' ’ . e I l‘ ue

 Mechanization can be appropriate for labor-rich regions if it in-

creases land and labor productivity simultaneously, or if it increases -

»  thescope for labor- use. Guy Hunter reports, for instance, that Japan's

“highly mechanized small rice farms use twice as much labor per

hectare as the less mechanized rice farms in India do.2 But mechani-
zation can easily displace labor without increasing crop yields; labor
productivity increases, but under the circumstances this merely serves
to polarize the rural economy between highly productive, mechanized
. ———farmers- and- impoverished- ?;

work.” :

" Rural dwellers who cannot find employment may be forced to turn to

borers who. can find - little productive ]

livelihoods that severely damage the rural gnvironment. All.over the = -
Third World the scars of unproductive employment mark the land-

~ scape: denuded hillsides, éroding fields, encroaching sand dunes,

receding forests. If they cannot find work elsewhere, people will find

it dn fragile lands that never ought to be brought under cultivation

The price -of failing to create employment opportunities goes beyond

the waste of human resources; it may extend to the destruction of

.. natural resources by people who have no alternative source of
livelihood.3 : ‘

. \)‘ E B . L’L (‘ 3
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* surplus labor to enhance or even create prod
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.

The other side of this gloomy prospect is the potential for using

uctive resources. In

rural aréas of most poor countries there is a' desperate need for

projects in reforestation, water conservation
drainage, and flood control), land reclamation,

(including irrigation,
sanitation (linked to

fertilizer and ‘biogas production), - and soil conservation. Labor- -
intensive ‘rmjects in these areas would have the effect of transform-

ant labor into valuable capital. And

ing abin '
their wake permanent employment opportunities.

they would leave in

Successful transformations of surplus labor into capital can be found

onvarying scales in many parts of the Third

World. Some of the

most outstanding examples come from China's rural communes,
‘where campaigns of an almost military style mabilized peasants” -

.'during the off-season to improve, and sometimes to create from .
- scratch, an agricultural infrastructure. Using very little but their own

labor, the peasants built check dams to store irrigation water and to
control floods, dug irrigation canals and drainage ditches, planted
trees, leveled fields, constructed ‘terraces, and erected dikes. Tht most

famous of these communes is Tachai, where steep, barren hillsides

‘were turned into productive terraced farmland

through painstaking

hand labor.. Chronic seasonal underemﬁloyment has been greatly re-

duced in China, if not eliminated, and t

e productivity of the land has

‘been dramatically increased. James Grant estimates that farm laborers
in. North China used to work perhaps only 120 to 150 days a year,

year. Today, he reports; these same areas provi

because the dry, degraded cropland would support only one crop a.

R S —

e a ‘minimum of 300— ——

«days of productive work per year for the average™farm worker.>

- The experience of one country cannot be transferred wholesale to

another. Yet the mobilization of idle workers to transform their sur-
‘roundings has proved its viability in settings outside China. In-the
Shawnirvar, or self-reliance, movement in Bangladesh, the residents of
a small number of villages have pooled their labor and created eco-
nomic resources such as wells, canals, and roads. The people in one
village, for instance, drained 18,000 water-logged acres by excavating
a three-mile’canal. According to Denis Warner, the Shawnirvar vil-

lages lost no one in the 1974 famine, when at

least 100,000 people

died in the rest of Bangladesh.® In a country with few resources

.
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other than land, water, and people, new ways of putting these three ~ |

~ factors ‘together productively are virtually the only hope for com-

batting poverty. Poverty and ‘underemployment are inextricably
entwined—and so are their solutions. , - :

The countryside of South Korea todaywprovides tangible evidence of
the potential for creating an economic resource out of little but
human_ ingenuity and labor. Erik Eckholm reports that “row upon
row of young trees . . . in parts of the country seem to cover virtually
every spot of land not being farmed. Large areas of South Korea have
been transformed from lands of barren hills into lands of young

‘pines; according to government figures, more than one-third of the
national land area is stocked with tré®s less than ten years old.”’s

This massive reforestation campaign is the work of village forestry
associations whose members donate their time and share the benefits.
Every village household is repgesented, in a curious combination of

* volunteerism and compulsion. ' Nonétheless, the labor, volunteered’

or compelled, has produced in Korea a valuable resource capable
of filling local energy needs as well as providing lumber and a host
of other forest products. The newly created forests will be a steady

source of productite employment and will materially improve the

standard of living in the countryside. - :

Traditional approaches to capital formation will not generéte‘

employment opportunities fast enough to absorb the labor-force in-
creases that are immediately in prospect for most Third World coun-

“tries. China, Korea, 'and even Bangladesh provide examples of some™
alternative approaches, based on ‘social as well as economic ftrans-

formations. - Theinadequacy of conventional economic policies in
creating employment is likely to become more acute as growth in the

labor force accelerates, even if the policies dre flawlessly executed.

Social policies that provide a framework for the mobilization of labor
thus will become an ever more compelling partner to economic

‘policies in the effort to. provide productive work for those who need it.

Governnient. finance of labor-intensive public works to -create
Froductive assets in the countryside represents a transfer of resources
rom the urban to the rural sector, since the bulk of tax revenues in

most Third World countries originates in the cities. Such a transfer -

4
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is entirely appropriate given the circumstances of mast poor coun-
. tries, for poverty and underemploymeént are concentrated in the
: countryside. While appropriate, the jransfer is not an easy ‘one to |
40 accomplish. . Political power, like taxable income, is concentrated in
. the cities. Directing resources to the rural poor represents a transfer

of income from the powerful to the powerless in most cases, and. few
things are mar?diff.icu_l_t to acc i . o

The employment benefits of such transfers are undeniable. They

- work at both the individual and at the sectoral level. The poor spend
" more of their income than the rich do on basic wage goods like food, -
textiles, building materials, bicycles, shoes, and cookifig utensils. .-
- These items are more. labor-intensive than are consumer goods o
- greater sophistication. They tend to be logally produced, usingvlocally
available materials, and so have a multipliér effect on local employ-
ment. The Indian Planning Commission calculates that with India’s
current income distribution, évery million rupees transferred to the
poor from the nan-poer will create 29 person-years” worth of ad- .
ditional employment by stimulating more labor-intensive production.s?

. , o v
Pelitical resistance to redistribution of income is thé most formidable
-obstacle to rational employment policies in rich and poor countries
alike. Resistance is not confined to the extremely wealthy—the indus-

* trial barons and big-landlords. It is also entrenched in the middle

.. classes and in-that part of the working class—largely the skilled,

“=. organized segment—that ‘enjoys secure’ émployment and relatively

T high wages. "Thus India’s major ‘trade unions stand staunchly against

a government study:team's recommendation that low-wage sectors .
should be allowed to increase their earnings faster than high-wage
" sectors.® The interests of union labor™in much of the industrial
world are also increasingly perceived as being opposed to the interests
of unskilled workers. T S ey

. This division of interests between .the very poor and the middle- -
income"group is reflectetl in a nascent dispute over strategy between
international development agencies and many developitig-country
governments. Charles Frank and Richard Webb describe the conflict
as between “most aid-givers and foreign observers, who curréntly
tend to emphasize the alleviation of extreme paverty, and govern-

*
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‘ments of most developing countries, which are more likely-to favor

- urban and (organized) labor groupg that fall outside most definitions '

.. -of extreme poverty.”’* In fact, say, the two economists, the groups

* favored by Third World governments are usually in. the top .third
.. or quarter of the incame scale. ‘ .

.-
I

-There is some irony in the concern of the donor countries’ govern-

41

ments over distribution of income to the f)oo're'ét in‘the Third World
€1

when their own domestic policies do litt

o redistribute income at .

* home—and- for the same reason. There is of -course a big difference -

. betweep the absolute poverty-of the Third World "poor and the

relativegypoverty of, the lowest income classes in the rich countries,

. bu;t‘tﬁon}r remains. It is heightened at times like the present when
econd

the current response to slow.growth is to cut social programs that

- growth is slow. In the United States, for example, part of -

" Help the poor (including employment programs) in order to reduce -

 the ta® “burden” of the. middle classes. Most ironic of -all is the

refusal of piost Western governments to make genuihe full employ-
ment a top policy priority. 2.

' -

Policies that can end the waste of human resources and the persis-

* tence of pover? caused by lack of productive emplégment will only
be devised and implemented by governments that -h nuine
commitment to- economic justice, ‘Governments that lack this com-

ave a.genuine ~ -

_mitment _may be prodded toward it by the real economic gains that:

g_rogress toward equitable distribution does present in many’ cases.
- ——They-may be-bribed -into it by aid agencies that.do not wish to.

-8 gexpétuWihcome disparities in the developing countries. They ymay

e frightened.into it by the threat of.massive political unrest among:

B

igcgeja.sinilnumbers of marginal people frustrated by their inability to
find ‘'work.. But commitment t§- justice that ig induced rather than

inkerent is not necessarily a -stable foundation for constructive
-change. ‘To ‘the extent that'this commitment falters, equitable em-

Kl

ployment policies will be compromised.
e - \ ‘ . ) . :
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