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PREFACE 

Assisting in the improvement of the effectiveness of departments of labor 
is an Agency for International Development activity in many developing countries. 
As a consequence, many U. S. governmental and non-gove rnmental officials 
have become involved in technical assistance and research .activities which re­
quire them to have a better understanding of the potential role, problems, and 
current activities of labor departments throughout the world. 

To meet this need, AID contracted with the U. S. Department of Labor for 
the preparation of a handbook on the activities of labor departments as they affect 
economic and social development. The handbook is designed for the use of AID 
Missions, Embassy officials, officers, and other labor and non-technical staff 
assigned to developing countries in assessing needs and determining ways in 
which AID services to labor departments can be made more effective. While 
directed to U. S. personnel, it may also prove useful to nationals of cooperating 
countries who are responsible for labor department activities and wish to review 
their services as they bear on the development program. 

This handbook was prepared in the U. S. Department of Labor, Bureau of 
Labor Standards, by Mrs. Clara M. Beyer under the general supervision of 
Roger W. Grant, Chief of the International Division of the Bureau. Mrs. Beyer,
who for many years was Associate Director of the Bureau of Labor Standards is 
eminently qualified as an expert on labor law and its administration. She has 
been Chairman of the Federal Apprenticeship Commission, Secretary-Treasurer 
of the International Association of Governmental Labor Officials and represented
the United States at every regular International Labor Conference from 1938-53 
on such subjects as organization of labor departments, factory inspection, mi­
gration, vocational education, apprenticeship, health and safety. She also was 
a U. S. delegate to various ILO industry and special committee meetings and to 
the International Conferences on Social Security in Rio de Janeiro, 1949, and 
Buenos Aires, 1951. 

In the process of preparing this handbook, Mrs. Beyer traveled exten­
sively and consulted with officials and labor and management representatives in 
many of the developing countries. The results of her findings are set forth on 
the pages that follow. Although Mrs. Beyer has incorporated the views of many
other informed experts, the general analyses and comments and recommenda­
tions are her own. 



FOREWORD 

The need for effective labor departments as part of a country's develop­
ment program is urgent. There is a growing recognition by governments that 
their fundamental need is not additional labor legislation so much as the develop­
ment of institutions to give practical content to existing legislation. This is 
reflected in an increasing interest in improving the services and programs of 
their departments. Furthermore, as trade unions become stronger and more 
firmly established in developing areas, they insist that governmental services 
in the labor field be improved and new services provided as an underpinning to 
economic and social development. 

This is a handbook for the use of the staff of the U. S. Government 
assigned to developing countries who may have numerous opportunities to supply 
information, arrange technical aid, and otherwise help in the strengthening of 
the labor department as part of a countries' development program. It is de­
signed to give them an understanding of the important role which a labor depart­
ment plays, or should play, in social and economic development to make for a 
better way of life for people in the developing countries. To aid ;-n assessing the 
needs for technical assistance, the overall functions, patterns of organization, 
staffing and administrative practices of labor departments 'Aze outlined. Each 
of the major services for which a department is normally responsible is briefly 
described, with the goal of the service, the type of activities carried on, and 
some of the special problems encountered in developing countries identified for 
each. Suggestions for dealing with these problems and sources of information 
and technical assistance are indicated. 

While prepared specifically for the use of U. S. personnel, it may also 
aid top officials of labor departments in cooperating countries in an assessment 
of their departments' activities. 

The positions taken and the recommendations made in this handbook are 
based on the author's knowledge of the work of labor departments, the materials 
of the ILO, its reports, recommendations and conventions and on a field survey 
of the programs, operations and problems of the labor departments in several 
developing countries in Latin America, the Near East and the Far East. The 
technical assistance being rendered these departments by the U. S. Government, 
the ILO and other agencies, national and international, was also reviewed. 

The author wishes to acknowledge with appreciation the assistance ren­
dered by the staff of the Bureau of Labor Standards and those persons in other 
Bureaus of the Department of Labor and in the Agency for International Develop­
ment who reviewed the original draft and made constructive suggestions. 
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Special acknowledgement is made of the services of Lloyd A. Prochnow, 

Bureau of Labor Statistics, in the preparation of Chapter VII or.Research and 
Social Security Administration,Statistics, and Robert J. Myers, Chief Actuary, 


Department of Health, Education and Welfare, of Chapter XI on Social Security.
 

Meade Karras, formerly of the Bureau of Labor Statistics, gave valuable edi­
and Beatrice McCabe and Pamela Carrello were particularlytorial assistance, 


helpful in preparing the manuscript for publication.
 

N This handbook recognizes the wide differences between individual develop­

ing countries in the stage of economic development reached and in the role of 
government in the social and labor field. It may seem presumptuous to lump 

them all together as has been done in this brief review. However, labor de­

partments have the same general objectives and their problems, in varying 

degrees, are much the same. Some have made more progress than others in 
dealing with labor questions. Obviously, it would be impossible to list the 

achievements or failures of each country. In using this ha-,dbook, it should be 

berne in mind that the criticisms of labor department operations are not directed 
at any one country or group of countries, but are typical of problem areas found 
in developing countries that require special attention. 

Furthermore, it is logical to consider the problems of labor departments 
as a whole for there is general agreement that these social institutions need 

strengthening if they are to protect human values and, at the same time, stimu­

late rapid industrialization. There is also agreement on the fundamental princi­
ples of orgaiization and operations which should be followed if a labor depart­
ment is to be effective. How tneir services can best be strengthened and their 
operations improved will have to be determined in each case by the human and 
material conditions found in the cotntry under consideration. While developing 
countries can benefit by the experience and help of the more economically ad­

vanced countries, no attempt should be made to transplant into another country 
the exact legislation, techniques, or institutions which have been-devised under 

the different conditions of an industrialized country. This might hold back 
rather than improve the existing situation. 

It is only as the people are involved in working out and applying solutions 
to their own problems that they acquire the personal sense of achievement and 
identification so necessary to lasting results. This principle applies to allfields 
of assistance, but it is particularly pertinent when dealing with labor questions. 

In general, this handbook is directed toward a wider use of AID facilities 
in creating and strengthening as quickly as possible the administrative and tech­
nical services of labor departments to more fully meet the requirements for 
economic and social development. 

This does not mean that the valuable services of the ILO and other 
agencies, international, national and regional, in the labor field are being over­
looked or will be duplicated. The policy of AID is to work cooperatively with 
these agencies in their programs for it recognizes that the need for assistance 
is far greater than can be met by all of them combined. Before undertaking new 
labor projects, AID personnel should find out what assistance, if any, is being 
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given or planned in the same or related fields by other agencies. Such a check 
would avoid duplication and waste and serve to channel services where most 
needed.
 

A number of organizations affiliated with the United Nations may have 
programs closely related to labor programs in effect in a given country. The 
work of the various international financial agencies for economic development 
often touches directly on labor affairs, as does that of regional organizations 
such as the Organization of American States (OAS). 

The ILO is the major source af technical assistance to labor departments 
and other institutions responsibl. for social policy. It has regional offices 
throughout the world and representatives in each of its member countries. It 
has developed standards of good practice in almost every field of labor depart­
ment activity, and gives advice and guidance in adapting these standards for use 
in any given country. It also helps in establishing the necessary administrative 
machinery. Through training on the job and in seminars and regional meetings, 
through scholarships and in the recently established International Institute for 
Labor Studies, the ILO is doing much to strengthen labor services in the de­
veloping countries. Its activities include assistance in the manpower field, 
labor relations, small-scale and handicraft industries, rural development, 
cooperatives, social security, workers' education, management training, pro­
ductivity, and labor law administration. 

The use of ILO services and facilities should be encouraged. At the same 
time, where appropriate, the wide experience of the U. S. in labor department 
activities and its technically trained personnel should be made available to de­
veloping countries in meeting their urgent needs for assistance. While some 
U. S. experts may serve through international agencies, most will require 
greater flexibility in employment policies and in timing than is possible in an 
international agency. The AID program can meet these requirements. 

U. S. personnel can be effective in pointing out the value of democratic 
approaches to the solution of labor problems based on our experience. When 
discussing such matters, it would be well to be familiar with the legal protec­
tions afforded workers in the United States. Most labor legislation is relatively 
new, much of it enacted in the last half century. There are still wide gaps in 
its coverage and in the administrative machinery for its implementation. Some 
of the individual States do not even have a labor department to develop and apply 
accepted labor standards. Children of any age, in almost every State, may work 
in agriculture wheiu schools are not in session. Discrimination in employment 
is a common practice. Agricultural labor is excluded from most of the benefits 
of labor legislation, including the protection of the right to organize. These ex­
clusions are particularly serious for migrant workers, as has been shown by 
numerous congressional investigations, governmental commissions, and study 
groups. 
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ROLE OF A LABOR DEPARTMENT IN DEVELOPING COUNTRIES
 

A bulwark of United States foreign policy 
today is its emphasis on the rights of peoples 
everywhere to both economic well-being and 
social justice. For these twin aspects of 
modern democratic living have come to be 
recognized as inseparable goals for the en­
tire world if United States free institutions 
are to survive. Nowhere i, this two-fold 
policy more strikingly evident than in the 
U. S. approach to the problems of the many 
developing countries, 

Whether the ares new entities or onlmnewly-developing, these nations suffer from 

a host of problems. Each country is unique 
of course. Butin its particular situation , 

of problems encountered bythe catalogue 
some or all of them is staggering: shortage 
of capital, lack of trained manpower and 
technological development, inadequate de-
velopmentof resources and low productivity, 
a rapidly increasing population, privation, 
ignorance, disease, a vast gulf between the 
privileged few and the underprivileged many, 
governmental identification with the privi-

leged few, a serious lag in social develop-
ment, and stagnation in the rate of per capita 
output and income. If these societies are to 
become dynamic andprogressive, there must 
be radical changes in the attitudes, motives, 
interests, and, in some cases, the innermost 
values of great masses of people, 

In the past, some policy-makers have 
felt that such staggering problems must be 
dealt with one at a time. "Get industriali-
zation under way and social and political de-
velopment will follow," was one school of 
thought. "Provide the have-nots with the 

benefits of modern life at once, for social 
justice and improved living are the neces­
sary precursors to any economic growth, 
contended others. 

Today the "grain of truth" in both po­
sitions is widely recognized. Economic 
growth is, after all, only a means to a better 
life for the largest number of people possi­
ble. But no people can consume all its cur­
rent production and expect to maintain the 
resulting levels of living in the future. So­
cial development without economic growthbrings economic stagnation. Yet economic 

development without social justic may lead 
tovloss of freedo m . 

to loss of freedom. 

The Development of a country is 
pendent upon the aspirations of the people 
and their ability ultimately to meet those 
aspirations. But hungry, sick, illiterate 
people, some without shelter, many without 
the skills to earn a decent living-these
people cannot build a stable government, a 

growing economy. Developing the economy 
and building the people and their institutions 

Hence, the developing nations are faced 
with the stupendous task of carrying on a two­
front battle for a place in the modern world. 

They must develop free economic and social 
institutions andproductive capabilities at the 
same time. -And they must make strides in 
both directions in a hurry. For impatience 
with delays in bringing about improvements 
is growing among peoples who have too long 
awaited a better life. 



1. U. S. Policy 

The U. S. has specifically voiceda read-
iness to help. From a purely pragmatic point 
of view, it is recognized that only through 
help on both fronts will help on either produce 
results. Constructior of roads will produce 
little good if few people are in a postcion to 
use them. Training workers to new skills is 
useless if there are no plants in need of such 
skills. A piecemeal approach is frequently 
synonymous with a futile approach. 

From a political point of view, it is rec-
ognized that a stark alternative awaits any 
developing country which overlooks the needs 
of its people. The democratic way offers 
both political and economic freedom, built 
gradually with hard work. The Marxian phi­
losophy claims to provide a short-cut. Cen-
turies of deprivation have already accumula-
ted in most of these countries. If no prog-
ress at all is visible through the democratic 
way, the Marxian way may well be tried, with 
a push to give power to the minority extrem­
ists. What is needed is movement forward 
without bringing about disruption and vulner-
ability to either external or internal aggres-

sion-a social revolution directed into peace-
ful nd dmocrtichannls.we 

ful and democratic channels, 

their aspirations for justice, edu­
cation, dignity, and respect as indi­
vidual human beings, and to estab­
lish responsible governments. 

"The Congress declares it to be a 
prim ary necestnity, opportunity, 
and responsibility of the United 
States, and cons'Istent with its tra­
ditions and ideals, to renew the spirit 
which lay behind these past efforts, 
and to help make a historic demon­
stration that economic growth and 
political democracy can go hand in 
hand to the end that an enlarged 
community of free, stable, and self­
reliant comtries can reduce world 
tensions and insecurity." 

Finally, from the moral viewpoint which 
is historically and peculiarly American, 
President Kennedy, in his inaugural address, 
stressed one more reason why the U. S. 
would help: 

"To those peoples in the huts and 
villages of half the globe struggling
to break the ofgldsmass misery, 
w d b e eforts to help

pledge our best efforts to help 
them help themselves, for whatever 

ofvie ofworl peace, period is may be doing it, notFromthepoit peceCommunists required-not because the 
From the point of view of world 

cited cogent reasons for help becausewe seek their votes, butbe­
the Congress 

in the Act forS. policywhen it set forth U. 

International Development of 1961:
 

"It is the sense of the Congress 
that peace depends on wider rec­
ognition of the dignity and interde-
pendence of men, and a survival of 
free institutions in the United States 
can best be assured in a world-wide 
atmosphere of freedom. 

"To this end, the Unitod States has 
in the past provided assistance to 
help strengthen the forces of freedom 
by aiding people of less developed 
friendly countries of the world to 
develop their resources and improve 
their living standards, to realize 

cause it is right." 

2. The role of a labor department 

The labor department is the administra­
tive arm of the government that, in most 
countries, is charged with responsibility for 
finding solutions to labor questions, for ap­
plying the necessary control measures, and 
for creatingthe atmosphere in which harmo­
nious relations between labor and manage­
ment can develop and grow. It is the control 
point in the optimum use of human resources 
for economic and social development. 

And yet, few labor departments partici­
pate as actively as rapid progress demands 
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in formulating and implementing programs unions is an expected corollary to industri­
related to economic and social development. alization-one which has a particularly vital 
This failure to utilize their services and fa- role to play in countries long characterized 
cilities is due in large part to a lack of rec- by exploitation of the many by the few. In­
ognition and understanding of the labor issues dustrial peace is important for successful 
that thread themselves throughout develop- economic development. Responsible unions, 
ment problems. A brief sketch of these is- dealing with responsible management, can 
sues will illustrate the basic considerations produce such peace at the same time that 
involved and the need for an effective labor they assure the labor force of decent work­
department to deal with them. ing conditions and a fair share in rising 

national productivity. 
Perhaps the most obvious is the eco­

nomieproblem of labor as a resource: man­
power in the numbers and with the skills A nation's workers are its major con­
needed tobring into being andoperate capital sumers. The operations of the U. S. econ­
equipment and public improvements. Most omy have demonstrated the economic value 
developing countries have an over-abundance of effective mass demand-the factor which 
of manpower relative to other resources. makes mass production possible and profit-
The problem thus becomes one of training able. The existence of mass needs and de­
men to new skills and new ways, of select- sires in developing countries is widely rec­
ing development projects which utilize men ognized. But, to translate needs and de­
rather than machines to the degree possible, sires into effective demand, the labor force 
of developing labor-intensive substitutes for must not only become more productive, but 
processes developed in labor-scarce indus- it must also have the increased real earnings 
trial countries, of somehowtapping the ener- which make each working family into a 
gies of the entire population, of seeing to it greater purchaser. Again, the social over­
tha. all the country's manpower has an op- tones of greater purchasing power are 
portunity to participate in its development. obvious. 

The social overtones of the manpower 
problem are obvious. For such participation Finally, the problem of those members 
in the national development, and the status of the working population who are unable to 
that comes with rising skills and steady work, either temporarily or permanently, 
work, necessarily contribute to the dignity constitutes an economic as well as a social 
and independence with which social justice problem. The worker who is sick or disa­
cloaks the individual, bled, hurt on the job, unable to find employ­

ment, or at an age when he should be able to 
of daily toil-this

related is the question of the lay aside the demands or hisClosely worker cannot sustain either himselfhvebe madfamily unssaneeconditions under which the labor force works 

and lives. The experience of the industrial- family unless arrangements have been made 
need more shadow hisPrivation and once

ized nations demonstrates that investment in 

safe and healthful working conditions results 

efficient, more productive work household. Hebecomes apublic charge. His 
in a more 

workers and other role as a consumer is sharply curtained. 
force. The housing of 
living conditions have a profound effect upon 
their satisfactory adjustment in the Clearly, any nation which attempts a 

workplace. development program without facing up to 
these labor questions stands little chance of 

Closely related also is the problem of long-r .nge permanent success in its en­
industrial relations. Democ-'atic societies deavor. The labor program of AID is de­

have recognized that the formation of trade signel to assist in this facing up process. 
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3. 	 Technical Assistance 

With few exceptions, labor departments 
in developing countries need assistance in 
meeting their major responsibilities for theoptimum use of human resources in the de-
vopmmsen profess.nThesorespine d-
velopment process. The -wide experience of 
the U. S. in labor department related activ-
ities can be made available through the AID 
program. 

Three general types of services are 
available: 

(1) 	 Consultant services are rendered to gov-
ernmental officials or agencies upon 

request. Such services may consist of send-
ing an expert to a developing country to study 
its needs and work with its officials, or they 
may consist of supplying technical advice and 
information on labor subjects. 

(2) 	 Technicians from a developing country 
maybe brought to the U. S. for training. 

Such training is geared to the needs of the 
country. Itmaytake numerous forms-cless-
room instruction, on-the-job training, visits 

to governmental agencies, technical organi­
zations, organizations of management and 
labor and places of employment to observe 
the application of labor laws and programs. 

(3) 	 Many types of pamphlets, books, films,
charts, and other materials are availa­

ble. Often this material can be supplied
without charge. In addition to supplying 
materials and special studies, information 
will be furnished in response to specific tech­

nical questions. 

U.S. experts in the various aspects of 
labor department activities can be recruited 
byAID. They usually will come from the De­
partment of Labor, but they may comeby di­
rect hire from non-governmental agencies. 

Illustrations of the technical rcsourcc 
and services available to AID from the various 
Bureau of the Department of Labor are given 
throughout the text. 

Similarly, reference is made to the 
services on social security which may be 
supplied by the Department of Health, Edu­
cation and Welfare. 
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FUNCTIONS OF A LABOR DEPARTMENT
 

1. 	 Recognized functions of a labor depart- 
ment 

A review of the recognized functions of 
a labor department shows the wide range of 
its activities, 

A general, but key function, is that of 
helping to make and implement governmen-
tal policy on all labor or labor-related ques-
tions. This includes not just such clearly 
labor matters as regulation of wages and 
working conditions, assistance in industrial 
dispute settlement and the establishment of 
vocational training programs, but also em­
ployment policies, long-range economic 
planning decisions as to industrial develop-
ment and distribution, consumption controls, 
broad educational questions, and social aid 
programs of various types. 

The labor department should be expected 
to supply information and advice in all these 
fields, prepare draft bills and regulations as 
appropriate, and generally participate at the 
highest level and on an accepted basis with 
other government departments in the process 
of policy formation and implementation. 

Basic to satsifactory performance of a 
labor de partment's overall and specific 
functions are the facts and f i g u r e s u po n 
which sound judgments and procedures may 
be determined. One of the most important 
functions is the collection, analysis and 
distribution of reliable information o n the 
many facets of industrial conditions, wages, 
prices, occupational injuries, employment 
trends, labor productivity and developments 
in labor relations. Such information is 

essential to collective bargaining, manpower 
policy, economic planning, the solution of 
specific labor questions, and the public 
understanding of labor questions andgovern­
mental actions affecting labor. In addition, 
other types of data are assembled as a by­
product of the technical operations of a de­
partment-these data being used both for 
improvement of departmental operations and 
for recommendations as to changes in labor 
law or labor policy. Implicit in this function 
is the dissemination of information-both to 
government policy-makers and to employers, 
workers, and the general public. 

In addition to these more general func­
t i o n s, a labor department commonly ha s 
technical operating responsibilities in four 
specific fields: 

(1) 	 The protection of workers from condi­
tions d e t r i me n t a 1 to their health and 

welfare. This includes the regulation of 
conditions in the work-place to promote 
safety and health, the protection of women 
and children, regulation of wages, hours of 
work, holidays, vacations, and welfare 
facilities. 

(2) 	 The promotion of sound industrial re­
lations and assisting in the settlement of 

industrial disputes. Conciliation, arbitra­
tion, industrial courts, collective bargaining, 
registration of industrial organizations, 
labor-management cooperation, workers' 
e d u c at i o n, and management training fall 
under this heading. 

(3) 	 The development of programs and ma­
chinery for making maximum use of 
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manpower-for achieving and maintaining full 
productive employment, occupying workers 
to the fullest measure of their skills, and 
providing industry with the qualified workers 
it needs. Services included are placement
and training facilities, vocational guidance,
overall planning for the effective use of man-
power, and regularizing em ployment of 
migrants. 

(4) 	 The provision of social security. In-
age 	and survivors insurance, family allow-

ageandsurivos isurnce failyallw-
ances, sickness and maternity benefits, un­
employment compensation, and d ismissa 1 
pay. These programs, in whole or in part, 
may be developed in or operated by an agency 
other than the labor department but in closecooperation with it. 

Labor departments are frequently given
other assignments of particular concern to 
workers. Among the more difficult and far-
reaching are responsibility for the improve-
ment of living and working c o n d i t i o n s in 
agriculture and programs for i n t e g rating
aboriginal and tribal populations into the 
economic and social life of the country.Workers't housing and c oo p e rat i v e s are
orers' oubsig anichooperat dar-sother subjects with which some labor depart-

In the case of nations with a federal 
form of government, the national labor de-
partment may have among its main f u n c-
tions encouragement of the responsible 
state, provincial or cantonal authorities in 
t h e d e ,e I o pme n t of administrative tech­
niques; coordinating some activities to pro­
duce effective action on a national scale; 
supplying advice and information concerning
developments within the country; and c o n-
ducting or arranging for surveys which canbest be carried 9ut on a national basis, 

Labor departments also are increasingly 
concerned with international labor questions,
Activities in this field include the collection 
of information, cooperation with regional or 
international bodies in the labor field, and 

joint action with other countries in the solu­
tion of particular industrial, economic, or 
social problems. 

2. 	 Functions of labor departments in de­
veloping countries 

This review of the functions of a labor 
department follows in general the c o n c 1 u­
s ion s reached by governments, labor andmanagement at the International Labor Con­
ference in 1947. They are effective, in 

large part, in most industrialized countries. 
With few exceptions, the developingcountries 	 inthere is room for improvements 
in both law and administration if the labor 
department is to provide the leadership and
the 	 services required to p r o t e c t h u m a n 
values in the industrialization process. 

Of course, not all countries are suffi­
ciently advanced industrially to require many
of the services of a full-fledged department
of labor. Some may have so few wage 
earners that only rudimentary protective 
provisions may be necessary. But as indus­
trialization proceeds, it brings with it thetilzto rces tbig ihi h 
same sort of evils as were experienced inWestern countries during the development
stage. Inthe 20th Century there is no reason 

for workers to suffer the indignities and en­
dure the inhuman conditions common to that 
earlier period. Unfortunately, this is 
happening in some developing countries with 
adverse results to the social and political 
structure. 

It is the purpose of this handbook to point 
u p the needs and the opportunities to deal 
constructively with the human problems con­
nected with the industrialization process andto move forward as rapidly as possible tosecure a higher standard of living and a 
greater measure of social and economic jus­tice for the working populations. Aid to a 
labor department should be d e s i g n e d to 
strengthen its technical services to perform
these essential functions in accordance with 
the country's needs. 
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3. Some general principles of operation 

Advice and guidance to labor depart­
ments should stress the importance of first 
things first so as to avoid taking on func-
tions in advance of the financial and adminis-
trative capacity to apply them. The recruit-
ment and training of staff to administer with 
competence basic protective legislation 
should precede refinements in lawapplicable 
to relatively few workers. 

Provision for fact-finding and dissemi-
nation of information on labor q u e s t ion s 
should be given high priority. Through con-
tinuing study of problem areas, the depart-
ment should be able to detect existing and to 
anticipate new labor and social needs as they 
a r i s e from industrial development. N e w 
problems will constantly emerge, arid the 
relative importance of particular functions 
may increase or decrease. The labor de-
partment should assume a watchful, forward-
looking posture and should have the flexi-
bility to adjust its administrative structure 
and operations to meet changing demands. 
It should at all times work to assure that 
industrialization unfolds to the benefit and 
not at the expense of the nation's workers. 

A general principle that should be 
cAr reogenzed iniallofitts activitiesbi 

clearly recognized in all of its activities is 
that the labor department serves the inter-
ests of both management and labor. 

Many of its services in the manpower 
field, labor relations, and statistics and re-
search are of direct benefit to management. 
Labor Standards that are fairly arrived at 
and impartially administered are as good for 
employers in the long run as for labor. They 
are designed to eliminate the unfair competi-
tion of those employers who cut costs by ex-
ploiting labor. By gradually r a i s in g t h e 
standards of living of the workers, they bring 

up productive efficiency and provide alarger 
market for goods and services. 

On the other hand, the direct benefici­
aries of labor department activities are the 
workers. Without protective 1e g i sl a t i o n, 
unorganized, often illiterate workers are at 
a disadvantage in relations with employers. 
The welfare of society demands that this 
imbalance be corrected by establishing the 
norms for basic employment practices. 

A corollary to this is the importance of 
the department's assuring impartiality in all 
its activities-being objective in its assembly 
of information, its enforcement of the law, 
and its services in labor dispute settlement. 
There is a natural tendency for workers to 
regard the labor department as their pro­
tector which should side with them in all 
situations. Employers who fear interven­
tion in labor matters may attempt through 
political influence or otherwise to exercise 
control over its activities. If they s h o u 1 d 
succeed in impressing their position on the 
department, its effectiveness is largely 
destroyed. 

In this connection, too, a principle of 
considerable importance is the continuous 

and workers'consultation with employers' 
organizations and other interested g r o u p s 
which may be active in the labor field. The 
labor department may set up special tri­
partite consultative bodies, maintain regu­

lar contacts, and in appropriate c i r c u m­
stances, cooperate with the activities of these 
groups. Such contacts can assure that the 
labor department program is truly respon­
sive to the current needs of the nation, as 
well as producing the understanding and 
support necessary to the program's success. 
In addition, it will enable the department to 
represent fully the labor aspect in the govern­
ment's consideration of policy in the indus­
trial, economic, and social fields. 
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STRUCTURE OF A LABOR DEPARTMENT
 

The internal organization of a labor de-
partment is one of the key determinants of 
whether it will carry out its functions 
effectively, 

Patterns of organization vary widely de-
pending upon the degree of industrialization, 
the laws to be administered, the services to 
be rendered, the areas to be covered, and 
the governmental structure and philosophy of 
the country. The structure in newly-indepen-
dent countries tends to follow the organizatior 
of labor department activities in the former 
colonialpower. In the older developing coun-
tries, a mixture of patterns may be found. 
New or old, few labor departments have 
acheived, in their organizational structure, 
the effective delegationof responsible author-
ity so essential to smooth fur tioning. 

1. Principles of good organization 

When establishing or reorganizing labor 
departments, insufficient thought seems fre-
quently to have been given to the fundamental 
principles of organization-a clear-cut deter-
mination of where responsibility for action 
lies, how and to what extent responsible dele-
gation of authority takes place, and what em-
phasis is given to various objectives. Part 
of the difficulty in perfecting an organization 
of a labor department stems from insufficient 
delegation of authority by the legislative 
branch of the government and from a scatter-
ing of responsibility for labor affairs among 
various departments of government, 

The head of the department of labor should 
be charged with responsibility for advising the 

head of state on all labor matters, for the for­
mulation and execution of labor policy, and for 
keeping that policy in line with the country's 
social and economic needs. l-e should be 
authorized to administer, cor-rdinate, and 
direct the government's labor activities and 
services and to make such rules and regula­
tions as may be necessary to carry out his 
authority. He should be authorized further 
to delegate his authority to officers and em­
ployees under his direction or supervision. 

Certain staff functions should be per­
formed indirect contact with the office of the 
head of the department. These include man­
agement services (fiscal, personnel, prop­
erty), legal services, public relations, and 
international labor affairs. In carrying out 
his duties, the department head should be 
assisted by deputies of varying rank as may 
be required. One or more boards or advisory 
committees may also be attached to his office. 

Every effort should be made to free the 
head of the department from direct super­
visionof its operations and services-the so­
called line functions. These functions should 
be carried on through various bureaus or di­
visions organized in accordance with the laws 
to be administered and the services to be per­
formed. Inorderto prevent the proliferation 
of officers and cut down on the number of 
persons reporting at the top level, and to 
bring together the services that dovetail one 
with another, functions should be f ,,uped. 
Inaddition to making maximum use & ,vail­
able staff and facilities, this will also pre­
vent duplication of inspection and service and 
the giving of conflicting advice, which is 
confusing to employers and workers alike. 
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A comprehensive labor program could be 
grouped under as few as five bureaus-labor 
standards, manpower, labor relations, re-
search and statistics, and social security 
(including workmen's compensation). 

These bureaus must carry their activi-
ties to the workplaces throughout the country. 
This necessitates a field organization, large 
or small, according to the work to be done. 
The relationship between the field staff and 
headquarters organization has a great deal to 
do with the suc ess of a labor department pro.-
gram. How responsibility is funnelled to the 
field staff, so that it may be exercised intel-
ligently, impartially, and judicially, is a 
major problem in any organization. It is 
particularly difficult in a labor department 
because of the multiplicity of laws and regu-
lations to be administered and services to be 
rendered, often in widely separated areas of 
the country. 

Most of the services of the department 
should be available near enough the work-
place so as to be readily accessible to the 
employer and the worker. They should be of 
the same level of competence in all parts of 
the country. The inspections made, the or-
ders and advice given should be consistent 
throughout. This requires the issuance of 
detailed instructions on all aspects of the 
program, the training of responsible staff in 
these instructions, and close supervision on 
the job. 

Only teamwork ofthe various bureaus and 
services at headquarters and paiticularly at 
the regional and local levels will meet these 
requirements. Close liaison should be main-
tainedbetween the headquarters and the field 
staff. Through meetings, careful instruc-
tions, and taking account of practical field 
experience in the formulation of administra-
tion instructions, overlapping of responsibil-
ities and duplication in the carrying out of 
functions can be avoided. 

Regional offices are necessary to the 
planning of adequate services in all but very 
small countries. Careful consideration 
should be given to the organization of these 

offices. Each regional office should be staffed 
by a director in overall charge. He should 
be responsible in his region for the various 
functions assigned directly to the secretary­
finance, personnel, property, transportation, 
legal services, public relations, and the co­
ordination of the field services of the bureaus. 
Insofar as possible, the technical staff should 
receive their instructions, training, and su­
pervision on the job from the bureaus re­
sponsible for the program at headquarters. 
This should be possible in all of the regional 
offices and most of the local offices. 

Adequate enforcement and servicing re­
quires a certaindegree of specialization. The 
application of safety and health provisions and 
their promotion, for instance, require at 
least a measure of engineering training and 
experience. Conciliation and mediation call 
for a different type of experience and a dif­
ferent approach. Inspection of books and rec­
ords to secure compliance with certain types 
of laws requires still a different background. 
It is difficult to combine these skills in one 
person. How to make the services of tech­
nically trainLd individuals in these various 
skills available in far-flung regional and local 
offices is aproblem for all labor departments. 

Specialization of field staff may be com­
pletely impractical at this stage in some de­
veloping countries. Even where it is the rule, 
there are areas in many of the developing 
countries where field services are limited by 
the absence of roads, transportation facili­
ties, and means of communication. Here it 
may seem necessary for a field agent when he 
visits a workplace to perform all of the func­
tions of a labor department representative, 
even though he does few of them well. Ex­
perience shows, however, that, if one man 
is to combine such specialized functions as 
application of wage and hour standards, ma­
chine guarding, elevator and boiler inspec­
tion, and settlement of disputes, the protec­
tion of workers suffers severely. 

As a minimum, every effort should be 
made to separate the functions of conciliation 
from inspection. Even ifplant visits are less 
frequent, the workers would benefit in the long 
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run from the division of functions and labor 
relations would be materially strengthened. 

There is a tendency in some of the coun-

tries for the labor department to spread its 
It will set up numerousservices too thin. with only one or twofield offices , staffed 

untrained persons to administer­
relatively 
with minimal writte.i instruction and prac-
tically no supervision-the many technical 
requirements ofitheslabor law. This is bound 
to lead to inequities in the application of the 
law and a disrespect for government. With 
greater concentration and clear supervision, 
more competent advice and guidance usually 

available without additionalcould be made 
cost. 

2. Organization charts of existing depart-
ments 

Illustrations of efficient and inefficient 
organization of existing labor departments 
may help to stress the importance of proper 

delegation of authority and coordination of 
areas.functions and point up the problem 

The first illustration is of a department 

of labor in a small country which meets many 

ofterequirements of good organization. it 
lof thelaoranaadministers a wide range of labor and social 

legislations, applicable to a I m os t every 
workplace-industrial and commercial estab-
lishments, offices, plantations, docks, and 
domestic service. It provides services to 

management and labor in the manpower field. 
in improving their relations, and in stimulat-
ing production. While it does nothave cabinet 
status, it appears to have authority to carry 
out its program. 

of labor is headed by a 
The department 

is a career officer. Itscommissioner who 
work is organized into 6 divisions, 12 district 

and 180 local labor offices. If setoffices, 
forth in chart form the distribution of the de-

would be roughly thatpartment' s functions 
shown in Chart A. 

Some of the key structural points to be 
noted are: 

(a) The four divisions with major operating 
responsibilitieS d%:.- directly with the 

district offices in carrying.Jut their functions. 

The two units with limited authority and staff
their work from the central office.carry on 

(b) The work of the department is carried 

forward through the district and local of­
fices, These offices are responsible to the 
Administration Division for general super­
visionand coordination. For technical super­
vision and instruction in the field, they look 
to the respective divisions at headquarters. 

(c) To coordinate and prevent duplication 

of inspections and assure uniformity of 

treatment, programs that require inspection 
of books and records for enforcement are ad­

ministered by the Enforcement Division. This 
all labor laws except the Industrialcovers 

Disputes Act. It includes operation of the 

wage boards which determine in large part 

the wages, hours, and working conditions in 

the major industries; the large body of special 

legislation dealing with plantation labor; and 
so­the employees' provident fund, the major 

cial security provision in the country. 

line of command and the delegation(d) The 
of responsibility from the top down had 

been well established. Each operating divi­
sion is headed by a deputy labor commis­
sioner and each district office by an assistant 
labor commissioner. 

(e) Other assistant labor commissioners 
work at division headquarters in charge 

of various branches or specialized programs. 
A substantial number of labor officers carry 
the immediate responsibilities for technical 

services. Numerous clerks supplement their 

activities. 

Another type of organization character­

ized by a scattering of function and respon­

sibility is shown in another chart of a small 

country in a different continent (see Chart B). 

The titles of the departments and divisions, 
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are self-explanatory. This organization suf-
fers from a failure to provide lines of corn-
munication and supervision of technical 
programs between the field offices and the 
Department of Labor, Manpower, and Safety
and Hygiene. 

A larger nation offers a still different 
approach to the organization of a labor de-
partment, as is indicated in Chart C. This 
chart illustrates a lack of understanding of 
the importance of delegation of responsibil-
ities and clearly determined lines of effec-

tive supervision. It shows two directorates, 
two bureaus, and 21 divisions and sections 
all reporting directly to the Secretary of La­
bor. Direction and coordination of functions 
for w h ic h , from the titles, there is ob­
vious need, must be made at his level-a bur­
den which no official should be expected to 
carry. There are nine regional offices and 
many local offices, but the chart fails to in­
dicate where responsibility lies for adminis­
tration and supervision of these key offices. 
Apparently, the problem has never been 
thought through. 
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A. STRUCTURE OF THE LABOR DEPARTMENT IN A SMALL COUNTRY
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B. STRUCTURE OF THE LABOR DEPARTMENT IN A SMALL COUNTRY IN A DIFFERENT CONTINENT 
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C. STRUCTURE OF THE LABOR DEPARTMENT IN A LARGE DEVELOPING COUNTRY 1 

MINISTER 
SIndustrial Relations 

Manpower and 
Directorate SECRETARY GENERAL Inspection Directorate 

of the
Legislative BureauBureau BueauSecretary GeneralLegilatie 

LEGISLATIVE AND ORGANIZATION AND PROCUREMENT 
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Labor Inspection Employment Service Settlement of Labor 
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The Department has nine regional and many local offices but the organization 
chart does not indicate the line of supervision 
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IV 

STAFFING AND FINANCING A LABOR DEPARTMENT 

Basic legislation and good organization materially affect the ability of any depart­
are important to the work of a labor depart- ment to attract able employees. 
ment. But essential to its growth and effec­
tive operation is a staff which believes in its U. S. labor technicians will find many 
social objectives and is competent to carry areas where technical assistance can 
them forward with integrity, tact, intelli- strengthen labor departments. The follow­
gence, and good judgment. To recruit, train, ing discussion is designed to suggest the 
and hold in the labor department persons various services possible in connection with 
with these qualifications is one of the more staff development-from the organization of 
difficult administrative problems facing gov- a bureau, the preparation of standards of 
ernments in the developing countries, selection and training, instruction forms ani 

procedures, to the actual training. 
Efficiency in the labor department can­

not be expected to be better than efficiency 
in the public administration in general. But 1. Staffing the department 
it should be of the best in the country if it is 
to carry on the department's important role The work to be done in a labor depart­
in the development and application of eco- ment is largely technical. For its direction 
nomic and social policy, and operation it requires the kind of trained 

manpower that is in short supply and is the 
The personnel practices of the labor de- limiting factor in economic development. 

partment will be influenced by the arrange- The question arises as to how far the govern­
ments made generally for the public service. ment is justified in diverting some of its few 
Whatever the system in use, the labor de- administrators, statisticians, economists, 
partment should participate in the planning safety engineers, industrial relations experts 
and operation of recruitment, training, and from industry or other branches of the gov­
promotion methods as they affect department ernment to work in the labor department. 
employees and should have a continuing in- Again, can these men be interested in the 
terest in their status as public officials, often gruelling work of the labor department 
their stability of employment, and the salary at the relatively low salaries offered? Status 
scales applicable to them. also comes into the picture. The work in the 

labor department is often rated much lower 
Recruitment bypublic competition based than similar work in a department of public 

on merit, promotion by merit, staff training, works or public health. 
adequate levels of remuneration, and free­
dom from political interference are impor- A government should, at an early stage, 
tant guarantees of efficiency. They also en- take positive steps to set high standards for 
sure the impartiality, standing, and ability recruitment, training and tenure of the labor 
of labor department officials so important in department staff and provide equal treat­
their dealings with the public. And they can ment with other employees of government. 

17 



will secure the substan-Otherwise it never 
tial benefits that accrue to the economy from 
the activities of a strong, coordinated depart-
ment capable of dealing with the many facets 
of labor questions. 

(a) recruitment and training -It is obvious 
that in many of the newer countries the 

necessary leadership and experience to get 
a labor department program underway is 
almost nonexistent. Under the metropolitan 
powers, fewpersons mayhave had the oppor-
tunity to acquire the education, training, and 
experience needed to staff a department. 
Initially, selection should be made from 
among these few and from others who most 
nearly meet the requirements and have the 
interest, personality, and all-around ability 
for the work to be done. Then training will 
have to be given on the job, with such supple-
mentation as international agencies are pre-
pared to give. 

Of key importance, of course, is the 
training of top officials-persons who must 
serve in supervisory positions. For even 
well qualified staff cannot be effective if 
under the direction of people who do not 
themselves know the work to be done and 
supervisory techniques. Here is a partic-
ularly good opportunity for the use of foreign 
specialists-to perform a dual operating and 
training job until supervisory staff is trained, 

The staffing requirements for the various 
operations and services of a labor department 
may differ widely. Administration in the 
fields of research and statistics, manpower, 
industrial relations and social security calls 
for specialized staff training and experience, 
The need for technical assistance in the 
preparation of these staffs in generally rec-
ognized and increasingly provision is being 
made for such assistance. 

Less attention is being given to the de­
velopment of competent and impartial labor 
inspectors to interpret and enforce the legis­
lative standards regulating conditions of 
work. And yet, every country, irrespective 
of its stage of development, has some statu-
tory requirements governing the conditions 

under which workers are employed. To ad­
laws is aroundminister these the function 

which most labor departments are initially 
organized. The success or failure of the de­
partment as an institution may well depend 
upon the way it carries out this basic respon­
sibility. For these reasons, the importance 
of a competent labor inspector and the build­
ing of an effective inspectorate is given spe­
cial consideration in this handbook. 

(b) key role of labor inspectors -Inspec­
tors are the executive arm of the de­

partmentin the application of protective labor 
laws. They interpret its program directly 
to employers, workers and the public. It is 
to them that employers look for explanations 
of the purposes of the legislation, its pro­
visions, and how it can be put into force. 
And workers expect them to supply the pro­
tection which the law was designed to give. 
The way that inspectors do their educational 
work and exercise their authority determines 
in large part the respect and cooperation 
which the department receives from manage­
ment and labor. 

In addition, inspectors learn first-hand 
whether the labor regulations are suitable 
for the remedying of existing conditions, how 
they should be adjusted to meet the needs, 
what new problems need attention. The work 
of inspection affords opportunities to learn 
the problems of industry, their relationship 
to social and economic development, the 
attitude or management and labor toward 
them, and approaches to their solutions. 
Because of this, it is from the inspectors 
that top supervisors of the future may well 
be recruited. Standards applied at an early 
stage to their selection, training, and super­
vision will therefore pay dividends in im­
proved performance throughout the depart­
ment. 

2. Development cf a labor inspection service 

The first step in building an effective 
labor inspection service is the recruitment 
of the best qualified persons available. They 
should have as much basic education as the 
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country affords and preferably with work ex-
perience as a craftsman, supervisor or labor 
representative. They should have shown in-
terest in labor affairs and ability to get along 
with people, qualities of leadership and a 
capacity to learn. 

Once selected, the entrant shouldunder-
go a lengthy period of training under careful 
supervision. Ideally, this training should be 
given partly on the job and partly through 

courses at regular intervals,supplementary 

Insofar as possible, the accepted stand-

ards for training should be applied. These 
require that the new inspector begin his
training by a brief study of the laws to be 
ainistered a instuctionfi the prtobeadministered and instruction in the proce-

dures to be followed. He should be equipped 
with carefully spelled-out written guides as 
to the rules and regulations, definitions of 
legal requirements, and other technical ma-
terial designed to produce uniformity of in-
terpretation and enforcement. thenif suchHe ac-companies an experienced inspector, 
coaie an xperienced iferns.ftr 
is available, on his rounds. After a few 
weeks he makes inspections on his own. 

His reports are carefully checked aad 

he is advised of shortcomings. At all times, 
he is encouraged to take up his problems 
with his superiors. He participates in fre­
quent staff meetings where problems are 
discussed and interest in the work of the de­
partment is developed. From time-to-time 
he takes part in advanced courses of training, 

At the end of a year, it should be evident 
whether the new employee has the necessary 
equipment for permanent status as an in-
spector. If qualified, he should be assured 
of tenure of service and given the full sup- 
port of his superiors in doing his duty with- 
o4t political interferences or favoritism, 
Only in this way, can he build up self-
confidence, judiciousness, courage and 
impartiality- the characteristics essential 
to success on his job. 

His pay should be commensurate with 
the tasks to be performed and should equal 
that of technical and professional staff in 

other branches of the government. He should 
be provided with proper quarters and facili­
ties for transportation to the places to be 
inspected. 

This type of selection and training should, 
in about two years, produce a fairly compe­

tent, general inspector-one who is able to 

advise on and enforce the wage and hour reg­

ulations and the basic health, safety and wel­
fare requirements which apply to every 
workplace. The general inpsector should 
also be expected to observe and report on 
other working conditions detrimental to 

health and safety. Few however, without a 
technical background in education and expe­
rience would be equipped to administer satis­
factori.%,r many of the complicated safety andhealth 3tandards required by modern indus­
try. The more technical machine guarding, 

try.Th mor te amhe guardi, 
inspection of boilers, pressure vessels, ele­
vators and construction projects, the detec­
tion and control of electrical and chemical 
hazards, call for the services of personsspecifically trained for this type of work. 
Efforts should be made to add such special­
ists to the staff as organization and funds 
permit. Or, where appropriate, arrange­

to use the services ofments could be made 
experts in other government departments, 
such as that responsible for health. 

3. Financing the department 

Financing the department should be met 
through regular appropriations adjusted in 
accordance with the functions to be performed 
and the area to be covered. Resort to fines 
and fees to provide the necessary funds should 
be discouraged. When these are collected 
through inspectors, as is usually the prac­
tice, the opportunities for corruption, always 
present in labor department activities, are 
unlimited. Furthermore, employers and 
workers soon associate the inspector solely 
with his collection functions. Not only is his 
value in the protection of workers destroyed, 
but respect for government itself suffers 
severely. 

The funds alloted to a labor department 
should provide for salaries sufficient to 
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attract and hold qualified staff, and for 

offices, furnishings, and equipment that will 

facilitate operations and win the respect of 
employers, workers, and the public who use 
the service. Ample provision should be 
made for traveling expenses of staff who 
must, by the very nature of their work, 
spend most of their time in places of 
employment. 

Where funds are extremely limited, as 
they are in many developing countries, every 
effort should be made to maintain a balance 
between staff, offices, equipment, and travel, 
This seems to be hard to accomplish in these 
countries. Most are relatively overstaffed 
with persons lacking experience and training 
fortheirjobs. Emphasis may have been put on 
employment of professional personnel to the 
point that they must perform for themselves 
functions better done by clerical staff. Fre-
quently offices are run-down, dirty, and 
badly located from the standpoint of conven-
ience for workers and employers. Few have 
the space, desks, chairs, file cabinets, type-
writers, and other equipment necessary for 
effective performance. This may be true of 
the headquarters as well as the field offices. 

Limited travel allowances in many coun-
tries are an effective bar to good adminis-
tration of labor laws. Inspectors usually 
have large districts to cover. Lackingtrans-
portation, even car fare, they tend to stay in 
the office or over-inspect the few places 
they can reach on foot. Sometimes, partic-
ularly in outlying areas, they make arrange-

ments with the employer who is to be in­
spected to provide them with transportation, 
and even with food and lodging. While em­

ployer hospitality may be essential to in­
spection in some situations, the workers 
quickly lose confidence in the impartiality of 

as­the inspector who must resort to such 
sistance in getting around. 

Attempts to strengthen the work of labor 
departments will be of little avail unless 
consideration is given to these practical 
problems of staffing, housing, equipment and 
travel, which are so essential to both the 
law enforcement and the service functions of 
these departments. 

4. Technical assistance 

The training of staff for labor depart­
ment activities is an area which there is un­
limited opportunity for technical assistance. 
Training services and materials on various 
labor department activities available through 
AID are referred to specifically in the sec­
tions of this manual dealing with the various 
program areas. 

Particularly useful in the development 
or reorganization of an inspection program 
and the training of inspectors in a new coun­
try is a bulletin of the ILO, Guide for Labor 
Inspectors. It outlines inspection methods 
and procedures and includes basic informa­
tion on the organization and responsibilities 
of a labor inspectorate. 
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V 

PUBLICRELATIONS WITH OTHER AGENCIES AND THE 

A labor department will need support and 
cooperationfrom both labor and management 
to carry out day-to-day operations and to 
achieve the bioad goals which are the reason 
for its existence. The same is true of public 
support-for a truly effective labor depart-
ment operation has implications far beyond 
its immediate operating contacts. Further, 
because its field of interest is so broad, a 
labor department must also establish good 
working relationships with other governmen-
tal bodies whose jurisdictions come close to 
-and sometimes even overlap-the purely 
labor field. Finally, because the labor field 
is not just broad in scope, but has world-
wide connotations, labor department officials 
must also play a role on behalf of their coun-
try in international labor matters. 

1. ]Public relations 

The success of a labor department's pro-

in large part upon the skillsgram depends 
officials bring towhich the administeringthei wokdereeofad oopeatin wichth 

their work and the degree of cooperation which 
they are able to obtain from employers, 
workers, and their organizations. Under-
standing and support will not come automat-
ically, nor for the asking. It must be built 
step by step at the national, regional and local 
levels. 

Every phase of labor department activity 
offers an opportunity to develop the kind of 
understanding and respect which will make, 
for good administration. Basic research 
and fact finding should be carried on with the 
full cooperation of the groups affected. Key 
employers should be consulted as to the 

impact on the economy of legislative pro­
posals growing out of research projects. 
Workers should be brought in on the develop­
ment of the materials on the application of the 
proposed program. Where such consultation 
has taken place in advance of legislation or 
changes in legislation, administrators will 
find it much easier to bring about compliance. 

Labor department representatives should 
be carefully instructed in their proper role 
bencarefullyenforcement iced They proper rolun­as officers. The should 
derstand the purposes of legislation, that it 
is designed in the public interest, and that 
they are representatives of the public. When 
they take this position, they are not taking 
sides, they are applying the law fairly and 
uniformly. Workers, of course, are the di­
rect beneficiaries of the legislation. Em­

ployers may not understand the values to 
them of labor legislation, but they can be 
educated in time to a recognition of the valueof strict enforcement of the laws. In fact, 
such an educational process is the only way 

inch fn anal thtte suc­la cne suc­
in the final analysis that the law can be 
cessfully applied and a pattern of voluntary 
compliance established. No amount of po­
lice action will prevent violation unless edu­
cation wi t iti 

Acceptance of this principle will be slow 
in developing countries. It is predicated on 
confidence and respect for the labor depart­
ment and the soundness of the laws which it 
administers. In too many countries, the la­
bor department is considered the tool of the 
labor unions or of the employers. In nei­
ther case is it in a position to carry out its 
important functions. 
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Of greatest importance in the develop-
ment of acceptance of labor law is the compe-
tence of the labor inspector. He must be 
able to explain the purposes of the law, the 
way it applies in a given situation, and the 
ways and means of making the necessary 
adjustments in the workplace. He must be 
an educator who only uses his police power 
when persuasion has failed. As a friend of 
the employer and the worker, he can gain 
much information that will be valuable in the 
carrying out of the responsibilities of the la-
bor department. He may be instrumental in 
the establishment of joint safety and health 
committees in the plants where the prob-
lems warrant the use of such committees. 

Similarly, staff at higher levels should 
be intouch with employers' and workers' or-
ganizations, encouraging joint meetings and 
machinery for the discussion of common 
problems, furnishing them with facts and fig-
ures that will aid them in their negotiations, 
consulting with them in matters affecting their 
interests, teaching them the value of working 
with one another inthe settlementof disputes 
rather than depending on the government to 
move in at the slightest suggestion of trouble. 
Lectures, slides, posters, and publicity can 
all be helpful in building up understanding and 
support. 

2. Value of advisory committees 

An advisory committee made up of repre-
sentatives of employers, labor, and the pub-
lic has been found a most useful device to gain 
public acceptance of labor department activi-
ties. In addition to an overall committee, 
special committees similarly constituted or 
in some cases separate c o m m i t t e e s of 
management and labor may be set up to ad-
vantage to advise on safety and health, wages 
and hours, work of women and children, 
training, employment service, labor rela-
tions, social security, research and statis-
tics, etc. Indeed, establishment of an 
advisory committee in a field of common 
public interest-such as women and children, 
or safety and health-is frequently a good 
initial step toward capturing public interest, 

Once the pattern for the effective use of an 
advisory committee has been established for 
such an activity, and the committee's value 
recognized, the practice will be more easily 
accepted in other more controversial fields. 

Advisory committees are useful not only 
at the national level. Regional and local corn­
mittees to advise onthe operations of various 
aspects of labor programs have proved most 
effective instruments in securing acceptance 
and higher standards of performance. 

No matter what the scope of the commit­
tee, to be effective it must be used regularly 
and with confidence or it soon loses interest. 
Time and energy are required to service these 
committees. The educational value of a well­
run committee, however, far exceeds the loss 
of time involved. 

Sometimes, in a developing country, it 
will be difficult to select suitable represen­
tatives of either workers or employers­
where the labor movement is fragmented, for 
example, or employers have not organized. 
Here again is an opportunity for department 
officials to exercise creativity and imagina­
tion in their approach to the problem. Some­
times, for example, as simple a device as 
merely calling a group together and posing 
the problem to them will lead to selection of 
appropriate representatives. Other situa­
tions will require other devices. 

Furthermore, the almost complete ab­
sence of civic, professional, and technical 
organizations in developing countries makes 
it difficult to establish the kinds of advisory 
committees which have proved so helpful in 
Western countries inpointing out the needs for 
governmental action and the lines it should 
follow. Frequently there are no public rep­
resentatives who can serve with distinction 
on special committees. Such persons must 
be developed. This will take time and will 
not be easy. 

Whenever possible, encouragement 
should be given to the use of technical ad­
vice from the staffs of universities, indus­
tries, and the professions. 
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The headquarters staff of a labor depart-
ment can establish a general advisory corn-
mittee or it can help individual bureaus es-
tablish such committees for particular 
programs. But, over and above this, the 
department should make an effortto keep the 
public informed of the nature and extent of 
their work-not as propaganda to enhance 
departmental or individual prestige but as a 
means of securing the wide public support 
which is essential if the social and economic 
development program in general and labor 
activities in particular are to have a reason-
able chance of success. A public informa-
tion unit can seek support for the implemen-
tation of labor policy through the press, radio, 
educational institutions, discussion groups, 
and lectures. 

It is essential that the public be given 
factual information about labor matters, 
about efforts to solve labor problems, about 
successes inthese endeavors, aboutthe com­
plexities which delay success. The strength 
of 'he support given the department's pro-
gram will depend on the extent to which the 

public is conscious of and familiar with la-

bor problems, and satisfied with the effec-
tiveness and impartiality of the labor 

department. 

The factual information used may be the 
product of the department's operating pro-

grams or it may be the result of studies by 
the department's research and statistics unit. 
Information from both sources should be pub-

lished regularly, for the use of unions, 
management, and government agencies as 

well as for the edif ic ation of the public. 

Gradually, confidence in the services of 

the department will be established and its 

importance as a bulwark to democracy will 
be recognized. 

3. Coordination with other agencies 

The problems of human resources de-

velopment are complex and require for their 

alleviation the coerdination of the resources, 
skills, and services of numerous agencies, 

public and private. Particularly is this true 
inthe developing countries, where resources 
are limited and must be used with maximum 
efficiency and effectiveness. The labor de­
partment, with its many and varied respon­
sibilities, is especially in need of all the 
help it can get. In turn, its technical staff 

to inshould bu able effectively participate 
joint action and to contribute to group plan­
ning for a modernized economy. 

Wherever possible, the labor department 
should promote and enter into working agree­
ments with other agencies of government to 
strengthen their programs and to prevent 
duplication of inspection, research, or serv­
ices. Manpower, health, education, welfare, 
social security, industrial development, and 
agriculture all offer opportunities for such 
coordination. The areas to be covered are 
many, but afew examples will suffice to show 
the need for joint effort. 

Effective m a npo w e r planning and de­
velopment require the participation and co­
operation of many governmental agencies, 
private institutions, organizations of manage­
ment and labor and others. The labor de­
partment, if it is to adequately protect the 

interests of the people, should coordinate its 
assure max­activities with those of others to 

imum use of all av a i ab I e resources and 
facilities. 

In the protection of the health and safety 
of workers, responsibility for standard mak­

ing, inspection, and enforcement is often 
distributed between labor and health depart­
ments, with neither equipped to do the work 

required. Where division of function exists, 

an agreed working relationship that would 
make maximum use of both agencies' avail­
able staff and equipment would yield out­
standing results in worker protection. Such 

agreements are rarely fuand. 

W o r k m e n 's compensation authorities 
usually receive current reports on accidents 
growing out of employment. These reports 

could be of great value to the labor depart­

ment personnel engaged in accident preven­
are madetion activities. Seldom they 
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available even when workmen's compensa-
tion legislation is administered in the labor 
department. 

In the training field, there is a great 
need for close working relationships among 
vocational schools, apprentice and other in­
plant training authorities, employers, and 
workers organizations. Instead of coopera-
tion, rivalries and jurisdictional disputes 
between agencies tend to divide the support 
of management and labor and often jeopard-
ize the institution of improved methods of 
training. 

In giving technical assistance, care 
should be exercised to see that the services 
rendered do not intensify these rivalries but 
act as a stimulant to reaching an agreed 
program of action. This necessitates a much 
closer cooperation than now exists between 
the many agencies-international, regional, 
bilateral, and private-that are giving tech­
nical assistance of one kind or another in 
the broad field of human resources. 

4. International labor affairs 

Generally each developing country has 
joined the ILO as soon as it acquired its in-
dependence. The labor department usually 
serves as the arm of government which deals 
with international labor matters, and it 

therefore is the agency which handles its 
country's participation in the continuing ILO 
program. This includes preparing reports 
on conditions in the country for use in ILO 
studies and participating in international la­
bor conferences and ILO regional meetings. 

The labor department may also repre­
sent its country at other regional gatherings 
concerned with labor matters. Conferences 
sponsored by the OAS are one example of 
this type of regional meeting. 

Other international activities of partic­
ular significance to developing countries 
are, of course, the technical assistance 
programs of one type or another, including 
training abroad, offered by international or 
regional organizations or individual foreign 
countries. The labor department usually 
has responsibility for making arrangements 
for such assistance in the labor field. 

The labor department also handles ar­
rangements for foreign visitors interested 
in labor matters. 

An increasing number of countries have 
established specialized units for handling 
such matters, for doing research on foieign 
information and international data, and for 
advising their own officials on labor-related 
activities of international or regional organ­
izations. 
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VI
 

PROBLEMS FACING LABOR DEPARTMENTS IN DEVELOPING COUNTRIES
 

eco-

nomic and social development, their uverall 
staffing, and financing, 

The role of labor departments in 

functions, structure, 

have been considered in the preceding chap-


(f aters. Before discussing 	the services 
of thedepartment in greater detail, some 

serious obstacles standing in the way of top 
reviewed in this chapter.performance are 
of these problem areas isAn understanding 

essential to a proper evaluation of the work 

of a department in protecting human values 

in an expL ding economy. 

is to become theIf a labor department 
kindof social institution with a trained corps 

and technicians, that canof administrators 
give the leadership required by the new or-

der,it must find ways to overcome the prob-

lems in its path. Technical assistance can 
process provided that thebe helpful in this 

convincedgovernmental authorities are of 

the need for action and are willing to do their 
part in bringing change about. 

i. Conditions in agriculture 

This handbook deals primarily with 

problems and practicesofof thegovernment it. thetheeconomy,sector 

in which labor departments usually op­industrialized 

area 
However, in many developing coun­erate. 

tries, with a predominately agricultural 

economy, no labor department can ignore 

with safety and with conscience the problems 

of agricultural labor. Conditions in the ur­

ban areas where most industry is located, 

may be bad, but they are sufficiently attrac­

tive to bring about a continuing movement of 

people from the country to the towns. 

andThese people, illiterate, untrained, 
swell the slums of the cities. Thedestitute, 

poverty and unemployment which theymass 	
to im­color the whole approachrepresent 


provement in industrial labor standards.
 

While primary responsibility for dealing 
rests with otherwith agricultural problems 

no programdepartments of government, 
orwhich a labor department 	may undertake 

use of human re­sponsor for the optimum 
developmentsources in economic and social 

of the plight of can fail to take cognizance 
The labor departmentagricultural workers. 


should participate in the formulation of ac­

and make every effort to 	betion programs 
equipped, and provide appropriate services. 

for such service are noted inOpportunities 

this handbook.
 

Agricultural program emphasis should, 
in the first instance, be put on holding back 

are availableexcessive migration until 	jobs 

Only by improving conditions of 
in industry.
life in rural areas can this be done. Broad 

develop job oppor­
community programs to 

and to provide housing, educationaltunities, 

and medical facilities in these areas mustbe
inaugurated.
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It may be seen from this brief analysis 
that labor departments can have an important 
role to play in the protection of agricultural 
workers and their adjustment to life in the 
urban areas. The extent to which a given 
department plays this role is determined by 
many factors including its success in admin-
istering the laws as they affect industrial 
workers. This problem is discussed later 
in connection with the specific services of a 
labor department. 

2. Handicraft industries 

Labor departments in developing coun-
tries are faced with the difficult problem of 
applying labor legislation to the traditional 
or cottage industries. There is the greatcontrast between working conditions and 
labor-management practices in these indus-

tries and the newer large-scale industries. 
The two types may be located side-by-side. 
One follows modern industrial practices and 
the other uses methods unchanged for centu-
ries. Modern laws and regulations designed 
for the safety, health, comfort, and security 
of workers can be applied without undue bur-
den to the larger establishments. They may 
be quite impossible of application to the in-
dustries using hand labor on a small scale. 

Cottage industries traditionally have lit-
tle capital and are not in a position to make 
the improvements called for by modern con-
cepts of a decent work place. Working con-
ditions are often deplorable. Even so, the 
small wages paid are preferable to unem-
ployment and add something to the purchas-
ing power of the family. No developing coun-
try can afford politically or economically to 
put these small industries out of business at 
once by the application of labor regulations. 

While it is impractical to apply the same 
standards of labor conditions and practices 
to small-scale industries as to large, it is 
essential that steps be taken to gradually 
eliminate the abuses connected with employ- 
ment in these industries. By not meeting any 
standards of hours and wages, by exploiting 

young children and women, by providing un­
sanitary and unhealthful work places, these 
industries are a drain on the economy. They 
compete unfairly with the f 3tablishment 
where the labor law is enforc ..I. They hold 
back advances in the standards of living and 
social progress of all workers. 

To improve this situation, labor inspec­
tion for the enforcement of the basic legal 
protections should not be neglected. While 
it is difficult and time-consuming to inspect 
small shops, and the results may often seem 
unrewarding, inspection, nevertheless should 
be carried forward. As a minimum in urban 
areas, abuses of child labor and exploitation 
of women workers can be checked, drinking 
water and elementary sanitary facilities can 
be provided, and, by the use of persuasionand occasional coercion, gradual acceptance 
of and respect for labor law may be obtained. 

Essential to progress in controlling the 
abuses of industrial homework is the licens­
ing and strict regulation of employers and 
labor contractors giving out work for proc­
essing in the homes. 

When small workshops are located in 
rural areas, the problems of labor regula­
tion are intensified. The low standards of 
agriculture tend to carry over into the shops.
Oacomunity vemntpog dpOnly a community development program and 
agricultural reform can effectively deal with 
these situations. The labor department 
should lend support to these efforts. It 
should encourage government assistance to 
small industries in a form which will either 
produce improved standards directly or lead 
to better standards by making the establish­
ments more efficient. Such assistance may 
consist of technical guidance in design, aid 
in procurement of raw materials, machine 
equipment and power, or help in the market­
ing of products. 

Most useful has been assistance in the 
development of cooperatives for dealing with 
the problems of cottage industries. 

The growth of trade unions among work­
ers is also having an impact on labor stand­
ards in the smaller industries. In the long­
run, worker organization may be the most 
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effective device for bringing about overall 
improvements in working conditions. 

3. Organization of workers and employers 

One of the most serious problems af-
fecting the work of labor departments in 
most emerging countries is the embryonic 
stage of collective bargaining and the absence 
of strong organizations of workers and em-
ployers essential to its growth. This throws 
upon the department the full responsibility 
for protecting the interests of the workers in 
all of their many relations with employers, 
It means that the infinite variety of complex 
situations that arise in the workplace requir-
ing technical knowledge and flexibility for 
solution, are dealt with through legislation 
or as industrial disputes. This approach to 
industrial relations questions puts an undue 
administrative burden on the labor depart­
ment-a burden which it is ill-equipped to 
handle-and jeopardizes its position with 
both management and labor. 

More serious from the standpoint of 
economic development, is the strangling ef-
fec which some of this legislation and court
awards have on the expansion and growth of 

In turn, this holds back improve-industry. 

ments in the standards of living of the work-


It also holds back the creation of a cli-ers. 
and labor cannwhich management

learn to work together and with government 

in behalf of all of the nations people. A brief 
mate inwork togee and bormen 

review of the position of trade unions and 
cof urevilote psositions trade ost 

employers' associations common to most 
developing countries will give some back-
ground for assessing the difficulties in which 
labor departments operate, 

(a) trade unions -Trade unions vary widely 

in these countries, bearing little re­
semblance to the unions in the industrialized 
nations. They differ in background, struc-
ture, programs, and approaches. Most of 
them are of fairly recent origin. Some were 
organized by political parties to serve as 
their line of communication with the work-
ers. Others were the creation of aggressive 
leaders who needed a vehicle to break 

through the colonial class barrier. Still 
others owe their beginnings to reformers 
such as Ghandi who saw in the workers the 
mass support neededi to gain public attention 
to the evils of colonialism. 

Rarely did these new unions emerge as 
protestants against inhuman working condi­
tions. Where they did, they were usually 
small,weak,and short-lived. The politically­
oriented unions were more likely to survive. 

Cottage and small-scale industry, the 
pattern in most developing countries, does 
not lend itself to organization. It is only 
when concentration of workers exists that 
trade unionism has made progress. It is 
usually strongest among the workers of the 
railroads, docks, mines, plantations, large­
scale factories and government service. 

The new labor movements suffer from a 
multiplication of weak, rival unions with var­
ious political and ideological ties. They 
have few trained and experienced leaders, 
practically no paid officers or funds for 
running their organization. They lack an 
active and educated rank soeoand file. In fact,
teaah ftemmesi h 

deterrents to the growth of the labor move­

ment in these countries. It is manifested in 

poor collection of dues and in poorly attended 
meetings.nority rule,This inonturn has resulted in mi­even issues of prime impor­

il oe­tnc e, nd ha m ss i highlye cen­tance, and has made possible 

tralized union structures, power in the hands 
of a few leaders, and the abuse of power to 
which this leads. In such situations, local 
unions remain uninformed on union activities 
and rank and file members are not encour­

aged to participate. 

Finally, these unions have little appre­
ciation of the importance of an increasing 
level of productivity and economic develop­
ment. For few governments have seen the 
wisdom of involving them in the economic 
and socialprocesses that would develop their 
strength and responsibility and enlist their 
cooperation in moving the country forward. 
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Governments in the developing countries 
have tended to foster weak and political un-
ionism by taking over the wage and welfare 
functions which in Western countries are the 
recognized purposes of organized labor. Un-
ions are left with few of the tools necessary 
to the building of a strong and independent 
labor movement. They are often further 
weakened and their initiative smothered in a 
mass of unrealistic, detailed regulation cov­
ering their internal affairs and every activity 
on the industrial front, 

In such circumstances, the only place 
where unions can exercise strength is in the 
political arena. Here they are often effective 
far beyond what their numerical strength 
would indicate. Rival political parties corn-
pete for their support, and labor and politics 
intermingle so widelythat union leaders with 
grievances are prompted to appeal to politi-
cal leaders and the government for solution, 
Such dependence by the unions on outside 
political or governmental agencies weakens 
their trade union functions. 

There is a growing recognition among 
the more mature union leaders that worker's 
organizations cannot afford to become the 
tool of political parties or of the government 
in power. They must exercise a certain de-
gree of independence if they are to preserve 
the freedom necessary to carrying on their 
recognized functions of protecting the social 
and economic well-being of the workers no 
matter what party is in power. 

Trade unions increasingly are playing a 
determining role in the economic, social, 
and political life of developing countries, 
Although organization may cover only a rel-
atively small segment ofthe working popula-
tion in essentially agricultural economies 
the influence of unions is measured not by 
their numerical strength, but rather by their 
strategic location in key industries and by
the trust imposed in them by the emerging 
peoples. Failure to take cognizance of their 
position and to enlist their active cooperation 
and support in economic development pro-
grams may have serious consequences. 

The masses in the developing countries 
have for centuries lived without being con­
scious of their material misery. Today they 
have rising expectations and a desire for a 
comfortable life, electricity, means of com­
munication, transportation and education. It 
is to the unions that they look for protection 
and for help in securing a greater measure 
of economic well-being. 

Awakening peoples, e specially the 
young, are often extremists, and interna­
tional Communism loses no opportunity to 
exploit the misery of the masses, the mis­
takes of government, and the miscarriages 
of justice. It works assiduously to cultivate 
the up-coming leadership in the labor move­
ment as one of the best means for establish­
ing world domination. It has had considera­
ble success in some countries and will have 
more unless democratic trade unions are 
freed, strengthened and given their rightful 
place in the economic and social life of the 
nation. The functioning of the labor depart­
ment and its relations with labor and man­
agement can be a decisive factor in the East-
West struggle in a number of important 
industrializing nations. 

(b) employers organizations -Employer's 
organizations are common to most de­

veloping countries. Until recently, their 
activities have been largely confined to the 
promotionbusiness interestsof singleof their members. to thea industry and While 
collective bargaining in the new industries in 
these countries is usually limited to negotia­

tions with a single employer, some few em­
ployers' organizations in specified industries 
have entered into collective agreements with 
the workers as a whole. But, in general,
they have neglected the problems of their 
members as employers. 

With the growth of unionism and govern­
ment intervention in industrial relations has 
come a realization that paternalistic prac­
tices no longer work and employers' asso­
ciations must give more attention to the hu­
man factor in production. They must be 
prepared to take an active part in the devel­
opment of economic and social policy and to 
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secure proper representation of their mem-
bers on the bodies set up by government to 
advise on, or deal with, many aspects of in­
dustrial relations. To perform these func-
tions, it is essential that they keep informed 
on all developments affecting the interests 
of employers in labor-management relations. 

Some employers' associations have or­

ganized separate units within the parent body 

whose sole responsibility is to keep abreast 
of new developments in legislation, policies, 
and practices in the industrial relations field. 
Such units not only provide information but 

also advice and guidance in labor affairs to 

their members. 

Unlike the unions, most employers' as-

sociations have little difficulty in financing 
their activities. They are able to secure the 
paid staff, suitable offices, and all the facil-
ities for research and travel required in a 

widespread organization. Neither are they 

handicapped by a multiplicity of organizations 
as is the new union movement. They can 
usually speak with one voice on important 
matters of labor policy. At this stage of de-

velopment, that voice usually reflects the 

feudalistic approach and paternalism of the 

past. 

Hope for a more enlightened policyHope 

from the organization in a few of the comes 
more advanced countries of separate em-

ployers' institutions, representing industry 

for the study of improved meth-in general, 
in labor relations. They

ods and practices 
hold seminars and group discussions on a 
wide variety of subjects having to do withthe 
better use of human resources. Leadership 
is being given by the more advanced employ-
ers who realize that unions are here to stay 
and the quicker they learn to live with them 
the better. 

These men are very much aware that, if 

private industry is to flourish in competition 
with government-operated enterprises,man-
agement must work cooperatively with or-

ganizations of their employees. They are 

encouraging the formation of machinery for 

joint consultation, settlement of grievances, 
and negotiation of the terms of employment. 

A rapid spread of these practices would 
have a wholesome effect upon the growth of 

responsible trade unions and the intervention 
of governments in labor disputes. 

4. The public sector 	of the economy 

New and growing problems for labor de­

partments in regulating conditions of work 
and in promoting sound labor relations arise 

from the expansion of the public sector of the 
economy. In an appreciable number of de­

veloping countries, the government is the 
major employer and thus dominates the em­
ployment situation. It is in a position to set 

the pattern for working conditions and labor 
relations for all industry. How it uses this 
position in relation to labor department re­

sponsibilities for the protection of all work­
ers, can have a profound effect upon the 
success of the program of government own­
ership and operation of industry and of eco­

nomic development as a whole. 

There is a tendency in governments for 

each operating agency 	to claim a certain de­

gree of freedom in handling relations with its 
employees. They take the position that if
there are legal standards to be applied, the 
agency will make the application; labor de­

deaent inspecthe arelunnecesar 
partment inspections 	 are unnecessary; the 

what good for its 
agency knows best is 
employeeR. 

This approach may not have serious 
consequences where government indstrial 
operations are limited. But in countries 
with mixed economies it is highly important 
that there be a definite and consistent labor 
policy applied by all government agencies if 

discrimination and unrest are to be avoided. 

Among the questions 	to be dealt with in 

policy formulation are, what provision should 
be made for the application of labor stand­

ards and industrial relations legislation to 

public industry? Can the regular govern­
ment machinery for dispute settlement and 
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law enforcement be used effectively? If 
separate provision is made, what arrange-
ments can be mada to assure that the treat-
ment of workers in similar occupations in 
the public and privte sectors will be con-
sistent? For both groups will be seeking 
more rapid improvement in their conditions 
of life than the economy can afford. These 
ambitions must be satisfied, at least in part. 

The question then becomes: who leads 
off in wage !,acreases, better working condi-
tions and living arrangements-the govern-
ment or private industry? If it is the gov-
eminent, should it move piecemeal by 
operating agencies, by types of industry, or 
across the board? If it is private industry, 
how far in advance of government standards 
can itbe permitted to go? How can a balance 
be achieved? 

Organizations of workers in both public 
and private industry will be quick to use any 
improvement in standards in the other sector 
as justification for bargaining to secure sim­
ilar action. What policy should the govern-
ment have toward unions of workers in its 
enterprises? Should unions be permitted to 
operate much as they do in private industry 
or should the restrictions imposed on unions 
of civil servants apply equally to those in
ovrnmerant-wned yusy tho uningovernment-owned industry? Should unions
of employees in government industry be per-
mitted to join central labor organizations?

mited entalo jin abo oraniatins 
Should they be restricted as to political ac-
tivity ? The unrest and d;,sputes arising from 
tivi? oten unretad dquepsts arisinggfromthese often unsettled questions are plaguing 

the labor departments in the many countries 
where a large proportion of the work force 
look to the government as their employer. 

A definite policy clearly differentiating
between the rights and protections of work-etwen therightand roteionsrilo ­
ers in government-owned sr e
lishments from those in. government service 

and setting up procedures for the application
o labor law and the handling of relations with
omanlaoretlwo dhe nlof retantion weih 
management would be of substantial value in 
securing employee cooperation and smootherin operationstandards, 

*Questions concerning the relative posi-
tion of workers in public industry with those 

in similar occupations in private industry 
must also be resolved if the department of 
labor is to carry out an effective program of 
law enforcement and maintenance of indus­
trial peace. 

Few countries have worked out and ap­
plied labor policies in this difficult area of 
management of public industry, in relation 
to industry as a whole. The labor depart­
ment has a direct interest to see that these 
policy questions are settled. And it is in the 
interest of the entire development effort that 
the department be closely involved in the 
making of these policy decisions. 

In any case, new nations embarking up­
on programs of nationalization of industry 
should be encouraged to recognize at an early 
date the labor problems involved. They 
should determine a policy for dealing with 
them before the situation gets out of hand 
and unworkable practices become accepted 
as inviolable principles. 

5. Scope of existing legislation 

Labor departments in some of the older 
developing countries are seriously handi­

capped by having more and higher standards
 
of social legislation on the statute books that
 can possible be financed and administered at
 
terpeetsaeo cnmcdvlpet

their present stage of economic development.

As industrialization has proceeded, the gov­
es mentstrally ha reed t fo ­
ernments naturally have reached out for leg­
islation to correct the inhuman conditions of
life and work that inevitably are associated
 
life prk of growth.
 
with the process of growth.
 

As members of the ILO, countries are 
greatly influenced by its activities and are 
conscious of the obligations imposed on themto consider ratification of the many interna­
tional instruments adopted by that organiza­
tinFuhemrhywshodmntae 
tion. Furthermore, they wish to demonstrate 
to the world their progressive policies for 
social betterment. They often not only ratify
covnisemdygfa-ahng oer 
covnisemdygfa-ahngoerbut they enact legislation meeting 
these standards without taking into account 

thatthe basic economic foundation for apply­
ing them does not exist. 
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The labor department as an institution 
suffers severely from the legislative failure 
to differentiate between the long-term social 
goals as embodied in ILO standards and the 
real conditions in which the country finds it-
self. Where it is charged with responsibili-
ties which it cannot meet, it may lose the 
trust of workers, antagonize employers, and 
be the object of criticism or ridicule by the 
general public. 

Once caught in this predicament, it is 
difficult to find the way out. Workers tend 
to cling to the legislation even though its un-
even application may be against their best 
interests. Employers, particularly foreign 
investors, frequently charge that certain la-
bor legislation with wide coverage is being 
applied only to them and is stifling effective 
operations and needed expansion and imped-
ing the growth of sound labor-management 
relations. 

Few labor departments are equipped to 
gather and analyze the facts and figures 
which will present a true picture of the im-
pact of the legislation in question on social 
and economic development and provide the 
data to support such changes in law and 
practice as the situation may demand, 

In the chapters on services of a labor 
department, this handbook points out some 
of the needs, opportunities, procedures, and 
information required for policy determina-
tions on such basic questions as wages, 
hours, industrial relations, manpower, and 
social security. These are all areas in which 
countries often have moved too quickly and 
now must find a way to adapt existing legisla-
tion to the realities of their situation. 

New countries enacting social legislation 
for the first time sho'ild be made aware of 
the dangers of precipitate action to long-term 
development. They should be assisted wher-
everpossible in applying workable standards 
in the first instance, 

6. Departmental problems 

In addition to the problems provided by 
the context in which it must work, the labor 
department in a developing country is also 
confronted with problems stemming from its 
own stage of development as an agency. 

One common problem is lack of status. 
For example, the important part that a labor 
departmeni can and should play in develop­
ment planning and execution is often over­
looked. Too frequently the work of a labor 
agency is subordinated to that of another de­
partment, such as health or welfare. In such 
cases, its programs tend to lose their iden­
titywith problems of workers and employers 
and, as a consequence, lack vitality and 
imagination. 

Even where established as a separate 
department, the labor agency often has little 
prestige in the cabinet and in policy-making. 
Its traditional functions may be scattered 
amongvarious departments with no provision 
for coordination. It is apt to suffer from 
limited appropriations and inadequate facili­
ties for offices, equipment, and transporta­
tion. 

Under these circumstances, it is diffi­
cult if not impossible to build up the support 
and understanding of management, labor, 
and the public without which the department 
cannot perform its functions effectively. 

In addition, while some of the labor de­
partments in the developing countries are 
performing adequately, many suffer from 
weaknesses common to other departments of 
government there: lack of trained personnel 
experienced in the functions for which they 
have been given responsibility, and poor ad­
ministrative organization resulting from lack 
of experience and know-how in running an 
agency. Frequently new nations have taken 
over administrative structures previously 
run by officials of a metropolitan power. 
Their own citizens have experience only in 
subordinate positions not calling for the mak­
ing of decisions, the initiation of action, or 
the direction of operations. 
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VII
 

SERVICES OF A LABOR DEPARTMENT: RESEARCH AND STATISTICS
 

1. Importance to the development program 

Officials in virtually all developing coun­
tries are hampered by lack of the current, 
complete, and reliable labor statistics re-
quired for effectively planning, operating, 
and evaluating social and economic develop-
ment programs. Lacking necessary data, 
many officials plan programs based on what 
are purely judgment decisions. These 
"educated guesses" frequently prove wrong 
and result not only in personal criticism of 
the officials, but more importantly, in un-
necessary expenditures of limited financial 
resources. 

It is only on the basis of information on 
the problems with which it has to deal that a 
labor department can carry out its responsi-
bilities and keep the government, employers' 
organizations, unions, and the public in-
formed on labor matters. In the absence of 
such information, the activities of the labor 
department tend to be haphazardly organized 
and their effects are felt only sporadically. 
Labor data should be collected, compiled, 
and published regularly, to meet the needs 
of government, labor, and management. 

The statistical needs of the develop-
a censusment program will not be met by 

or one-time survey. It is imperative, 
therefore, that a permanent labor statistics 
organization be built up to provide data on a 
current basis as a supplement to special 
survey material. Such an agency should be 
located in the labor department. It may then 
be the initial agency which s e r v e s as a 
precursor to a full-scale department. Within 
a labor department, it may be a special staff 

unit attached to the secretary's office or a 
full-fledged bureau. 

An alternative form for the assembly 
and analysis of labor statistics is the assign­

work to a central statisticalment of this 
board. Such a board would have responsi­
bility for all the government's statistical 
work-including censuses and assembly of 
data on natural resources, agriculture, 
commerce and industry, vital statistics, 
health, etc. Since much statistical informa­
tion can be developed from data coming in 
through the operations of the various govern­
ment programs, it would assign Gtaff to each 

as asof the departments concerned well 
maintaining personnel to carry out its own 
special surveys. This arrangement is used 
in some countries. But specialists in the 
labor statistics field favor retention of the 
labor statistics program in the labor de­
partment, with sufficient autonomy to avoid 
undue delays in the assembly of data. Loca­
tion in the labor department has the added 
advantage of assuring that the department 
can collect all of the labor data required to 
meet its operational needs. 

Some countries have established a labor 
statistics unit but have attached it to one of 
the labor department's operating agencies, 
such as the employment service. This is not 
a good practice. Inevitably, the tendency is 
strong to emphasize those statistics which 

the agency to which the statisticalconcern 
unit is attached, at the expense of the neces­
sary data on other labor questions. 

Another point to be emphasized is that 
the fact-finding work of a labor department 
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should not be limited to statistical data on 
the current status and trend of various types 
of labor conditions-employment, wages, cost 
of living, etc. The department also has need 
of statistics on the activities of its various 
operating bureaus. It needs to know how well 
the laws for which it has responsibility are 
working, what problems are developing in 
the administration of particular programs, 
etc. -to show up needs for changes in policy, 
legislation, operating methods. For this 
purpose, its research personnel should keep 
the full range of labor questoins under con-
stant study, and make special investigations, 
so as to be fully informed of new develop-
ments and to anticipate new problems. 

Operating information can be assembled 
and analyzed by research units in the oper­
ating bureaus themselves, under general 
guidance from the technicians in the depart-
ment's statistical unit. Or the statistical 
unit can perform this job for the operating 
bureaus, developing report forms which the 
operating bureaus fill out and forward to it 
on a regular basis. 

The same type of alternatives exist for 

the field recording of statistical data-either 
that obtained in the course of operations, or 
that obtained as part of special surveys. The 
technical field staff can be assigned to supply 
the statistical data needed, or the statistical 

neded 
in the 

thestaistcaldat orthestaistcal 

unit can maintain field staff of its own 
regional offices. In this case,department's if at 

however, it is particularly desirable, 

all feasible, to have the function performed 
by special staff rather than operating per-
sonnel-to avoid taking the time of the latter 
officials away from their basic assign-
ments. For example, some developing coun-
tries have found it useful to assign one or 
more clerks in each regional office to gather 
the required statistics in the various fields 
and forward them to the headquarters office. 

It is also useful to recall that "fact-
finding" includes research other than the 
assembly and analysis of basis statistical 
data and operating information. Other worth-
while research can be done in assembling 
and analyzing data on experimental projects 

in particular fields, occupational outlook 
studies, forecasts of manrower require­
ments, activities of nongovernmental groups 
working on labor or related questions, 
foreign experience in the handling of labor 
matters, special problems either not covered 
by any of the department's major operating 
branches, or cutting across several of them, 
and so qn. 

Again much of this work could be done 
by either the operating bureaus or the statis­
tical unit. Even if the operating bureaus 
assume responsibility for this type of re­
search, itmay prove desirable, as resources 
for the department are available, to assign 
special staff in the statistical unit to cover 
items not handled by the operating bureaus. 

Finally, it cannot be underscored too 
heavily that the research and statistical 
activities of the labor department should 
be related to practical needs and should 
be objective. 

With limited resources, it would be 

sheer waste for labor departments in de­

veloping countries to indulge in some of the 
sophisticated analyses of technical problems 
now being made by many advanced nations, 
or to spend extensive staff time on developing 
or refining complex indices. These efforts 
can await the time when the basic, and fre­
quently simple, data needed are being accu­

rately and consistently assembled. 

It would be worse than wasteful to as­
semble and publish data which are not 
objective. Statistical methods used should 
provide unbiased measures of the facts, and 
the findings should not be altered for any 
reason. In some of the developing countries, 
officials are tempted to adjust the statistics 
assembled, when readying them for publica­
tion, to provide figures which reflect their 
personal or political viewpoints. This can, 
of course, be very damaging-to any actions 
which are taken on the basis of those statis­
tics and to the respect for and future use­
fulness of labor department data, regard­
less of its validity. 

34 



2. 	 Types of statistics needed 

The labor statistics agency should pro­
vide factual data for assessing the manpower 
situation in relation to economic goals; iden-

tifying existing labor problems of all types; 
detecting the possibilities for or obstacles 
to development proposals; evaluating 
levels of living, the progress of develop-
ment programs, and the effect of these pro-

grams on workers' living conditions; and 

forecasting future manpower requirements 
so as to assure sufficient trained manpower 
to meet development goals. 

In allocating funds for statistical pro-

grams, it is essential that administrators 
determine whether the expenditure will pro-
vide necessary information for these pur-
poses. The allocation of funds for labor 

so largestatistics programs must be neither 
that it discourages the saving of unnecessary 

nor so small that funds areexpenditures, 
spent uneconomically. 

Examples of some of the uses of the 

major types of labor statistics are as follows: 

(1) 	 Periodic dam by sex and age groups n 
n t, 	 underemployment, ane

unemploymentunemployme are required to d e t e r m i n e 
and 	 the areas of 

labor resourcesavailable 
under-utilization which must be eradicated. 
A comparison of the skill distribution of the 
labor force with future manpower require-
ments makes it possible to assess the types 
of training programs needed as well as the 
limitations on scheduling development 
projects because of skill shortages. Factual 
information on the educational attainment of 

the labor force permits evaluation of the 
possibilities for developing necessary pro­

fessional and occupational skills. 

(2) 	 Current statistics of employmentlevels, 
earnings, and hours worked for those 

economic activities which are of major im-

portance in the country's economic develop-

ment are indicators of the progress of that 
Among other uses, overalldevelopment. 

aredata on employment and hours worked 

needed for measuring how far the labor force 
is from full employment. 

(3) 	 Data on current wages, salaries, and 
fringe benefits are essential since 

earnings are an important element in the cost 
of production and since they determine the 
levels of living and demand for goods and 

services. The data are especially important 
to prospective foreign and domestic investors 
in estimating production costs for possible 

new plant locations. Planning officials re­

quire such data to determine the effect of 

labor costs on development projects and, in 

conjunction with data on employment, to plan 

social insurance programs. Data on wages 

and salaries are, of course, important to 

trade unions and management in collective 
bargaining. 

(4) 	 Since retail prices of goods and services 
are 	the most important factors affecting 

cost of living, indexes of consumer prices 
provide a satisfactory indication of changes 
in living costs. Comparisons of the change 
in the consumer price index with correspond­
ing 	changes in earnings show up the effect of 

price change on purchasing power and are a 

of changes in workers' real income,measure 
or levels of living. These data too are im­
portant to trade unions and management in
collective bargaining. 

(5) 	 Studies of family income and expendi­
tures are required for determining the 

relative importance of the various consumer 
goods and services in constructing a con­
sumer price index, and for determining ex­

isting levels of living. Data on family ex­
penditures, in conjunction with data on wages
and salaries, are also utilized in formulating 

minimum wage legislation. 

(6) 	 Retail and wholesale price data are used 

by labor and other government officials 

in studying the effects of price fluctuations 
on the development effort and for formulating 
and assessing fiscal policies for maintaining 
monetary stability. In addition, domestic 

foreign investors require price data for esti­

mating the cost of new or expanded plant 

operations. 
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(7) Since work injuries are one factor af-
fecting both productivity and the welfare 

of workers, statistics on work injuries are 
important for indicating the magnitude of the 
injury problem, the industries and activities 
in which safetyprograms must be intensified, 
conditions which require attention, and the 
value of established safety programs. 

(8) In addition to other labor data for meas-
uring social progress, data on trade 

union membership provide an indication of 
the role of trade unions in the country. Data 
on work stoppages provide a measure of 
the effectiveness of the country's labor-
management relations practices. 

are 

great significance in understanding prob­
lems of employment, unemployment, price 
andwage movements, technological progress, 
and economic growth. 

(9) Measures of productivity change of 

Generally, countries find that required 
factual information includes data on employ-
ment, unemployment and underemployment, 
consumer prices, hours worked, earnings, 

and workwork injuries, labor turnover, 

stoppages due to labor-management disputes.
 
However, the specific detailed data required 

in each country must be determined by the 

country's particular problems. Consequently, 

a preliminary major step in preparing a def-

inite program for establishing and improving 

labor statistics is the determination of the 

specific information which will prove most 

useful for economic and social development 

in the country.
 

Preparing this list requires more than 
the decisions of one or two individuals. In-
stead, discussions must be held with data 
users-the administrators of each major 
labor department program, the economists 
of the central planning agency, officials of 
other concerned government agencies, trade 
unions, employers and their associations-
to learn their specific requirements. To 
assure that all major requirements for labor 
and manpower data are included in the pro-

gram, a review should also be made of the 
general development program and of the sta­
tistical requirements encountered by other 
developing countries. 

When a list of the required labor data is 
completed, a second major step is to search 
for and evaluate any existing published or 

unpublished labor data. Usually, some data 
will be available as a by-product of existing 
administrative regulations. Available infor­
mation should be examined to determine the 
extent to which present data satisfy statisti­
cal needs with regard to coverage, reliability, 
and timeliness. And, with such broad needs 
for data of various kinds, duplication of 
statistics already being collected must be 
strictly avoided. 

For each subject, existing series should 
be classified as either meeting the require­
ments, needing technical improvements to 
yield reliable data, or requiring increased 
scope. When the existing data are evaluated, 
the results should be compared with the re­
quirements and a proposed list prepared of 
gaps and essential improvements to eliminatedeficiencies. 

A third major step is to determine the 
trainedpersonnel it is expectedwill be avail­
able for the labor statistics program. In 
planning a program, the requirements for 
technical personnel should be balanced with 
the available supply. This may necessitate 
taking action to train labor statisticians 
either in the country or abroad. 

Finally, priorities for developing new 
series or improving existing series must be 
assigned, to assure that the most urgent re­
quirements for labor data are met first. It 
would, of course, be impractical to attempt 
to initiate action to satisfy all statistical re­
quirements immediately. Even if funds were 
available, a shortage of qualified technical 
personnel would usually delay initiating a 
broadprogram until sufficient staff is trained 
in the practical methods for conducting and 
operating labor statistics programs. 
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3. 	 General factors in planning and operating 
labor statistics programs 

For each series or survey to be initiated, 
there are also various decisions involved in 
the planning and execution of the study. Since 
poor decisions can provide unreliable and 
sometimes useless survey results, it is well 
to examine some of the decisions which must 
be made and some common problems in con-
ducting labor studies. 

A preliminary decision in planning a 
surveyis to determine its geograplhic, indus-
trial or occupational scope. Although the 
ultimate objective may be to obtain compre- 
hensive national totals, it is usually advan-
tageous to initiate a labor study by limiting 
the scope to only the major urban area or the 
major industrial activities or occupations. 

the 	sta-This initial limitation permits 
tistical agency to test the practical applica-
tion of its proposed procedures and take re-
medial action before a large-scale study is 
undertaken. This initial limitation, therefore, 
provides a foundation on which a broader 
study can be based. Nevertheless, the limited 
study will usually provide some reliable data 
for use in planning labor and manpower 
projects. 

In conducting surveys limited to a given 
area or industry, a common defect is the 
failure to utilize standardized definitions or 
classifications. Where this occurs, the sur-
vey results cannot be compared with those 
from a related study. In each country, 
therefore, standardized area industry and 
occupational definitions should be developed, 
Recommended guides to preparing such defi-
nitions are the United Nations' International 
Standard Industrial Classification of All Eco-
nomic Activities and the ILO International 
Standard Classification of Occupations which 
may readily be adapted to individual countries. 

A second preliminary decision is to de-
termine what statistical information is really 
needed. Generally, there is a tendency to 
collect extremely detailed data. This results 
in poor cooperation from respondents and 
collection of considerable data which are 

never tabulated or utilized. It is therefore 
essential that only data relevant to the pur­
pose of the survey are collected. 

Another decision which the planners of 
a labor survey must make is the frequency 
of collection. Should the study be conducted 
only once, annually, quarterly, or monthly? 
All too frequently there is a tendency for 
developing countries to base their decision 
on the frequency with which data are col­
lected in an industrialized country, such as 
the U. S. In developing countries, however, 
where economic changes are gradual, the 
collection of labor data on a schedule com­
parable to that in industrialized countries 
may not be warranted. It would be more 
advantageous for such developing countries 
to use their limited statistical resources for 
collecting other labor data which are not 

available. 

Related to the frequency of collection is 
the selection of the reference period for the 
survey. Generally, an attempt should be 
made to avoid reference periods which are 
considered unrepresentative. For example, 
a 1-week reference period which contains a 
holiday should not be used for an annual or 
semi-annual survey. 

Planning a labor survey will also require 
designing and working a questionnaire for 
the study. Careful planning of the physical 
design of the reporting form and careful se­
lection and phrasing of the questions will af­
fect the cooperation of respondents and the 
meaning and accuracy of the findings. The 
designer of the questionnaire must recognize 
the difficulties of acquiring certain types of 
information through unwillingness of re­
spondents to give it or their inability to 
provide it. 

Accompanying the questionnaire must be 
clear and precise instructions. A common 
error in many developing countries is to 
omit instructions from que-Ationnaires or to 
have vague instructions. Frequently, the 
responsible official will state that the inter­
viewers understand the report form. But 
questioning of the interviewers discloses 
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that they interpret an item in varying ways, 
even when training sessions for interviews 
have been conducted. 

Pretesting of the questionnaires before 
they are used on any wide scale is essential. 
This practice will determine the need for 
rewording of the questionnaires and instruc-
tions and also assure that the respondents 
can provide the data requested. 

The technique for collection of data must 
also be planned carefully. Generally, a mail 
questionnaire cannot be used initially in 
countries which are developing a labor sta-
tistics program for the first time. Re-
spondents are not accustomed to filling out 
questionnaires. Furthermore, in many de-
veloping countries, mail service is not yet 
reliable, and there is of course the problem 
of widespread illiteracy as well. Conse-
quently, field staff must be trained, and 
appropriate supervisory controls must be 
established. 

After data are collected, thequestion­
naires must be processed: they must be 
edited and tabulated, and estimates from the 
sample data must be prepared. Each ques- 
tionnaire should be reviewed for complete-
ness and apparent accuracy. Questionable 
data should be corrected or verified, or, 
where verification is impractical, not used. 

A very common problem is the failure 
of statistical agencies to recognize the work-
load involved in the processing of data, and 
to concentrate all efforts on planning a sur-
vey. Generally, where high-speed mechan-
ical tabulating equipment is not available, 
about 30 to 40 percent of the cost of a survey 
will be necessary for processing the data. 
Failure to recognize this workload has often 
resulted in long-time lags between collection 
and issuance of statistical data. Also, in 
planning for this workload, it should be borne 
in mind that both staff and equipment are 
needed. While advanced equipment of the 
type now being utilized by industrialized 
governments cannot be expected, the basic 
adding and calculating machines should be 
provided. These need not necessarily be 

power-operated. As a matter of fact, hand­
operated machines may be more efficient 
than expensive electrical equipment in those 
countries where electric power shortages 
are frequent. Furthermore, in countries 
with problems of foreign exchange, the price 
differential between the two types of equip­
ment may well be a deciding factor. 

Where labor data are collected from 
employers, frequently a problem arises in 
obtaining the employers' cooperation. The 
employers are reluctant to report for fear 
that a statistical report may be used forpur­
poses of taxation, or the information in it 
divulged to their competitors. In the U. S., 
resistance to reporting has been overcome 
over a long period of time by treating all 
reported data as strictly confidential and not 
disclosing information from any individual 
employer to officials outside the labor sta­
tistics agency. Furthermore, U. S. employ­
ers have come to recognize the usefulness 
of reliable labor data in planning and oper­
ating their programs. 

Quick acceptance of reporting will not 
generally occur, however, in a country em­
barking on a labor statistics program. It 
may, therefore, be necessary in a develop­
ing country to collect data under specific 
legislation, even though voluntary coopera­
tion is used in the U. S. 

Efforts to obtain the support and under­
standing of both employers and trade unions 
should bJ carried on in any case, however. 
All means should be utilized for clarifying 
to them the uses they can make of survey 
results, and every assistance and encourage­
ment should be given to facilitate their use 
of the data. Establishment of advisory labor 
and management committees, to meet peri­
odically with the labor statistics agency, are 
important for this purpose and to assure 
that the program meets their specific needs. 

4. Technical assistance 
The importance of labor statistics pro­

grams will not normally be recognized by 
top government officials in the developing 
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countries until they understand the uses for 
which the statistics are needed. U. S. per-
sonnel can thus perform a service by dis-
cussing these uses-and the possibilities for 
technical assi stance-with such officials. 

Through AID, experts in the labor statis­
tics field may be assigned by the U. S. De-
partment of Labor as consultants to develop-
ing countries-individually or on ateambasis 
-to give technical guidance on particular 
statistical projects and to develop the com-
petence of the country's statistical staff, 
These technicians can also work with govern-
ment, labor, and management officials in 
identifying and defining the country's labor 
statistics requirements, outlining a labor 
statistics program, and developing projects 
to be supported jointly by the U. S. and the 
country concerned. 

In addition, statistical technicians from 
the d'kveloping countries may obtain extensive 

training in the U. S. or third countries, 
through AID. Under the AID program, a 
1-year course in labor statistics is conducted 
inthe U. S. by the U. S. Labor Department's 
Bureau of Labor Statistics. 

Under the sponsorship of AID and in co­
operation with the U. S. Bureau of Labor Sta­
tistics, Puerto Rico's Bureau of Labor Sta­
tistics is establishing a labor statistics train­
ing center in Puerto Rico for Spanish-speaking 
labor statisticians. It will begin operations 
in January 1964. 

AID has two manuals prepared by the 
U. S. Department of Labor, Bureau of Labor 
Statistics, for use in building a statistical 
service, i.e., The Computation of Cost-of-
Living Indexes and The Forecasting of Man­

power Requirements. Another on conducting 
labor force surveys is in preparation. 
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VIII
 

SERVICES OF A LABOR DEPARTMENT: LABOR STANDARDS
 

The formulation and application of stand-
ards governing conditions of work and the 
protection of workers in the workplace is 
one of the primary functions of a labor de-
partment. These measures deal with safety 
and health, wages, hours, special protec-
tions for women and children, and welfare 
facilities. They establish the social climate 
in which economic development takes place. 
The basic minimum requirements are gen-
erally established by law, leaving to collec-
tive bargaining the determination of work 
practices and provisions over and above the 
legal standards, 

In the absence of collective bargaining 
in most of the developing countries, legisla-
tion, regulations, and industrial court awards 
tend to fix the actual terms of employment, 
This practice puts an extra burden on the 
labor department to adapt these controls to 
the needs and possibilities of the economy 
and to enforce them so that they serve their 
purpose of increasing the satisfactions and 
well-being of the workers. 

Success depends largely upon efficient 
administrationthrough an adequate and well-
trained labor inspection service. The struc-
ture of that service, the recruitment and 
training of inspectors, and sources of tech-
nical assistance have already been discussed 
ialthe isprecen haers. discuss 

in the preceding two chapters. 

The problem areas in applying specific 
types of controls in each field, and sugges-
tions for dealing with them will be considered 
in this chapter. 

1. Wages 

The extent to which a government inter­
venes in the distribution of the wealth pro­
duced in an expanding economy, and the 
nature of such intervention, is an important 
issue in alldeveloping countries. It is hardly 
necessary to point out that the consumption 
level of the bulk of the population is extremely 
low in these countries. But raising real in­
come depends on raising productivit,. And, 
if rapid progress in industrialization is to 
take place, the aspirations of the workers 
for improvement in their standards of living 
must be balanced by sufficient profits for 
employers to encourage capital investment. 
To achieve this balance and to withstand in­
flationary pressures and avoid excessive 
social unrest, development plans and pro­
grams should provide for the close coordi­
nation of policies on profits, wages, prices, 
employment, and capital investment. 

Labor departments should be closely 
associated with the formulation and imple­
mentation of these plans and programs. They 

should insure that workers share the benefits 

of higher productivity. They should also ex­
ercise leadership in reconciling the vital 
interests of labor with the equally vital in­
terests of employers in the light of the over­
all plan for the nation's economic and social 
development. A carefully considered, con­
sistentwage policy, uniformly applied, would 
be of great assistance in effecting this re­
conciliation and in speeding the whole devel­
opment process. Such a wage policy nec­
essarilywould varyfrom country to country, 
depending upon the stage of development, 
the strength of trade unions. the pattern of 
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industrial relations, and the general phi-
losophy of government prevailing in the 

particular country. 

Unfortunately, in the past too little at-
tention has been given to wage problems in 
relation to the economy as a whole. Conse-
quently, some of the older developing coun-
tries are burdened with a multiplicity of wage 
laws and regulations which are inconsistent 
and inequitable, as well as impossible of ad-
ministration. In such countries, there is 
need for a new look at existing wage policies 
and procedures in the light of the country's 
general program for economic and social de-
velopment. And to avoid the growth of a 
similar situation in the newly developing 
countries should be a goal of economic and 
social planners. 

(a) legislation -Government action in the 
fixing of a floor or series of floors under 

wages is required to prevent the exploitation 
of the least skilled and unorganized workers 
and to bringtbeir wages more or less in line 
with the regional or national average, 

Some provision for minimum wage fixing 
is found in most developing countries. The 
procedures for determining the minimum 
wage or wages are many and varied: there 
is no one "accepted" method. The legislative 
body may fix one or more statutory rates 
applying to some or all industries and re-
gions. Or it may give authority to the labor 
department to establish rates by industries 
and areas. More commonly, provision is 
made for the appointment of wage boards or 
committees, representing management, la­
bor, and the public, to recommend or estab-
lish rates for specific industries or groups 
of industries, 

The effectiveness of minimum wage leg-
islation depends in large part on its adminis-
trative provisions. These are often faulty. 
They may give no clear-cut guide as to the 
factors to be considered in wage rate deter-
mination. They may fail to give sufficient 
responsibility or authority to the responsible 
agency to secure a degree of uniformity in 
approach among the wage boards. Few laws 
establish the necessary procedures to secure 

compliance. Nor do they provide adequate 
penal sanctions. 

Governments, quite frequently, have 

gone beyond minimum wage fixing in their 
efforts to mairtain peace in industry. The 
pressures for establishment of occupational 
wage rates and for government control of the 
adjustment of such rates are many. Trade 
unions are often politically oriented and ex­
pect the government to perform this function. 
The government itself may think it necessary 
to control the wage rate structure as a means 
of preventing work stoppages and speeding 
economic development. 

Existing legislation provides a wide va­
riety of methods for this purpose. Detailed 
wage schedules, industry by industry, may 
recommended by representative tripartite 

boards and promulgated by the labor depart­
ment. Schedules of wages with limited or 

wide application may be laid down by arbi­
tration boards or industrial courts in the 
settlement of labor disputes. Special sys­
tems of wage fixing may be used in public­
owned enterprises. General provisions may 
be made for automatic adjustment in wages 
with changes in cost of living, or a flat per­
centage increase may be applied to some or 
all wages by legislation. Profit-sharing and 
fringe benefits may be required. The labor 
department may be authorized to extend the 
provisions of wage orders, awards, or col­
lective bargaining agreements to establish­
ments or industries not covered in the orig­
inal action. 

These systems of wage determination 

may, in themselves, be appropriate. Diffi­
culties for economic development arise, how­
ever, when various methods based on differ­
ent criteria and with little or no coordination 
are in use at the same time. Key factors 
such as the ability of industry to pay, and tht 
variations in this respect between industries 
and between establishments within the same 
industry; adjustment to changes in the cost 
of living; the maintenance of occupational 
wage differentials sufficient to provide in­
centive to workers to improve their skills; 
the application of the principle of equal pay 
for equal work; and fringe benefits may be 
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treated quite differently under similar cir-
cumstances by the authorities administering 
the various wage determination programs. 

Few legislators, judges, public repre-
sentatives on wage boards, or administra-
tors of labor law who pass on these issues 
possess the technical knowledge required for 

sound judgment on wage questions. Nor are 
they provided by the government with the 
necessary data. Guesswork and political
pressures take the place of technical infor-

mation. Wage rates and practices estab-
lished under these circumstances by a pro-
fusion of boards, commissions, and courts 
lead to disparities, confusion, and unrest, 

Such situations underscore the impor-
tance of establishing machinery for formu- 
lating wage policy and for coordinating its 
implementation. A special wage policy unit 
should be set up-in the labor department or 
economic planning agency, or attached to the 
chief of state. This unit should (1) analyze 
economic data and develop a wage policy 
aimed at balancing the need to raise work-
ers' income with the need for employers' 
profits sufficient for capital investment, and 
(2) coordinate the expression of the policy in 
the establishment of minimum rates, in the 
setting of the wage rates of government em-
ployees and of workers in government-owned 
establishments, and in the supplying of infor-
mation on wage determination criteria to 
unions and employers for collective bar-
gaining purposes and to conciliators and 
arbitrators for their work in preventing or 
settling disputes. 

I Finally, in every wage economy there is 
nebd for government protection of the work- 
erls right to prompt and regular payment of 
the wages due. The number of devices which 
some employers use-to delay the payment of 
wages, to underpay, to make deductions, to 
pay in kind, to avoid payment entirely-are 
infinite. The average unskilled worker, often 
illiterate and with no bargaining power, is 
unable to collect his wages. He must take 
whatever the employer offers. As a result, heand his family may end up in virtual bondage. 

One of the most useful services which a 
labor department can render workers is to 

protect them from the abuses connected with 
wage payment and wage collection. Legisla­
tion to effect this purpose should spell out 
the conditions under which wages are to be 
paid; the time, place, and medium of pay­
ment; the deductions allowable; and such 
other safeguards as the situation in a given 

country requires. It should also authorize 
the labor department to represent the worker 
inwage claim ca.es, tc collect unpaid wages,
and 	to promptly settle disputes arising out 
of wage claims. 
(b) 	 administration- A wage policy which is 

not implemented signifies little; a wage 
law which is not enforced is worse than no 

law at all. Yet, in many of the developing 
countries, little consideration appears to 
have been given to enforcement-in the prep­
aration of the law and the administrative 
regulations under the iaw, in the require­
ments for record-keeping, and in providing 
for an inspection staff. 

Few of the developing countries have the 
trained staff in sufficie. numbers to inspect 
the numerous workplaces towhich wage reg­
ulations apply. Particularly is this true if 
the regulations are applicable to cottage and 
small industries, agriculture, or domestic 
service-the places where the lowest wages 
prevail, wage abuses are most common, and 
inspection is most difficult. Furthermore, 
the laws, regulations, and awards are often 
so involved and include so many variations 
and indeterminate factors that an inspector, 
no matter how well qualified, would find them 
difficult of interpretation and application. 
The difficulty of administration increases 
in direct proportion to the complexity of 
the law. 

This is a strong argument in favor of 
confining basic wage legislation to the area 
of industry minimums and avoiding a multi­
plicity of exceptions and differential rates. 
To expedite inspection, labor departments 
and industrial courts should be encouraged 
to keep their wage orders simple and easilyunderstood by both employers and workers. 
Too often, complicated provisions, which 
appear to give the worker added protection, 
in practice give him no protection at all. 
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Ior, when such items as overtime, piece 
r'ates, cost of living, length of service, age 
and sex, payments in kind, vacations, bo-
nuses, housing, and family allowances are 
incorporated in the wage structure itself, 
and vary with industry and region, inspection 
breaks down, disputes become numerous, 
and litigation grows excessive. The ill will 
generatee between management and labor 
in sucL situations has a serious effect 
on production. 

Apart from the type wage require-typ agerequre-

ments in effect, some of theae fundamentalsadquaelyof 
Aparth fro ofof 

wagelaw dmnistatinno 
wagelaws. 
observed in the deeloping countries at the 
present time. A f~w examples of the needs 
are illustrative. 

First of all, the law itself should provide 
the means to et'orcement. Not only must 
representatives oi the labor department have 
authority to enter establishments to inspect 
the premises and payroll records and to in-
terview employees. The employer must be 
required to keep adequate records on the 
basis of which compliance may be deter-
mined. These records must show the occu-
pation, rate of pay, hours worked per day 
and per week, amount earned, deductions 
from earnings, and net amount paid each 
employee for each pay period, 

Next, governments in developing coun-
tries should be encouraged to make a startat 
least toward the establishment of an effective 
inspection service and to adopt recognized 
procedures for the administration of wage 
laws. As with labor standards in general, 
compliance with wage laws can only be oh-
tained by an aggressive program of both 
information-giving and inspection. 

The information-giving should include 
both informing the employer and the em-
ployee of the applicable legal rates of pay 
and well-publicized interpretations of such 
basic terms as "employee, " "hours worked,"
"rate of pay," and "legal wage deduction." 

In the absence of official interpretations, 
these terms are very likely to be misunder-
stood, leading to unintentional violation of 
the law. Employers should also be instructed 
in methods of keeping the necessary records, 

The inspection activity should respond 
to specific complaints but should also be 
carried on as a routine planned program­
concentrating activities where experience or 
knowledge has demonstrated that violations 
are most apt to occur. This is particularly 
necessary with respect to minimum wage 
laws because the marginal employee usually 
involved in this kind of violation considers 
himself to be in a p," -.3ularly vulnerable 
position and liable to lose his job if he r ­

ports the instances,to the authorities.will Inmany otherviolation employees co­
ite employe il wagote in violating wageoperate with the employer 

For example, they may falsify time 
records in exchange for being allowed to 
work longer than legal hours at sub-minimum 
rates and thereby to earn more total wages. 

This type of violation can be detected only 
through routine inspections which include, in 
addition to an examination of payroll records, 
private and confidential interviews with a 
representative number of employees. 

Since the labor department will always 
be understaffed for the job to be done, all 
available outside assistance should be sought. 
Trade unions can be helpful in reporting vio­
lations, and their cooperation should be en­
listed, but the job of enforcement of wage 
laws should not be left to them. This is 
the responsibility of the labor department. 
Findings of internal revenue officers and 
social security inspectors may also con­
tain useful information with regard to wage 
law compliance. 

Finally, no amount of inspection will 
prove effective in preventing wage violations 
unless the inspector is backed up by his su­
pervisors and the courts in the prompt im­

position of stiff penalties against persistent 
violators-including fullpayment of thewages 
illegally withheld. However, it is also nec­
essary to guard against any law enforcement 
program which over-emphasizes the punitive 
aspects of the law at the expense of the more 
basic preventive and corrective work. The 
primary objective must not be that ofpunish­
ing violators. A record of many violations 
discovered, and large amounts of backwages 
collected, does not signify an efficient labor 
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law administrative agency any more than a 
record of many fires extinguished signifies 
an efficient fire departmentl 

(c) special policy considerations in wage 
determination-Because the wage poll-

cies of developing countries are so signifi-
cant with respect to the rate and direction of 
economic and social development, it is most 
important that the labor departments give spe-
cial consideration to the determination of an 
effective wage policy and to the administration 
of the wage laws for which they have responsi-
bility. Manyare seeking help inthis process. 
There is a wealth of experience upon which to 
draw, but much of it exists in the industrially 
advanced nations and is not directly adaptable 
to the circumstances in the developing nations, 

Advisory services in the field of wage 
determination should stress the significance 
of wage policy to economic development and 
the need for consideration of the effects of 

wage policy upon the general economic de-

velopment program when establishing legal 
wage rates. Minimum wages should be fixed 
at the point where they will raise the living 
standards of the more underprivileged work-
ers without unduly restricting employment 
opportunities or raising the cost of living for 
all workers. Unless they are determined on 
a basis of adequate economic data and in line 
with an overall wage policy, they often become 
nothing more than a low and inferior going 
wage which acts as a drag on the develop-
ment program. A gradual approach to min-
imum wage fixing should be encouraged. 
This would permit industry to absorb the 
higher wage rates through greater produc-
tivity andpave the way for more mature re-
lationships between employers and workers. 
It would also allow for the training of staff 
in the administration of labor laws so that 
when standards are applied they can be en-
forced. Rates should be adjusted promptly 
as productivity increases and absorption of 
the higher costs take place and the neces-
sary educational work with employers, work-
ers, and the public is carried forward,. 

Factory employment is a good place to 
begin applying minimum wages and to learn 

the teclhniques of administration. Progres­
sion to other sectors of the economy should 
not be long delayed, however, if the benefits 
are to reach the vastmajority of tl-eworkers 
and those most in need. To stop snort of ap­
plication to workers in handicraft industries 
and agriculture will accentuate the wide dif­
ferences in protection afforded these work­
ers and industrial workers, and speed up the 
dangerous flow of illiterate, untrained, and 
destitute workers from rural areas to the 
already overcrowded cities. An approach 
similar to that for minimum wage legislation 
would also be appropriate for wage legisla­
tion in general. 

Wage policy should concern itself not 
only with wages as a cost of production and 
as a power to consume, but also as an incen­

tive to increased productivity. In this latter 
respect, neither the total wage bill nor the 

total purchasing power resulting from wages 
is as important as is the manner of distribu­
tion of wages to individual workers. 

A wage must be adequate not only to mo­
tivate the employee to work, but it must mo­
tivate him to expend his best efforts and to 
acquire his highest possible skills. Occu­
pational wage rate differentials should as­
sure that the higher wages go to those who 
have invested the most in preparing for the 
job, who contribute most to production, and 
who work in tasks most essential to the eco­
nomic and social development of the country. 
Labor department programs of education to 
trade unions and employers in the principles 
of job evaluation systems could yield fruitful 
results with respect to rationalizing of wage 
structures in the country and a resulting im­
provement in productivity. 

A review of the wage situation should in­
clude an examination of existing and proposed 
systems of wage supplements. Wage supple­
ments are cause for concern in most devel­
oping countries because of 1) the uneveness 
in employee participation in the benefits af­
forded by social security and other wage sup­
plement programs, and 2) the tendency in 
many countries to extend such benefits and 
other wage supplements beyond the area of 
insurance of the basic risks of employment. 
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The suggestions made in the section of 
this handbook dealing with fact finding and 
staffing are particularly appropriate to the 
application of wage legislation. 

2. 	 Hours of work 
The 	regulation of hours of work to pro-

tect the worker's health and well-being and 
to provide him with the leisure that comes 
with social progress takes many forms. It 
may limit the hours of work per day, per
week, or per month. It may provide for 
overtime pay, rest periods, meal periods, 
holidays, paid sickness and annual leave,
long service leave, and early retirement. 
It may set up special controls on hours of 
work in hazardous or particularly arduous 
types of labor, work at night and shift work,
and extra protections for women and children. 

(a) 	 legislation -The detailed provisions and 
the protections afforded vary greatly

fromto country to country and from industryindustry 

In the industrialized countries, reduc-
tion inhours of work has come gradually and 
with no loss in pay. The higher costs have 
been absorbed in increased productivity per 
man hour of work. The overall standards 
are 	set by legislation, but the prevailing hours 
ofwork in a given industry or firm are deter­
mined in large part by collective bargain-ing. This method permits the flexibilityso necessary to the needs of many indus-

trial processes. 


In the developing countries where col-

lective bargaining is in its infancy, estab-

lishment of hours of work in all of its as-

pects is effected by legislation, regulations, 
or awards of industrial courts or arbitra-
tors. Workers naturally put great emphasis 
on shorter hours and increased leisure time. 
They are impatient with delays in putting 
international standards of hours reduction 
into effect in their countries without loss of 
pay. Governments on the other hand are 
faced with the necessity of increasing the 
general level of production to meet the de-
mands of a growing population for higher in-
comes and more jobs. They must balance 

the aspirations of the workers with the possi­
ble effects of shorter hours on output, costs,
prices, wages, profits, and employment. 
They should have reasonable assurance that 
reduction in hours of work would so stimulate 
efficiency that it would not lead to lowering of 
realcriapeodneoomcevlmntearnings and standards of living at a 
crucial period in economic development. 

There is little question but that in some 
developing countries there are possibilities 
for 	 increasing output by reducing hours of 
work. Where workers are paid low wages, 
are 	undernourished and poorly housed, their 
sickness and absentee rates are high and ef­
ficiency low because of accumulated fatique 
and 	frustration. Productivity per man hour 
of work may be so improved by shorter hours 
that 	there is no increase in costs. 

The 	imposition bylaw of a shorter work­

week also may stimulate employers to intro­
duce more efficient methods of production
and management which will offset the costsof reduced hours. Resort to a system of
shifts, for instance, would make greater 

use of the capital invested and open up job 
opportunities. 

On the otherhanc, anylegislative rduc­
tion in hours should take into account the dis­
tinction between normal hours of work, which 
trnctfonare oftenbetwnlaid down byrmaws of workawhonhby laws and regulations, 

and actual hours worked, which in developingcountries arelikely to be much lower. Work­
ers who have low standards of living and are 
unaccustomed to urban life and the disciplines
of industry have high rates of absenteeism, 

sickness, and turnover. They often observe 
an excessive number of holidays and absent 
themselves from work for long periods. 

Gunnar Myrdal, the eminent Swedish 
economist, suggested to the Indian Parlia­
ment that the country's main development
problem was "to increase the number of ef­
fective work hours per year from the entire 
population in the working age and, at the 
same time, to increase the efficiency of work 
so that more is produced per work hour." 

A similar suggestion would be appro­
priate in other developing countries where 
actual work hours fall below the optimum fbr 

46 



protecting health and maintaining effec-
tive production, 

Reduction in hours ofwork by legislation 

should go hand in hand with the wage regula­
tion and improvement in working conditions 
which prom'Ae efficient production. Where 
wages are too low to maintain an improved 
standard c' living and conditions and em-
ployment relations are such that there are no 

job satisfactions, workers have little incen-
tive to work regular hours. To secure bet-
ter attendance, some countries have enacted 
laws providing for payment of wages for the 
day of rest on the condition that the worker
has 	 met his work schedule for the week.
Other devices of this sort are incpoprated 

in legislation designed to prevent absen-
teeism. These measures have little sig-
nificance, for they fail to reach the heart 
of the problem-the transition from a prim-
itive agricultural economy to an indus-
trial system. 

(b) 	 administration -As with wage legisla-
tion, hours legislation in developing 

countries tends to become too inflexible to 
meet the needs of an expanding economy and 

outrun the ability of the labor departmenttoto apply it. Facts and figures necessary to 
toFatsppl itnd igues ecesar to 

a determination of a consistent hours policy 
and its application to various industries and 
processes are lacking. Machinery for coor-
dination of policy among the government 
agencies establishing hours provisions is 
nonexistent. The multiplicity of complicated 
laws and regulations, the technical difficul-
ties of calculating hours of work, and in-
adequate employment records, make it 
virtually impossible for the inspector to 
determine the facts in a given situation to 
enforce the law. 

Most of the comments and suggestions 
made in the discussion of wages in the pre-
vious section apply to hours laws administra-
tion. They will not be repeated here. 

Wherever possible advisory services 
should emphasize the need for a carefully 

determined hours policy and the importance 
of employer and worker participation in the 
making of hours regulations and their appli-

cation. Strengthening of the labor depart­
ment to meet its responsibilities is an ever 
present need. 

3. 	 Safety and health 

The prevention of accidents and diseases 
growing out of poor working conditions and 
practices employment is a major responsi­
bility of a labor department. The social and 
economic cost of industrial accidents is enor­
mous and a drain on the economy which no 
country can afford. Few of the new coun­
tries realize the extent of their loss. They 
have no reliable accident statistics or cost
data which will point up the problem and pro­

vide abasefor a program ofaccidentpreven­
tion. Probably more serious is the absence 
of safety consciousness among employers, 
workers, and the public. In initiating a pro­
gram of accident prevention, a labor depart­
ment must find ways to overcome these 
handicaps and to develop the necessary 
foundation and support for its activities. 

(a) 	 basic legislation -The first require­
ment is basic legislation to give the de­

partment broad authority to establish andenforce minimum safety and health stand­
ards wherever workers are employed. Some 
ad hereepor kers a empld. Soe 
of the important points that shouldbe specif­
ically covered in the legislation are: 
(1) 	 The duty of an employer to provide a 

reasonably safe and healthful workplace, 
and to do everything reasonably necessary 
to protect the life, health, and safety of 
his employees. 

(2) 	 General requirements that would be 
applicable to almost every workplace, 

such as those covering good housekeeping; 
adequate ventilation and lighting; fire pre­
vention; provision of drinking water, toilet 
facilities, and first aid equipment; safe lad­
ders, fencing of dangerous machinery, and 
maintenance of machinery; and the respec­

tive duties of employers and workers with 
regard to safety and health. 

(3) 	 A general requirement for employer 
provision of safety training and medi­

cal supervision. 
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(4) The authority to supplement the general 
requirements by issuing and enforcing 

rules and regulations establishing detailed 
standards and control measures for special-
ized hazards. Safeguards surrounding the 
issuance and application of these rules 
should be provided, to assure that the basic 
authority will not be exceeded. 

The law should clearly define the duties, 
powers, and authority of the head of the de-
partment and his agents and their right to 
enter and inspect premises, to have access 
to payrolls, time records, and other perti-
nent papers, and to confer with workers and 
employers and their representatives. With­
out such legal protection, staff will often be 
handicapped, delayed, and frustrated, in 
carrying out their responsibilities, by those 
recalcitrant employers who are unused to 
inspection or who wish to cover up condi-
tions contrary to law. 

While coverage of the basic legislation 
should be broad, provision should be made 
for its gradual application to different seg-
ments of the economy. It might be well to 
start with industrial establishments. As ex-
perience, staff, and facilities make practi-
cable, mines, transportation, construction, 
commercial establishments, and agriculture 
should be brought under control. Initial cov­
erage of these sectors of the economy in the 
general provisions of the law will facilitate the 
fact-finding necessary for future specific reg-
ulations and also permit of their inclusion at 
an early stage in safety promotion activities. 

(b) Safety education and administration -
The passage of health and safety legisla-

tion is one thing; to apply it to the workplace 
is quite another. Enforcement of legal stand-
ards, while important, will never achieve its 
purpose unless, in the process of application, 
the employer can be educated to the impor-
tance to production costs of maintaining a 
safety and healthful workplace. Of course, 
he will be affected by humanitarian consider-
ations. But, above all, he must be shown by 
his own records the how and the why of safety 
and that work accidents and diseases cost 
him more than prevention would. Then he 

will build safety into daily performance by 
providing and maintaining safeguards, train­
ing his employees in safety, organizing 
safety committees, keeping and using in­
jury records. 

To secure this measure of understand­
ing and cooperation of employers is the work 
of the labor inspector. He will succeed to 
the extent that he is competent to recognize 
the safety hazards in the establishments in­
spected, to suggest the control measures 
required, to interpret accident records in 
terms of cost, and, in general, to "sell" 
employers on safety. 

A good inspector on safety matters, it 
has been said, must combine the traits of 
an engineer, a salesman, a policeman, and 
a minister. As discussed in Chapter IV, few 
of the developing countries can draw upon 
men with these qualifications for their la­
bor inspectorates. Applicants should be 
carefully selected from among those who 
most nearly meet the technical and personal 
requirements and then trained on the job. It 
is here that assistance from outside agen­
cies can be most effective. Until staff can 
be trained for safety inspection, it would be 
well to limit services to education and to the 
minimum legal requirements. 

(c) Record keeping and reporting-Another 
important aspect of the administration 

of health and safety legislation is record­
keeping and the prompt reporting of dis­
abling injuries. Most countries, at an early
stage, enact workmen's compensation laws 
to provide indemnification for injured work­
ers and their families. These laws require 
reporting of work accidents to the adminis­
trative authority. In few instances, either 
by law or practice, are these reports made 
available to the labor inspectorate for pre­
vention purposes. Furthermore, the re­
ports and records are not designed to give
the causal information and the cost data 
that would help to show the need for control 
measures to prevent similar accidents from 
occurring. Without such information, the 
effect'veness of the inspection system and 
safety education are seriously affected. The 
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safety officials should therefore work with 
theworkmen's compensation officials to aug-
ment the information called for by the re-
quired forms and to arrange for prompt 
forwarding of the information for use in the 
safety program. 

(d) Code development-It has been pointed 
otthat thebsihealth and safety leg-

islation should provide certain general safe-
guards applicable to almost every place of 
employment. Experience in the application 
of these standards, and the information 
gained from inspections and accident records, 
will demonstrate the need for specific regu­
lations governing the more specialized haz-
ards to which the workers are subjected. 
Such regulations are essential for the guid-
ance of employers as to what the require-
ments mean, and to secure uniformity in the 
instructions given by inspectors in their 
daily activities, 

If an employer is required to maintain 
a safe and healthful workplace, he should 
know in some detail just what is expected of 
him. h is not sufficient to say that he must 
provide adequate sanitary facilities, lighting, 
and ventilation, that machinery shall be 
guarded, that ladders and scaffolding must 
be safe. He will ask, and rightly, what is 
"adequate," what is "safe." While, in the 

initial stages of labor inspection, it may be 
necessary to rely upon the judgment of the 
individual inspector in giving the instructions, 
this situation should not be allowed to con-
tinue for long. It is unfair to the employer 
and to the inspector. As soon as feasible, 
detailed specifications that are practicable 
should be laid down in the form of a code 
or regulation. 

The development of the codes which 
spell out specific regulations represents 
one of the best opportunities available to 
labor departments to secure the active co-
operation of all groups involved in accident 
prevention-manufacturers of equipment, 
employers, safety experts, workers, in-
surance companies, and government agen-
cies. Through the use of technical com-
mittees representing all of these groups, a 
code may be developed with provisions that 

are sound, practicable of application, and 
reasonably necessary to secure safe oper­
ations. The committee discussion, the de­
partment hearings, and attendant publicity 
will lay the groundwork for effective ap­
plication. Inclusion of the best-equiped 

personnel of the establishments to be cov­
ered and the most informed of the workers' 
representatives is of prime importance. Hav­
ing had a part in the development of the 
standards, they will understand the purpose 
and value of the regulations and will take a 
certain pride in applying them. 

Code provisions should be in line with 
the knowledge and competence of the labor 
inspectorate to advise management on their 
application. This is often overlooked in the 
desire of new countries to measure up to 
accepted international standards for acci­
dent prevention. They will fail to cover 
some of the common hazards-such as re­
quiring guarding of transmission machinery 
and point-of-operation machines and estab­
lishing safety requirements for ladders, 
stairs, and railings. But they will embark 
upon the control of hazards connected with 
dusts, fumes, gases, and industrial poisons. 
While important, these hazards affect rela­
tively few workers, and methods for their 
detection and control require technically 
trained staff beyond the reach cl"most labor 
departments inthese countries at theirpres­
ent stage of development. All too frequently, 
the lure of the prestige connected with tech­
nical research into harmful substances, test­
ing of respiratory equipment, medical and 
psychological research into the characteris­
tics and patterns conducive to disease and 
accidents, diverts staff from the control of 

common hazards and the education of em­
ployers and workers in safe practices. 

A mandatory code should provide only 
minimum requirements for safety and health. 
It may be supplemented by advisory rules to 
encourage safety performance over and above 
the standards. Later, as the advisory rules 
become more commonly accepted practice, 
they too may be incorporated, in whole or in 
part, in the mandatory code. 
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(e) safety committees -Fundamental to the 
success of a plant safety program is the 

cooperation of the workers. This can best 
be obtained through the establishment and 
operation of a safety committee representing 
management and labor. So successful have 
been such joint committees in reducing 
accidents that laws have been enacted in 
many countries requiring their appointment 
in the larger establishments. While laws 
may speed up the process of establishing 
committees, they cannot assure satisfactory 
results. To secure the values of cooperation, 
both management and labor must be sold on 
safetyandwilling toput thetime andeffortin-
to making joint participation effective. Often 
the necessary climate can best be generated by 
voluntary action of unions and management. 

Whether set up voluntarily, or as re-
quired by law, a joint safety committee, to 
be effective, must have a sound foundation, 
It must have a clear, written understanding 
of the scope of its activities, who and how 
many shall serve on the committee, how 
members will be selected and how lorg they 
shall serve, and other organizational mat-
ters. It should meet frequently enough to 
carry forward the work for which it was setup 
and to maintain the interest of the members, 
Its recommendations should be given prompt 
and serious consideration by management. 

An active safety committee will not onlybring about greater safety consciousness on 

the part of workers. It will pave the way for 
further furter oopratieatio.action. Beauscooperative saetyBecause safety 

is noncontroversial and serves the interests 
of management and workers alike, it has 
proved an excellent vehicle for the pro-
motion of sound industrial relations. Labor 
departments and their inspection staffs 
should make a regular practice of encour-
aging management to experiment with the 
use of safety committees, both as a measure 
for cutting down on the number and coots of 
accidents, and to secure worker under-
standing and support for the whole pro-
duction process as well. 

(f) public support -Joint committees afford 
a vehicle for cooperative effort and sup-

port of safety measures at the plant level, 

The code-making process offers a good op­
portunity to enlist the cooperation and develop 
the understanding of employers, workers, 
and the public in the value of accident pre­
vention. Other avenues must also be ex­
plored to develop the necessary safety con­
sciousness andto secure supportfor avigor­
ous program of accident prevention, not only 
by government, but also by private groups. 

The most effective promotion of safety 
in the United States has been done by em­
ployers' organizations in an effort to reduce 
the cost of accidents. More recently, labor 
unions are taking an active part. Various 
devices have been found useful in build­
ing support. 

Safety conferences-organized by labor 
departments in cooperation with such other 
departments of government as industry and 
commerce, education, health, agricvlture, 
and with the active participation of employ­
ers, workers, and public groups-have been 
an effective instrument. The subjects usually 
covered are safety in indastry, agriculture, 
traffic, schools, and homes. Such confer­
ences may last a day or a week. After the 
ground has been broken, the head of state 
may lend his name to the safety conference 
as the President has done in the United 
States. This gives it the prestige that the 
subject warrants. Once started, these con­
ferences usually become annual affairs.More technical questions are discussed, and 
gretepica tion b re gous n 
greater participation by private groups inplanning and execution of the conference 

gradually develops. 

Preceding or growing out of such con­
ferences may be the organization of a national 
safety council with a continuing program of 
safety promotion. To be successful, the 
council should be duly constituted with a 
charter and by-laws showing its purposes, 
membership, committees, and operatingpro­
cedures. The labor department may spear­
head the formation of such a council and 
provide secretarial services. And, until 
sufficient interest and momentum have been 
developed, it will probably be necessary for 
the labor department to provide the leader­
ship. But the sooner the council can be 
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self-generating and self-supporting, the 
greater will be its value, 

andAwareness of hazardp to safety 
health, and individual as well as collective 
responsibility for accident prevention is al-
most nonexistent in the new countries. It 

must be developed from the ground up. An 
active national safety council made up of 
representatives of management, labor, and 


the public can be of inestimable service in 
the promotion of safety consciousness. A 

astart in this direction has been made in 
number of countries, 

4. Women workers 

Regulation of the employment of women 
to provide special protection and prevent 
exploitation was one of the first purposes 
of labor legislation in the older industrial-
ized countries. Laws governing hours of 
work, nightwork, rest and meal periods, 
weight lifting, and sanitary facilities were 
among the early enactments. With changing 
trends in economic and social development 
has come a recognition that all workers 
should be protected from the hazards of 
their employment. Men and women should 
have equal opportunities to develop their 
capacities and to participate in the economic 
and social life of their country. Most labor 
legislation today reflects this change. 

Women workers will always face special 
problems because of their childbearing func-
tion and their dual role as workers and home-
makers. In many countries they are also 
handicapped as workers by custom and social 
attitudes which are difficult to combat. If 
women are to take their rightful place as 
workers and secure equality of opportunity 
in the labor market, governments must give 
careful consideration to the solution of their 
special problems. Among the measures 
which are advocated by the ILO and for which 
guiding principles have been laid down in con­
ventions and recommendations are maternity 
protection, nightwork regulation, and equal 
remuneration. Additional provisions requir-
ing equal treatment for both sexes are included 
in recommendations dealing with various 
subjects, such as training opportunities. 

(a) employment opportunities -Most of the 
labor legislation in developing countries 

is applicable to men and women alike, in 

accordance with international standards. In 
actual practice, however, working women 
are severely handicapped in the labor mar­
ket. Their employment opportunities are 
limited to the so-called "women's jobs."
These are predominantly in domestic serv­

ice, agriculture, handicrafts, industrial 
homework, and the least desirable types of 
factory and construction work. The work is 

arduous, the hours are long, the pay is 
low, and working conditions are substandard. 
The protections of labor law rarely apply to 
these jobs.
 

The jobs that, with increasing indus­
trialization, open up in modern factories, in 
clerical and professional work, and in the 
service trades are usually governed by labor 
laws. But these better jobs are rarely 
filled by women. Not only are women barred 
by custom, but they have relatively little 
access to the educational and training facili­
ties to equip them for these new opportunities. 

The great need of women in the develop­
ing countries today is social acceptance of 
right to employment without prejudice, to 
education and training and to equality of op­
portunity for advancement. So long as women 
are denied these rights and opportunities for 
economic independence, social progress in 
developing countries will be held back. For 
improvement in the standard of living of a 
people begins in the home. The level reached 
depends in large part upon health, sanitation, 
diet and family up-bringing, all of which are 
the responsibilities of women. Development 
plans v hich leave women backward and il­
literate will not reach their goals. Active 
participation of women in industry on a basis 
of equality would greatly stimulate the nec­
essary changes in the social structure. 

(b) Labor department responsibilities -The 
labor department in a developing country 

has the opportunity and the duty to expedite 
and ease the transition period for working 
women from the old social system to the 
new. It should provide the necessary data 
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on the status of women in the work force, 
their numbers, occupations and the condi-
tions surrounding their employment. It 
should take the lead in opening up new job 
opportunities, planning and providing for 
their vocational guidance, training and 
placement to fit them into new jobs. It 
should set up special advisory services to 
management and labor in the adjustment of 
women to the workplace and in the application 
of legislation to their problems, individual 
and group. It should encourage unions to in-
clude women in their membership on an 
equal footing with men. Such services will 
aid the acceptance of women as workers, in-
crease their productivity, earning capacity 
and social well-being. 

Women with proper training, sympathy 
and administrative skills should be included 
on the staff of the labor department to specif-
ically deal with the problems of working 
women and to see that their interests are 
advanced in industry and in the community 
as a whole. The establishment of a special 
unit for this purpose has proved an effective 
administrative device. 

Studies of the problems of women at 
work should be made from time to time to 
determine the need for special safeguards. 
If legislation is required, ILO conventions 
should be considered, but adapted to the 
economic and industrial situation. Advisory 
committee s are helpful in this process 
and in d e v e 1o p i n g publie. opinion in its 
support. 

(c) legislative problems -Outstanding 
women trade union leaders and civic-

minded individuals in the country should be 
involved in the determination of standards for 
the protection of both women and children in 
industry. They should be encouraged to 
form groups of their own to study the prob-
lems and to come up with suggestions for 
improvement of the conditions which they
believe vitally affect the welfare of the work-
ing children and women. Much of the labor 
legislation in the United States, for instance, 
stems from the work of civic organizations 
such as the Consumeg's League, National 

Child Labor Committee, and women's or­
ganizations. If the labor department would 
give existing women's and civic organiza­
tion's specific projects for study and advice, 
it might lead to the formation of active or­
ganizations for the support of labor legisla­
tion. These might be within the larger 
framework of women's organizations or 
separate organizations of men and women. 

Attention should also be directed as 
needed to the impact of existing protective 
legislation on women's employment oppor­
tunities. In some countries, certain legis­
lation designed for the protection of women 
as mothers has acted as a bar to work in the 
establishments where the highest wages are 
paid and the best working conditions prevail. 
Because of these laws, women find openings 
only in workplaces where the legal protec­
tions are not applied or where applicable, 
are not enforced. 

Discussed below are specific examples 
of the hardships worked by present legisla­
tion. Possible modifications are also sug­
gested, as a means of giving the desired 
protection to women workers without unduly 
jeopardizing their employment opportunities. 

Legal provisions for maternity protec­
tion for employed women require a period of 
rest-usually 12 weeks-at the time of the 
woman's confinement. In some countries, 
employers are required to pay partial wages 
during this period. Where this system pre­
vails, employers are not only faced with the 
necessity of adjusting their work schedules 
to meet the long and frequent absences of 
women employees, but at the same time 
must pay for their absences. It is obvious 
that they will continue the employment of 
married women only when their wages are 
substantially lower than those of men, or 
where they have a particular competence for 
their work. Only in countries sufficiently 
advanced to have comprehensive social se­
curity schemes which include pregnancy under 
sickness insurance or otherwise as aninsur­
able risk can the subject of maternity protec­
tion be dealt with adequately without limiting 
severly employment opportunities for women. 
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Nightwork legislation that prohibits 
work after so early an hour that women are 
prevented from working a normal second 
shift also limits unnecessarily the better 
employment opportunities for women. To 
get around this limitation, some countries 
are using a permit system which, by action 
of the head of the labor department, allows 
women to work on the second shift and even 
on the third. Experience has shown that a 
permit system is difficult of administration 
and lends itself readily to favoritism and 
abuse. It would be preferable, from the 
standpoint of labor law enforcement, to 
make outright legal provision for employ-
ment on a normal second shift and bar com-
pletely third-shift employment except for 
those in professional and supervisory posts 
who are usually excluded from the applica-
tion of labor law. 

Legislation requiring meal periods and 
rest periods for women which are longer than 
industrial practice establishes for male 
workers in the same workplace also dis-
courages the employment of women in the 
newer and better establishments. This is 
because of the practical difficulty in modern 
productive processes of arranging hours of 
work for women different from those of men. 
To prevent discrimination on this account, 
the laws should either be amended to apply 
without regard to sex-which is good indus-
trial practice-or be repealed, with the de­
termination of rest and meal periods left to 
collective bargaining. 

Laws requiring the establishment of day 
nurseries where more than a certain num-
ber of married women are employed also 
limit employment opportunities. Rather than 
establish a nursery, many employers keep 
the number of women employed below the 
minimum requirements for such nurseries, 
Wherever the location of industry makes them 
feasible, the provision of community nursery 
facilities should be encouraged to meet the 
child care problems of working mothers. 

Particularly in need of modification and 
more equitable application are the laws gov-
erning wage fixing. Traditionally women's 

wages are lower than men's for the same 
type of work. It is not uncommon to find 
wage determinations that provide separate 
rates for men and women without relation to 
the skills required for the work performed. 
So firmly established is the practice of pay­
ing women less than men that in some coun­
tries, even where the law specifically pro­
vides for equality between the sexes, wage 
boards set separate rates and go unchal­
lenged by the workers for doing so. This 
tends to continue the practice of setting aside 
certain jobs as women s work. The estab­
lishment of rates for the job regardless of 
sex would be a soundprocedure and would do 
a great deal to break down the discrimination 
against women workers. Admittedly, this is 
a long-term project. But steps in this direc­
tion wouldyield valuable results in economic 
and social well-being. 

Some of the newly independent African 
countries offer a rare opportunity to effec­
tuate a policy of equal pay. In these coun­
tries, women are just beginning to enter 
wage employment. No tradition of paying 
them less than men has been established. As 
industrialization proceeds and women take 
their place in the labor market, it should be 
feasible to assure them of equality in wage 
payment in practice as well as in law. Gov­
ernments should be encouraged to take ap­
propriate action in time. 

5. Children and young workers 

Children and young workers should be 
protected in their formative years from con­
ditions that undermine their health and hinder 
their growth and development. There is al­
most universal agreement that the years 
before the age of 15 should be devoted to 
educational, physical, and mental develop­
ment. This is the ideal that is gradually 
being realized for most children in the older 
industrialized countries. 

In the developing countries, the problem 
of child labor is still serious. In most of 
these countries, less than one-half of the 
children get any education at all. They are 
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put to work at ages ranging from 6 to 12, 
often for long hours and under unhealthful 
conditions. The reason for this victimization 
of youth is not hard to find. It stems from 
poverty of the family and poverty of the state, 
The family needs the meager earnings of the 
child for a mere subsistence. The state also 
does not have the capital to provide the 
school facilities needed for education of all 
of the children of school age. 

(a) legislation -The legal standards for the 
employment of children in developing 

countries-a minimum age, hours limita-
tions, no nIfhtwork, vacations with pay, safe 
and healthful working conditions-usually are 
higher than those which the children enjoy. 
Compulsory school attendance laws, which 
should go hand-in-hand with minimum age
requirements for employment, are either 
nonexistent or apply only to a few grades. 
Even schools to accomodate these grades 
are not generally available, 

This presents a difficult situation in 
which a labor department must move to give 
protection to youth. Further, there is little 
public consciousness of the importance of 
the early years in child development to the 
future of the country. Parents who are 
ignorant and poverty-stricken think only of 
the present small earnings of the child, not 
his future earning capacity. Employers have 
little realization that cheap child labor is 
costly to them and to the community. Edu­
cation of all groups to the need for physical 
and mental development of children in order 
that they may take their place in the new 
social order, and to the raising of living 
standards in general, is essential to an effec-
tive labor department program for child 
protection. 

The labor department is only one of 
many governmental agencies that should help 
to create the climate in which to operate a 
constructive program for youth. However, it 
should not await action by others before it 
begins to tackle its responsibilities in the 
area of employment. If it moves to bar little 
children from employment, then it may help 
to build up the public opinion to support 

schools to care for these children who would 
otherwise be idle. 

The establishment of the recognized 
minimum age for employment should be ap­
proached gradually. For instance, a 12:-year 
minimum that is vigorously enforced will 
give far better protection to children than 
would a 14-year minimum that is widely ig­
nored by employers, parents, and inspectors 
alike. Similarly, a broad application of a 
lower minimum age to all workplaces is 
preferable to a higher minimum applied to 
a few. When industrial establishments alone 
are covered, which is frequently the case, 
children are driven into even less desirable 
types of work in handicrafts, street trades, 
and agriculture. 

The application and enforcement of prac­
tical standards for working children, devel­
oped in cooperation with other agencies of 
government and community groups, should 
go a long way toward alerting the public to 
the necessity for social and economic meas­
ures which will open new horizons to the 
country's youth. 

(b) administration -Enforcement of child 
labor laws requires an alert and dedi­

cated inspection staff. It is one of the most 
time-consuming types of enforcement. The 
evidence of age to prove violation of the law 
is often difficult, if not impossible, to obtain. 

In the U. S. and other industrialized 
countries, employers are required to have 
an employment or age certificate on file for 
each of the children employed. An inspector 
may check these records against the children 
found in the workplace, or, if no certificates 
are on file, with the birth records of the 
children suspected of being employed at too 
early an age. 

In developing countries, with few ex­
ceptions, there are no requirements for 
registration of birth. Church and school 
records of age are inadequate. The state­
ments of parents are unreliable. The in­
spector can only guess at the ages of the 
children whom he finds at work. In disputed 
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cases, he is faced with the necessity of 
proving that a child is below the legal mini­
mum age. He usually must resort to a de-
termination by a health officer as to the 
physical age of the child. This takes time 
and effort that he may well feel could be 
better spent in his other inspection duties. 

As registration of births and better school 
records become more common, and a system 

of employment and age certificates becomes 
feasible, enforcement of child labor laws will 
be less burdensome. In the meantime, prog-
ress will depend in large part on the diligence 
and competence of the individual labor inspec-
tor. He should have full community support 
in his efforts to check the exploitation of lit-
tle children and to prevent the social and eco-
nomic waste involved in their employment, 

(c) vocational training and guidance -
Governments should be encouraged not 

only to control the abuses of child labor but 
also to put extra emphasis on the provision 
of school and training facilities. Well-
rounded secondary and vocational education 
programs geared to the needs of the country 
should be made available, and children shouldbe gideth ino f wok frlies wich 
be guided into the lines of work for which 
there will be opportunities for stable em-
ployment and personal satisfaction. The em­
ployment services should be cognizant of the 
peculiar needs of young people for work that 
will make for good habits and prepare for 
future wage-earning capacity. 

The transition from school to work is a 

most difficult period for young people in 
every country. With the limited employment 
opportunities and surplus labor found in the 
developing countries, it presents special 
problems that cannot be ignored with safety. 
The labor department should be in the fore­
front in developing programs to meet this 
challenge to provide work experience to 
youth. School-workprograms, arrangements 
for apprenticeship, short-time on-the-job 
training projects, and make-work programs 
in developmental projects have been worked 
out in various countries with considerable 
success. Similar projects may be tailored to 
the needs of any given country. 

6. Industrial welfare facilities 

The provision of welfare facilities in 
industrial establishments has long been rec­
ognuized as an important factor in worker 
satisfaction and well-being. Labor laws re­
quiring canteens, rest facilities, locker and 

wash rooms, seats, and medical services 
are common to the industrialized countries. 

Many of the developing countries have 
enacted legislation on one or more of these 
subjects, but find the provisions difficult to 
apply except in the newer and larger estab­
lishments. Experience there, however, has 
amply demonstrated the value of welfare 
facilities in helping workers who are un­
accustomed to the pace and disciplines 
of factory employment make the neces­
sary adjustments. 

A labor department could play a useful 
role in the industrialization process if It 
used its authority to see that all new con­
struction for industrial occupancy included 
in its plans provision for welfare facilities. 
In spla provisionvfor ere faclieIt should provide advisory services including 
designs appropriate to the size and nature of 
the undertaking. 

7. Technical assistance 

canPractically all developing countries 
benefit from technical assistance in adminis­
trative organization, methods and practices 
and staff training in the formulation and ap­
plication of standards governing the protec­
tion of workers in their places of employment. 

Through AID, experts in safety, wage 
and hour administration, special problems 
of women and child workers, and labor in­
spection may be assigned by the U. S. Depart­
ment of Labor as consultants to assist a 
developing country in identifying its prob­
lems, in working out appropriate control 
measures and in training staff to carry the 
project forward. 
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Selected staff from these countries may 
be sponsored by AID to receive specialized 
training in the U.S. or in third countries. 

Extensive literature and educational ma-
terials of all kinds, public and private, are 
available on the various aspects of labor 
standards. Included are provisions and ad-
ministration of laws and regulations, train-
ing and pl'omottonal materials, with empha-
sis on the participation of labor, management 

and the public in the operations of a la­
bor department. 

In the field of safety, materials of the 
Bureau of Labor Standards designed for 
domestic promotional activities, have been 
published by AID for use in developing
countries. These publications are available 
and may be secured through AID Missions 
in Spanish as well as English. 
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Ix 

SERVICES OF A LABOR DEPARTMENT: LABOR RELATIONS 

1. Legal framework 	 ing materially the number of disputes arising 
out of a wide range of situations. 

The development and operation of a sat­
isfactory system of labor relations is a prime 

Freedom to organize and bargainresponsibility of a labor department in every 	 2. 
developing country. The conditions under collectively 
which capital is employed can affect substan­
tially economic growth through higher pro- The organization of workers and employ­

ductivity. 	 ers is a significant feature of modern indus­
trial society. These associations often have 

The social upheaval that comes with rapid a more far-reaching effect on the living stand­
way of life of the people than doesindustrialization is strongly reflected in the ards and 

workplace. Workers unaccustomed to urban social legislation itself. In fact, experience 

and to the disciplines which modern has shown that such organizations are neces­living 
industry imposes and management inexperi-	 sary if social legislation is to be fairly applied 

and enforced. In countries in transition fromenced in dealing with human relations prob-
an 	 adjust­lems inevitably come into conflict. Govern- old to a more modern way of life, 

ment action is required to guide the parties ment to the new order is held back if work­

in learning to work together and in reaching ers and employers do not enjoy freedom to 

an amicable settlement of their differences. 	 associate. 

to social progress then, isSuccessful intervention depends in part Fundamental 
upon suitable legal framework for industrial the acceptance and application by government 

of the principles of freedom of association andrelations to facilitate the growth of amicable 
relations and to narrow the field in which dis- protection of the right to organize and bargain 

putes arise. Legislation should clearly set collectively. These principles and standards 

out the mutual rights and obligations of man- of application are embodied in ILO conventions 
According to the inter­agement and labor and the methods for the 	 Numbers 87 and 98. 

nationally agreed instruments, workers andsettlement of disputes which cannot be settled 
by the parties. Minimum standards of pro- employers should have the right to establish 

tection for workers from unduly low wages, and to join organizations of their own choos­

excessive working hours, and conditions of ing without previous authorization of govern­

work which are hazardous to health and safety ment. Organizations should have the right to 

should also be established bylaw. Within this draw up their own constitutions and by-laws, 

framework, the labor department should exer- to elect their representatives, to establish 

cise its authority in such a way as to stimulate their administrative machinery, and to for­
mulate their programs without interference.cooperation and better relations between man-
They should be permitted to manage their ownagement and labor. It should so apply the 

minimum standards that they will be widely finances, although a requiremr t that the ac­
certifiedaccepted as fair and practicable, thus reduc-	 counts be examined annually I r a 
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accountant might be desirable as furnishing a 
guarantee to members that their funds are be-
ing properly administered. They should also 
be given the right to form federations and con­
federations and to affiliate with international 
organizations of workers and employers, 

The range of acceptance of unions and 
protection of these basic rights by govern-
ments is very wide. In a few developing coun-
tries great progress has been made in apply­
ing the ILO standards of freedom of associ-
ation. In others, unions are banned entirely, 
or only among civil servants. In some coun-
tries, federations and confederations are pro-
hibited. 

A substantial number of the developing 
countries have ratified the ILO conventions 
referred to above. But this does not neces-
sarily mean that the standards are applied. 
The principles may be loudly proclaimed, but 
legislative provisions and practices may se­
verely restrict the exercise of the right to 
organize and bargain collectively. In general, 
there is a failure to enact the basic legislation 
defining and delimiting the scope of the rights 
of workers in such aeay as to be helpful in 
the organization process. Some legislation 
designed to promote unionization is so de-
tailed and so protective that in practice it actsas a barrier to organization. 

3. Deterrents to union organization 

Examples of onerous restrictions per-
mitting governmental interference in union 
affairs include the requirements that union 
meetings have previous authorization from 
the labor department and that labor inspectors 
or other officials attend meetings of workers' 
organizations. Coupled with close supervision 
of membership, election of officers, expendi-
tures and programs, these restrictions limit 
the growth of responsible unionism. 

Registration if often the device used for 
enforcing a series of restrictions on an organ-
ization's procedures and activities. Control 
of union activities is effected by giving the 

labor department the arbitrary and final power 
to deny or cancel registration-without benefit 
of a hearing or even notifying the union. 

Registration in and of itself, may be of 
benefit to the unions by clothing them with the 

rights and protections extended by the law. It 
is only when it becomes the tool for arbitrary 
administrative action that it hampers legiti­
mate organization. 

Freedom of association, even when ade­
quately guaranteed against interference by the 
public authority, may still be impaired by the 
actions of employers. By a systematic policy 
of victimization, an employer can put a trade 

unionist in a position where he has to choose 
between his loyalty to his union or to his job. 
Or employers may try to keep unions under 
their control by taking a hand in their estab­
lishment or administration, or by contribut­
ing to their funds. 

If unions are to flourish, employers 
should be prohibited from interfering with the 
right of employees to organize by (1) dominat­
inga labor organization, (2) dismissing or dis­
criminating against an employee on account of 
his union activity, and (3) refusing to bargain 
with a qualified representative of his employ­

ees. In a few countries, such prohibitions
exist and special machinery is provided to 
investigate complaints of unfair labor prac­

tices and otherwise to ensure the respect of 
the i'ight to organize. But, in a great number 
of countries, some with little industry and 
only a beginning trade union movement, no 
such safeguards apply. 

As has been noted earlier in this hand­
book, one of the most serious deterrents to 
sound union organization and the develop­
ment of constructive leadership, is thetend­
ency of governments to deal by statute and 
arbitral awards with the minutae of employ­
ment relations and practice, leaving little 
room for union activity in behalf of the work­
ers. Leaders naturally turn to politics as 
the means for righting the wrongs of the in­
dustrial system. 
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4. Promotion of collective bargaining 

There is an understandable fear of gov- 
ernments that a free and independent labor 
movement may, through excessive strike ac-
tivity, disrupt the plans for economic devel-
opment. They hold that union leaders lack 
the maturity, education, experience, and re-
sources required to operate a union success­
fully. These officials often fail to recognize 
that they are partly to blame for this situ-
ation; that governments have the responsibil-
ity for promoting and facilitating the growth of 
responsible unions-unions capable of work-
ing cooperatively with emplnyers for the 
smooth functioning of industry. Instead of re-
stricting and controlling the internal affairs 
and normal activities of unions, they should 
take every opportunity to stimulate collec-
tive bargaining and encourage unions to play a 
leading role in the preparation and application 
of social and economic legislation. It is only 
through experience and education that a re-
sponsible labor movement can be expected to 
develop. 

Collective bargaining for the regulation 
of employer-employee relations is in its 
infancy in most developing countries. Pre-
requisites for its evolution are a certain de-
gree of industrialization, organizationof pro-
duction in large units, a climate in govern-
ment and industry facilitating joint action, and 
a willingness of management and labor to work 
together. These conditions do not exist in an 
appreciable number of emerging countries, 
They must be established over a period of 
time. 

Employers in general are reluctant to 
share power with their employees. Em-
ployees in turn are distrustful of manage-
ment. The multiplicity of unions and the ab­
sence of a unifying policy, together with their 
weakness in the economic field, make it dif-
ficult for employers to deal with them con-
structively. It is often said that, until there 
is greater stability in the labor movement, 
collective bargaining is impossible. This is 
partly true, but where employers have given 
the skill, time, and the years of patient effort 
required to develop constructive relations with 

their employees, genuine cooperation has re­
sulted. Given the existing situation in most 

developing countries, it will take a long pe­
riod to demonstrate the common interest of 
the two groups in greater production ard to 
build up the leadership to work together for 
the good of the nation. Every effort should 
be made to speed the process. 

The main role in creating the atmos­
phere in which genuine collective bargaining 
and joint consultation can take place will have 
to be played by management and labor them­
selves within the framework set by govern­
ment. While new countries can learn from 
the experience of the older countries, they 
should not be expected to suddenly bridge the 
gapbetween an agricultural and an industrial 
economy in meeting their different and press­
ing problems. Yet their best hope for indus­
trial progress seems to lie with the encour­
agement of independent organizations of em­
ployers and workers and in joint negotiation 
in the settlement of their disputes. 

5. Other labor department services 

The labor department can be a construc­
tive force inguiding and facilitating the growth 
of free institutions of management and labor. 
It should be encouraged wherever possible to 
play this important role. In its day-by-day 
operations, there are many opportunities for 
such guidance in the procedures and problems 
of collective bargaining. 

Assistance to unions in drawing up their 
constitutions, by-laws, and collective agree­
ments and in other ways, stimulating joint 
negotiations has been found a most useful 
practice. 

Lending appropriate support to programs 
for the education and training of labor and 
management for their joint responsibilities 
has also proved worthwhile. 

One of the greatest opportunities for 
governments to strengthen the labor move­
ment would be to bring the unions into close 
association in the planning and execution of 
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programs for national development. Employ-
ers are usually represented in such programs, 
but unions rarely play a part. As a result, 
the programs s ffer from lack of social con-
tent and, moreover, they fail to enlist the 
understanding and enthusiastic support of the 
masses so necessary for success. 

There are particular projects that deeply 
concern workers, such as housing and cooper-
atives, in which their active participation 
could be readily obtained. Government as-
sistance to unions in the formation of self-help 
and cooperative housing projects, consumers 
and producers cooperatives, and credit unions 
could raise the standard of living and arouse 
the workers' interest and support for the whole 
development program. 

For some countries another project in 
which labor and management could be closely 
associated, would be a careful review of cer-
tain pieces of social legislation which tend to 
hold back the growth of responsible organiza-
tions. Out of such a study should come rec-
ommendations and support for an action pro-
gram to remove such roadblocks as may be 
found. 

6. Dispute settlement 

The policy of governments may strongly 
and clearly commit them to the right to or-
ganize and bargain collectively and to the the­
ory that the best solution to labor-management 
problems is mutual agreement. Nevertheless, 
actual legislative and administrative imple­
mentation of that policy may have the contrary 
effect of discouraging collective bargaining, 
These governments, being acutely aware of 
the need for rapid industrial expansion and 
political stability, may have decided that a 
policy of free collective bargaining is not 
practicable and the government must retain 
control of the industrial relations system in 
order to maintain discipline in the labor force 
and to prevent political upheaval. 

As has been indicated, some developing 
countries are not ready for collective bargain-
ing. Neither management nor labor are suf-

ficiently educated andmature to work together 
in harmony. Where this is the case, the gov­
ernment must exercise sufficient controls to 
avoid disrupting the nation's development ef­
forts. But at the same time, it should look 
beyond these controls and prepare the ground 
for a new social order. When compulsory 
arbitration becomes the final determinant of 
labor relations, incentives for improved prac­
tices often are destroyed. 

Suppression of a strike is not the equiva­
lent of settling or resolving a dispute. Nor 
does it insure a high level of productivity as 
long as men are human. It only transfers the 
dispute to the political arena and imbues it 
with highly ideological overtones. Govern­
ment must find a better way to compose in­
dustrial differences, for differences will al­
ways arise. 

(a) legislation-The existing governmental 
policies and practices in dispute settle­

ment and the machinery established to prevent 
work stoppages vary with the philosophy of 
government and the prevailing economic and 
social situation. Despite this variation, there 
is general acceptance of the responsibility of 
the state to intervene in labor disputes to pro­
tect the public interest in the continuous op­
eration of the industrial complex, to protect 
labor's rights, and at the same time do what it 
can to promote harmonious labor-management 
relations. 

There are certain recognized approaches 
to the settlement of labor disputes: 

(1) It is desirable wherever possible to avoid 
legal formalities and to seek a settle­

ment through the free consent of the parties 
themselves. Every encouragement should be 
given to the responsible parties to the dispute 
to reach an agreement without government 
intervention. If left alone, they will frequently 
iron out their differences and be on the road 
to better relations in the future. 

(2) Should the parties fail in their effort to 
reach agreement on their own, the serv­

ices of a conciliator should be made available. 
Through stimulating discussion, exploration, 
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and compromise, he should help them find 
common ground for the settlement of their 
differences, 

(3) Only where the parties are unable to agree 
after every attempt has been made to con-

ciliate their differences should some arbitral 
procedure be adopted. Voluntary agreement 
to submit the dispute to arbitration is usually 
the next step. Where an agreed settlement 
cannot be reached, it is very much better that 
a solution should be found by some outside 
person acting as arbitrator than that either 
of the parties should feel that a solution has 
been imposed by government pressure. 

(4) A final step is the submission of the case 
to an industrial board or court for deci-

sion. Separate machinery, such as emergency 
boards or fact-finding commissions, is usu­
ally provided for the settlement of cases in-
volving the national interest, 

(b) administration-In actual practice ma-
chinery for dispute settlement is fre-

quently over-organized. Many steps must be 
taken before a final disposition of a case is 
reached. The delay incident to epch step, 
the frustrations and unrest generated with 
time, the legalistic procedures involved, the 
final determinations often far-reaching in 
their implications-all tend to accentuate the 
differences between employers and workers 
instead of bringing the parties closer to-
gether. Each side, knowing that there is a 
next step, makes little effort to reach agree-
ment at earlier stages. Even government 
conciliators involved in this process of buck-
passing are sometimes more interested in 
getting a dispute off their desks than in aid-
ing the parties in ironing out their differences. 
Minor disputes in the nature of petty griev-
ances involving one or two workers may go 
the whole gamut and take years before they 
are settled. When a decision finally comes, 
it may have little bearing on the existing 
situation. 

The barring of strikes and lockouts en-
tirely is common practice in the developing 
countries, or at least their prohibition until 
the parties have gone through all of the steps 

provided by government machinery. By that 
time a strike or lockout may have lost its 
effectiveness. 

It is therefore not surprising that work­
ers and even employers often by-pass this 
machinery and that work stoppages occur as 
soon as a dispute arises or long before all 
of the stages are completed. These illegal 
strikes get prompt attention and quick settle­
ment-something that could rarely be achieved 
through the use of the regular government 
services. The settlement is often reached 
through the intercession of politicians with 
the labor secretary. Once this process has 
proven effective, more and more cases are 
broughtdirectly to the topofficials of the labor 
department where they are apt to be settled 
on a political rather than an economic basis. 

This method of dispute settlement has a 
serious effect upon the work of the depart­
ment as a whole. The officials who should 
be giving their time to policy-making and the 
overall direction of the work of the depart­
ment are completely tied up with industrial 
disputes. Furthermore, the morale of the 
lower officials charged with responsibility for 
conciliation and arbitration suffers severely 
when settlement is taken out of their hands. 

The political settlement of industrial dis­
putes may also have a far-reaching effect on 
the growth of responsible union leadership. 
Leaders will be chosen for their plitical in­
fluence, and their ability to get quick action 
ongrievances, rather than their demonstrated 
capacity to work cooperatively with manage­
ment in the smooth functioning of industry. 
Shortcomings of government in methods and 
practices of dispute settlement put a pre­
mium on irresponsibility. The man who ig­
nores the law but gets the settlement is the 
one to whom the workers look for leadership. 
The Communist party in certain countries 
owes its strength to the failure of govern­
ment to satisfy the legitimate needs of work­
ers for a prompt and fair hearing and decision 
on their employment problems. 

The success of government interven­
tion in dispute settlements depends on the 
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qualifications of its representatives as much 
if not more than on the procedures required 
by law. The need for competence stands out 
particularly in conciliation, the most impor-
tant single stage and the place where most 
disputes should be settled. 

A conciliator must have the support and 
confidence of both management and labor if 
he is to be effective. To give the best serv-
ice, he should be invited in. Where he is not 
wanted for lack of qualifications or for other 
reasons, and his services are imposed on the 
parties, he will fail to bring about an agree-
ment. A few unfortunate experiences with 
individual conciliators bring the whole serv-
ice into disrepute and even destroy confidence 
in the work of the labor department in its 
other fields of activity. 

Frequently no distinction is made be-
tweenlabor inspection and conciliation. One 
man performs both functions although the per-
sonal and professional requirements for each 
are quite distinct. As noted earlier in this 
handbook, intervention by labor inspectors in 
disputes is liable to weaken their authority in 
carrying out their ordinary duties. But, from 
the point of view of good labor-management 
relations, conciliation is a special art re-
quiring tact, patience, and persuasiveness, 
and a conciliator of an unusually high order, 
When combined, the conflict in the duties of 
the two jobs makes success in either a virtual 
impossibility. Regardless of the limited size 
of staff to carry on the many activities of a 
labor department, the returns in protection 
of workers and respect of employers justify 
the assignment of conciliation and inspection 
duties to different persons. 

In any case, in most countries it is not 
necessary to nave elaborate machinery for 
conciliation. This is particularly true if the 
conciliation service is available on request 
rather than by compulsion. The service is 
not like the labnr standards enforcement func-
tion in requiring regular plant visits. Fur-
thermore, in many of the developing coun-
tries, much of the territory is likely to be 
within a reasonable distance from head-
quarters-particularly those locations where 

industry or other concentrations of workers 
make organization, and thus disputes, likely. 

There is an extreme shortage in all de ­
veloping countries of persons equipped for 
government work in industrial relations, par­
ticularly at the low salaries offered. A flex­
ible and experimental approach to problems 
of dispute settlement would make possible the 
use of skills of persons who would not be avail­
able for full-time work in the labor depart­
ment. Such persons might be found in the 
universities, the professions, and in manage­
ment and labor circles. They could serve 
singly or as membek's of a tripartite or non­
partisan ad hoc board in the settlement of a 
given dispute. The government service would 
gain in experience and prestige by their use. 
The temptation of new governments to lay 
down hard and fast rules and procedures 
which might not fit the needs of an expanding 
economy could also be avoided by the use of 
outside assistance. 

7. Education for management and labor 

Improved industrial relations will depend 
in large part upon the knowledge, skill, and 
sense of responsibility which management and 
labor bringto the bargaining table. Generally, 
in developing countries, both are now ill­
equipped for the task of negotiation. Manage­
ment needs training in sound policies and 
practices for dealing with workers' problems 
andthereby securing their cooperation in the 
production process. Labor leaders need to 
understand the economics of the industry, the 
wage and price structure, and the labor 
laws-as well as the functioning of trade 
unions-in order to represent the workers 
effectively. Governments are increasingly 
aware of these educational needs and some 
have provided or stimulated the establishment 
of training programs in one or both fields. 

(a) management education-A few countries, 
mostly with U.S. or U.N. Special Fund 

aid, have set up productivity centers for the 
training of management, and sometimes la­
bor, in the various aspects of modern pro­
duction methods, including human relations. 
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These c e n t e r s have met with considerable 
success. 

Government-sponsored "Training-with-
in-industry" programs for supervisory 
personnel are also filling an important need 
for a better understanding of job relations 
and their effect upon production. 

Increasingly, universities are offering 
courses in industrial management or organiz-
ing seminars for discussion of the factors that 
make for sound policies and practices in deal-
ing with the social and human problems of in-
dustry. Joint participation of labor and man-
agement in these seminars has proved useful. 

Probably the greatest progress in creat-
ing an awareness of the importance of the hu-
man element to production has come from 
the activities of management organizations. 
Their studies, discussions, and application 
of modern techniques and practices in indus-
trial relations are showing results in some 
of the more advanced of the developing coun­
tries. This is an activity eminently needed 
in almost every country. 

Employers' organizations are found 
mostly in large-scale industry. Some of the 
forward-looking techniques of management 
in handling labor affairs are feasible of ap-
plication only in the larger establishments. 
However, the greatest need for advice and 
guidance in human relations is found among 
the smaller industrial establishments. Most 
of the practices and procedures now being 
discussed in management c i r c 1e s could be 
adapted to the needs of the smaller employer, 
Labor department s e r v i c e s could be most 
effective in working with these employers in 
bringing about a wider a c c e p t a n c e of im-
proved techniques of management in their re-
lations with labor. Experiments in this area 
should be encouraged. 

(b) labor education-The labor movement in 
every developing country is held back by 

the illiteracy of the workers and their apathy 
toward participation in union activities. A 
few leaders, usually political or legal ad-
visors who have installed themselves as top 

officials, make all of the policy decisions and 
represent the unions in industrial, govern­
mental, and international circles. Frequently 
they have no understanding or experience in 
the practical operation of the industry in which 
they represent workers. Education is thus 
needed for both the rank and file member and 
the present or potential union leader. It can 
be carried on either under direct union aus­
pices or by non-labor agencies jointly with 
union groups. 

Unions in industrialized countries have 
long recognized the need for workers' educa­
tion and have established training programs­
run by full-time trained personnel-as an in­
tegral part of the labor movement. Unions 
in developing countries, with few exceptions, 
are institutionally weak and lack the skill and 
knowledge as well as the funds to finance a 
workers' education program. Most have not 
yet recognized the urgency of workers' edu­
cation in their activities. They need help and 
encouragement in getting started. 

Non-labor agencies can make areal con­
tributionto workers' education and to commu­
nity understanding of the trade union move­
ment. In carrying on educational programs 
for workers, however, such outside agen­
cies should be g u i d e d by several general 
principles. 

First and most important is the fact that 
the best way to reach workers for educational 
purposes is through their unions. In unions, 
workers meet as a homogeneous group bound 
together by common problems, a common 
educational level, common experiences and 
training. Unions are often the only organiza­
tion in which workers hold membership. Par­
ticipation in educational programs is volun­
tary. Members must be convinced that the 
education will help them to solve their own 
problems. 

Training programs are most effective 
when developed as an integral part of regu­
lar union functions. Training in the actual 
operations of unions should only be handled 
by the union officials themselves. It is on 
more general educational subjects that 
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outside agencies can be of the greatest help. 
Union officials should determine their train-
ing needs and decide which phases of training 
they will liandle themselves. Then they can 
identify the ways in which the cooperation of 
outside agencies is needed. 

In addition, if the program provided by 
cooperating agencies is to attract worker 
participation, the union leaders must help plan 
course content, time and place of meeting, se-
lection of teachers, and teaching materials, 
The union people must be so involved in plan-
ning that it becomes their own program and 
not something offered from the outside. 

Needs of workers differ according to their 
position in the labor movement. Different 
types of training are required for the following 
four groups: 

(1) Full-time staff of labor organizations, 
where such are available, and the na-

tional union officers who presently perform 
most staff functions in the developing coun-
tries. Great demands are made on these peo-
ple. They are charged with the administra-
tion of the union, with fromulating and imple-
menting union policies, negotiating contracts, 
presenting arbitration cases, handling ap-
peals, conducting publicity and public rela-
tions, and appearing before legislative 
bodies. They frequently represent labor on 
private and public agencies and sit on policy-
making bodies of local, national, and inter-
national organizations. To be competent, they 
must be knowledgeable about a wide variety 
of subjects: the principles of sound labor-
management relations, collective bargaining, 
labor and social law, governmental machinery 
of all kinds, economic and social issues. 

(2) Local union officers. Theseofficials 
must have somewhat the same equipment 

as that described above. But in addition they 
must see that the rank and file are kept in-
formed, bear primary responsibility for the 
processing of grievances, advise the mem-
bers as to the best procedures under existing 
labor laws. Their greatest problem is how to 
motivate an unconcerned and apathetic mem-
bership and how to insure understanding and 

supportof union problems and policy through 
rank and file participation. Therefore they 
also need special training in communications­
the skills of speaking and writing. 

(3) Labor education specialists. Non-labor 
agencies should be encouraged not merely 

to supply teaching services themselves but 
also to train union leadership to administer 
their own programs and develop their own 
resources. The main problems for the labor 
educators are the need to work out methods 
for stimulating demand for education, a short­
age of teachers, and development of a con­
tinuous program that will achieve long-range 
results. 

(4) Rank and file members. Education ex­
tended to local union officers will not 

trickle down to the rank and file members. The 
programs must be adjusted to their needs and 
be presented directly to them. Workers 
should learn how to participate in meetings, 
how to elect officers, and how to formulate 
decisions. Knowledge of protective labor and 
social security legislation will help assure 
them of their full rights under the law. Con­
sumer education is another important sub­
ject-to inform workers about consumer 
cooperative, creditunions, and buying clubs, 
and togive them some basic understanding of 
wages, prices, profits, and productivity. 

The lack of formal education by the av­
erage worker should be taken into account in 
planning a labor education program. For 
some, teaching of reading and writing may be 
a necessary first step. Class presentation 
must be at the worker's level of understand­
ing. Teachers, to be successful, must have 
a capacity to teach adults, and at the same 
time, sympathy with the trade union move­
ment. 

Unions in developing countries ordinar­
ily will look to the universities for help in 
program planning and in supplying teachers 
and materials. Not all universities will be 
willing to assume responsibility for assisting 
workers with their educational programs. 
Nor will they have the necessary background, 
experience and point of view for providing the 
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needed services. Some may conceive oftheir 
role as molding the trade unions to fit an ac-
cepted pattern; some may expect workers to 
participate in regular classroom activities; 
some may wish to open their classes to labor 
and management alike. Experience has shown 
that these approaches will not work. Labor 
education programs must be geared to work-
ers' needs and be held at the time and place 
convenient for them. 

Materials, too, must be geared to the 
particular needs of the group concerned. 
Their preparation requires skill, knowledge, 
and time which few union leaders possess. 
Universities can be of real assistance in mak-
ing these materials available. Their active 
cooperation with workers in their labor edu-
cation efforts should be encouraged by gov-
ernments. 

A few governments of developing coun-
tries have established workers' education 
services, in or out of the labor department, 
to train union leaders and the rank and file. 
They provide teachers, classrooms, training 
materials, and such other services as may 
be required. The success of these ventures 
depends upon the manner in which they are 
conducted and the extent to which they enlist 
the support and cooperation of the unions. 
Where they are set up and operated by the gov-
ernment in good faith, with workers partici-
pation in planning and with a large measure 
of freedom in teaching, they have served a 
useful purpose. Where the service is organ-
ized primarily as a tool for controlling the 
labor movement, or as a political arm of the 
government, it usually fails to secure the 
necessary confidence and participation of the 
workers. 

Education, by imparting understanding, 
can help reduce the area of labor-management 
conflict and promote the substitution of rea-
soning and conciliation for emotions and force. 
Union members need education not only in 

their freedom, rights, and privileges, but 

equally in their duties and responsibilities as 

such. Workers' education aims to help the 

worker to a more mature understanding of and 

more effective and responsible participation 

in his union, his community, and the society 
in which he lives. To reach this objective, 
workers and union leaders must have knowl­
edge and skills, courage and resources, and 
ability to think independently so as to make 
free and intelligent choices. 

The educational needs of workers are 
staggering and urgent in the developing coun­
tries. Their needs cannot be ignored without 
paying a very high price. 

8. Technical assistance 

Through AID the Bureau of International 
Labor Affairs of the U.S. Department of La­
bor, may provide assistance in shaping the 
participation of labor and management in coun­
try development. This includes assistance 
in strengthening he labor movement, im­
proved management practices, and extension 
of collective bargaining. In the development 
of legislation and administrative machinery 
for governmental action in the field of labor­
management relations, the Bureau of Labor 
Standards is prepared to assist. 

Under the AID program many working 
trade unionists are brought to the U. S. and 
other countries to learn first-hand how free 
trade unions operate, how they can improve 

and how laborconditions of their members, 
and management can work together more ef­
fectively. Help is also given to labor organ­
izations in their projects: worker's clinics, 
vocationaland adult education schools, hous­
ing, cooperatives, and other such improve­
ment programs among their membership. 

American trade unions are making sub­
stantial contributions to the strengthening of 
democratic labor unions in their struggle to 
remain free and resist totalitarian infiltra­
tion. A recent project for the stepping up of 
assistance to the labor unions in Latin Amer­
ica was the organization of the American In­
stitute for Free Labor Development by action 
of the Executive Board of the AFL-CIO. 
This is an independent, nonprofit organiza­
tion whose policy guidance comes from a 24­

member Board of Trustees made up of Latin 
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American leaders, AFL-CIO officials, North 
American businessmen and public figures. 
It is supported by funds .sontributed by labor 
unions, foundations, the alliance for Prog­
ress and other public and pivate sources. 
The major responsibility for program rests 
with organized labor. 

The Institute conducts training programs 
iii the U. S. for a carefully selected group of 
from 100 to 120 young labor leaders each

This will be supplemented by intern-ships in their own countries. Workersy edu-

cation centers are being established through-
out Latin America and the Caribbean area to 
reach a larger number of active membersand give them an understanding of free trade 
unionism and its operation in a democratic 
society 

In addition to its training program, the 
Institute provides technical advice and ma-

terial support for social development pro-
jects initiated by democratic trade unions 
under the AID program. A separate depart-
ment of the Institute, financed entirely on a 
project basis by AID, has been set up for 
this purpose and is meeting with real suc-
cess in Latin America. 

Of particular significance is the support 
which American employers with plants in 
Latin America are giving the Institute in its 
efforts to strengthen democratic unions. In 
most developing countries, even without an In-
stitute, U.S. employers operating there are in 
a key position to demonstrate to other employ-
ers the value of an enlightened policy toward 
organization of workers. It would be of great 
service to the foreign policy of the U.S. if 
they used their position to set standards of 
good industrial practice by accepting unions as 
representative of their employees, consulting 
and negotiating with them freely on employ-
ment policies and practices, giving them re-
sponsibilities and treating them with respect. 
Working with and through the national employ-
ers' organizations, Western experience can 
gradually be brought to bear on a broader 
front. Although this is a difficult assign­
ment, some American employers are show-
ing that with patience and sympathetic 

understanding, progress can be made in devel­
oping an informed and responsible labor 
leadership. 

Universities will need encouragement if 
they are to set up programs of labor educa­
tion as a means for improving industrial re­

lations. They may be kept from doing so by 
any one or a combination of reasons-lack of 
funds, lack of initiative, lack of knowledge 
on how to start, the absence of legislativeaction and authorization, lack of sufficient 

pressure from unions. Initial assistance 
from some outside source may be all that is 
necessary to get the universities started inthis field. One way of doing this is to supply 
financial support for some practical demon­
stration project which will show the value of 
the work and need for expansion. The nature 
of the demonstration should of course be 
determined by local conditions and should 

meet specific and felt needs of union groups. 

The government of the Philippines met 
the problem of securing widespread union 
support and the cooperation of employers for a 
workers' education program by having it set 
up as an autonomous project in the University 
of the Philippines. U.S. aid has been helpful 
in supplying a suitable building and in giving 
technical service during the organization pe­
riod. The center has more than justified the 
expenditures. Not only is it bringing a greater 
measure of peace to industrial relations in 
the Islands, but it is also providing facilities 
for the training of selected labor leaders and 
workers' education specialists from other 
Asian countries. 

The Industrial Relations Institute of the 
University of Puerto Rico, operated with 
U.S. aid, performs a similar service. It has 
become a focal point for training of non-
Communist trade unionists from all of Latin 
America. The Institute is also being called 
onto conduct seminars in other Latin Amer­
on eductiseminsins. 
ican educational institutions. 

An AID contract with Cornell University 
is designed to lay the ground work for a 

66 



permanent Labor Relations Department in the 
University of Chile to serve as a national 
center for investigating and teaching labor 
subjects; for introducing and applying new 
concepts and attitudes for labor-management 
relations and trade unionism; for training 
labor leaders in democratic socio-economic 
trade unionism through extension courses and 
for advising them in developing and adminis-
tering sound programs and for establishing 

university courses for undergraduate govern­
ment officials and others. 

The experience gained from the opera­
tions of these various types of projects should 
prove of great value in stimulating the forma­
tion of similar broad-based, independent or­
ganizations in other areas of the world where 
trade unionism as an institution needs support 
and understanding. 
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X
 

SERVICES OF A LABOR DEPARTMENT: MANPOWER
 

1. Need for an action program 

Many of the developing countries are 
today faced with the anomoly of a simultane-
ous labor surplus and labor shortage-a sub-
stantial surplus of unskilled and a severe 
shortage of skilled workers. 

A labor surplus manifests itself in un-
employment and underemployment, which in 
turn has the effect of reducing government 
revenues, minimizing public services, giving 
rise to destitution and crime, exposing the 
masses to subversion, and undermining de-
mocracy. Figures cannot show the blighting 
effects of joblessness upon human beings. 
Men or women totally or chronically unem-
ployed cannot be expected to feel kindly to-
ward a system that denies them the opportu-
nity to live in decency. Such persons must 
be always fighting to keep above the margin 
of despair and utter hopelessness. 

Even at low consumption levels, idle 
manpower uses resources without contribut­
ing anything to the economy. Further, labor 
is a valuable resource in itself. Unemploy-
ment, therefore, is also synonymous with 
national economic waste. To a v o i d this 
waste, government should aid in developing 
programs for the maximum use of the labor 
force. Particular attention should be di-
rected to halting the mass exodus of rural 
workers to the cities in advance of job op-
portunities. Among the possible activities 
which government can undertake or encour-
age for this purpose are utilization of idle 
manpower on public improvement projects, 
in cottage industries, or in the production of 

essential food items, land settlements, and 
new agricultural enterprises. 

More basic in their long-range implica­
tions, however, are programs for placing 
workers in suitable jobs and for training 
workers to higher skill levels. For these 

contribute also to solving the labor shortage 
problem at the same time that they remove 
or keep people from the unemployment rolls. 
These, then, are labor department programs 
which must stand high on the priority list of 
any developing nation's manpower utilization 
policy and hence of the community's program 
for economic and social development. 

Several full-fledged AID manuals are 
available on particular phases of this aspect 
of the labor department's work. Therefore, 
the following discussion avoids details of the 
mechanics of the operations, and concentrates 
on problems peculiar to developing countries 

to an even greater degree than other sections 
of this manual. 

2. Manpower policy and planning 

Developing countries, faced with the ne­
cessity for rapid change from an archaic 
agricultural economy to a modern industrial 
system, cannot wait for the time-honored 
process of gradual development to accom­
plish their ends. They must meet in a few 
decades the aspirations of their people for 
social and economic well-being. To bring 
this about with the least possible social up­
heaval requires careful planning and execu­
tion, and the overall plan should include a 
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program for the maximum utilization of hu-
man resources. 

Machinery of government for manpower 
planning and action should be established at 
an early stage so that the skilled workforce 
at all levels will be available at the time and 
in the numbers required by the program of 
economic development. Detailed analysis of 
manpower as a factor in development, prob­
lems involved in putting a program into ef-
fect, the information and machinery needed 
to plan and carry out a program, are covered 
in a manual published by AID. 

This document (Manpower Programs and 
Planning in Economic Development) serves 
two purposes. It gives officials of a devel-
oping country an understanding of the place 
of manpower in economic development and 
emphasizes the need for planning and action 
programs. It also provides a working grasp 
of the subject to officials of the U. S. who may 
be advising on manpower problems. Forthis 
latter group, itwill be found most helpful for 
discussing manpower program proposals and 
specialized needs in the countries concerned 
and in paving the way for technical advisory 
services where appropriate, 

It is clear from this report that admin-
istrative machinery will vary widely from 
country to country depending upon the struc-
ture and philosophy of government and the 
stage of economic development reached. But, 
whatever the precise structure, effective 
manpower planning and execution involves 
the cooperative efforts of a number of gov- 
ernment agencies. flow best to secure the 
necessary coordination, direction and func-
tioning is a policy decision that may have far-
reaching consequences. It shouldbe deter-
mined only after careful study and analysis 
of all of the factors concerned, 

Effective operation demands that there 
be a clear-cut delegation of responsibility 
for overall manpower planning to one agency 
of government. This may be a special office 
in the labor department, since many of the 
functions to be performed in a manpower 
program are recognized functions of a well-

rounded labor department. Or, since it is 
administratively difficult for one operating 
department of government to give orders to 
another, it may be found advisable to set up 
an office of manpower resources and plan­
ning independent of operating agencies. Like 
the wage policy unit, such an office might be 
attached to an economic planning commission 
or to the office of the chief executive. 

Whether the office is located in or outof 
the labor department, success depends upon 
its authority to obtain the information and 
data it needs from the operating agencies 
of government and to recommend action by 
them. To have its recommendations carried 
out, it should report-directly or, if in the 
labor department, through the Secretary of 
Labor-to an executive high enough up in the 
government to instruct all of the agencies 
concerned in their respective duties. 

Apart from manpower policy formula­
tion, the labor department, through its many 
services, should play a major role in deter­
mining the direction of the program called 
for by the policy and the effectiveness with 
which it is carried out. In most countries it 
is responsible for the organization of the la­
bor market through the operation of Lhe pub-
Jic employment service, for vocational coun­
seling, for industrial training, and for policy 
planning for full employment. Much of the 
statistical data necessary for manpower 
planning and operation would normally be 
supplied by a statistical unit in the labor de­
partment andby the public employment serv­
ice. Such data would include r ep or t s on 
employment, unemployment and underem­
ployment, projections of manpower require­
ments and training needs by occupations, la­
bor market analysis, consumer's prices, 
hours worked, earnings, absenteeism, turn­
over, and work stoppages due to labor­
management disputes. 

3. Public employment services 

The chief operating arm of a manpower 
program for economic development is the 
public employment service. It provides 
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much of the information needed in planning 
and the machinery required for the actions 
to be taken. 

A full-fledged employment service, ac-
cording to the U. S. Bureau of Employment 
Security, "operates through a network of lo-
cal offices throughout the country, providing 
recruitment and placement services, area 
labor market analysis, employment counsel-
ing to job applicants, and personnel manage-
ment services to private or governmental 
establishments. It maintains an occupational. 
research and development program in its 
c e n t r a I administrative headquarters, the 
products of which are made available to all 
sectors of the economy. It provides infor-
mation on labor demand and supply by occu-
pations and industry for all significant local 
labor markets and the national market as a 
whole." 

The details of organization and the steps 
to be taken in establishing an employment 
service are covered in an AID bulletin, Es-
tablishment of National Employment Serv-
ices in Underdeveloped Countries. This pub-
lication is designed as a handbook for U. S. 
consultants assigned to assist countries in 
establishing or improving their public em-
ployment services. Other technical training 
materials on the operation of an employment 
service and advisory assistance are avail-
able from the U. S. Bureau of Employment 
Security. 

In giving advisory assistance to newly 
developing countries in the establishment of 
employment services, it is particularly nec-
essary to bear in mind that, at all stages.. 
the service must be adapted to the needs of 
the country. TO blindly follow the pattern 
worked out in a fully industrialized economy 
leads only to waste of limited resources and 
to disillusionment. 

Not every developing country is at the 
stage of industrialization that requires an 
employment service to organize the labor 
market. A placement service should nor-
mallybe set up only after a preliminary sur-
vey has indicated that the labor market is 

sufficiently complex to require the aid of 
the government in bringing employers and 
workers together for purposes of placement. 
However, manpower planning for economic 
development may well require some of the 
other services commonly performed by an 
employment service, and this may warrant 
the setting up of an agency. 

Among these services would be the gath­
ering and analysis of labor market informa­
tion and the development of the occupational 
tools necessary for v o c at i on a 1 guidance, 
counseling, and future placement activities. 
Should an agency be set up to perform these 
preparatory functions, it would be well to 
use a title that denotes research rather than 
placement, so as not to raise false hopes of 
job seekers during the developmental and 
fact-finding period. 

A second stage Would be the establish­
ment of a placement service on an experi­
mental basis in one of the major industrial 
centers. Here procedures could be developed, 
staff trained, and the necessary confidence 
of employers and workers developed. 

In most cotutries it would be a serious 
mistake to open up registration at once to a 
huge backlog of unemployed. The service 
might begin operations with recruitment for 
a limited number of occupations where seri­
ous shortages e xis t. Particular attention 
should be given to the placement of young 
people and their guidance into the occupations 
and areas where openings will be available in 
the near future. Vocational guidance, sup­
plemented by appropriate training facilities, 
will do much to satisfy the aspirations of 
young workers and at the same time meet 
the demands of the expanding economy. 

Where employment services have al­
ready been set up, a careful analysis of their 
status and operations may be in order. To 
function properly, an employment service 
should have a solid base in legislation and a 
position of i n II u c n c e in the governmental 
structure. To establish a service without 
specific legislation mid depend upon annual 
appropriations to keep it going may well be a 
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waste of time and money. Permanency and 
status are essential to the recruitment and 
training of the technical staff required to 
develop and carry on the activities of the 
service as an integral part of the manpower 
program. 

Few existing employment services in 
developing countries seem to have the knowl-
edge of the skills and worker characteristics 
required for competence in a given occupa-
tion. Nor are they generally equipped to test 
the applicant for proficiency in a given skill 
or his aptitude for acquiring it. These defi­
ciencies seriously affect the acceptance by 
employers of public placement services. 
Steps should, be taken to correct them at an 
early stage. 

Some employment services have failed 
to recognize the necessity for securing the 
understanding and close cooperation of em-
ployers and worker s in their operations. 
There are many ways in which this could be 
done to the advantage of all parties con-
cerned. The use of representative advisory 
committees has been found a most helpful 
device, 

Lacking cooperation of employers and 
faced with huge lists of job applicants, em-
ployment services sometimes resort to leg-
islation requiring employers to register all 
vacancies with the service, and even hire 
only from among the persons referred. Such 
an approach does not get at the fundamental 
problem of demand and supply and in the end 
may be self-defeating. Coercive measures 
are easily evaded by collusion and tend to 
turn workers and employers against the gov-
ernment instead of building the necessary 
voluntary cooperation. 

Public employment services also have 
an important role to play in reducing dis-
crimination in employment and occupation 
on grounds of race, sex, color, religion and 
social status. They should be alert to all 
opportunities to discourage undesirable re-
cruitment practices, forms of employment 
which tie particular g r o u p s to particular 
jobs, and other social barriers to occupa-

tional mobility. Equally important is the 
need for education of public opinion on this 
score. A flexible labor force is, of course, 
needed in an expanding economy. Over and 
above this, however, occupational mobility 
is essential to the replacing of the age-old 
fatalism so common in developing countries 
with the belief in and desire for economic 
and social progress so necessary to national 
development. Achievement of higher levels 
of employment may itself contribute signifi­
cantly to the r e d u c t i on of occupational 
barriers. 

4. Manpower training 

Without exception, the developing coun­
tries are faced with a shortage of skilled 
workers, technicians, foremen, and super­
visors. These shortages seriously affect 
progress in industrialization. Each country 
is faced with the need to provide quickly the 
education and training required for a wide 
range of skills. The temptation is for vari­
ous government agencies to set up training 
programs without overall planning or coor­
dination. The requirements of industry, the 
opportunities for employment and the priori­
ties of education and training are frequently 
overlooked. 

Training is expensive. Good training 
opportunities are severely limited by funds, 
facilities and teacLers. No country can af­
ford waste in its training program. 

As pointed out earlier, one agency of 
government should be given responsibility 
for determining the immediate and long-run 
needs of industry for trained manpower, for 
setting up the priorities, for determining the 
elements of training, and for deciding where 
and when the training should take place. 
Usually this should be the high-level man­
power resources and planning office sug­
gested. With responsibility must go author­
ity, either by 1e g i s 1at i on or by financial 
control, to see that decisions are carried 
out. 
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To put its decisions into effective edu-
cational and training terms and to secure the 
necessary coordination among the operating 
agencies, the manpower office may set up a 
central training agency as part of its organi-
zation. If not, coordination might be effected 
by a training council attached to the depart-
ment of labor or the department of education 
or by establishing separate councils for each 
of these departments. Special provisions 
should be made to assure close working re-
lationships among the agencies or councils 
concerned with manpower and human re-
sources development. 

The essential element to be achieved in 
coordination of training is the active coop-
eration of pub 1i c authorities, employers, 
workers, and private orgaaizations inter-
ested in training. This requires adequate 
representation on the central coordinating 
body. Similarly, cooperation between the 
governmental training agencies and industry 
and labor should be encouraged by ioint par­
ticipation at the local level. 

The new countries are faced with many 
problems in providing manpower for the 
economy in the numbers and in the skills 
required. Everything most vital to the max-
imum use of human resources in the indus-
trialization p r o c e s s is in short supply. 
Schools, health facilities, social services of 
all kinds, capital, and trained leadership are 
needed to move the p r ogr am s forward. 
Newly developing countries will need assist­
ance on many fronts especially in the organ-
ization of t r ain i n g t o meet their special 
needs, immediate and long-run. This as-
sistance must be highly practical and de-
signed to fit the economy, finances, educa-
tion, and social level in the given country. 
Emphasis should be put on makingfull use of 
existing facilities in every area. 

To plan a training program, every coun-
try needs to have a picture of its present in­
dustrial s t r u c t u r e and of the industries 
planned in the future. Then it should know 
what these industries will require in trained 
manpower and how well it is prepared to 
supply this manpower. The search for this 

knowledge leads to an inventory of existing 
skills and facilities for training. From data 
obtained in such an inventory, a rough plan 
for a training program may be developed. A 
survey and plan of the kind suggested above 
need not be comprehensive or exhaustive. 
An approximation will s e r v e to establish 
first principles, will alert the community to 
its needs, and may get a few pilot programs 
going. These experimental projects can 
pave the way for more refined and precise 
studies at a later date, to analyze manpower 
demands and supply and to provide ways to 
keep these data current. 

(a) training programs-Industrial training 
takes various forms, depending upon the 

industrial needs of the community, the skills 
to be acquired, the length of time involved, 
and the facilities available. The recognized 
training functions of a labor department in­
clude on-the-job training, apprenticeship, 
and accelerated and pre -employment training. 

Apprenticeship is the oldest organized 
form of training and is still a widely -accepted 
method for training craftsmen in the skilled 
trades. Most of the industrialized countries 
have enacted legislation to provide for sys­
tems of training appropriate for the trades, 
specifying the necessary protections for the 
apprentice and the employer to be spelled 
out in w r i tt e n contract. Many of the new 
countries have passed similar legislation to 
regulate national apprenticeship schemes. 

Some of these laws are far in advance of 
the possibilities for putting them into effect. 
The U.S. system, for instance, which has 
been copied in some cases, provides for 
training through the use of voluntary com­
mittees of employers and workers. It is 
hardly applicable in countries where unions 
are weak, where collective bargaining is 
practically unknown, and traditions of or­
ganized training are non-existent. 

Rather than copy laws of other countries, 
appropriate preparatory work shouldprecede 
the enactment of apprenticeship legisiation. 
A start might be made by establishing pilot 
training programs for key occupations in 
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such industries as communication, railroads, 
or electric power. In this way, a pattern of 
systematic training, appropriate for the 
needs of the economy, could be developed 
and its value demonstrated. This would pro-
vide a base for training in a wider variety of 
skills and would develop the standards for 
future legislation. 

In general, however, developing coun-
tries cannot wait for the time-consuming 
process of apprenticeship to produce the 
skills for present-day needs of theirexpand-
ing industries. They must resort to accel-
erated training programs of one kind or 
another. 

An excellent place to begin is in connec-
tion with development projects of various 
kinds-irrigation and power, or construction 
of roads, schools, airports, factories, and 
homes. The terms of the contract for large 
construction projects, which is usually held 
by a foreign firm, should call for the use and 
training of local labor. The number of 
workers and occupations to be covered by 
training and the costs of training should be 
specified. 

It has been demonstrated that this pro-
cedure for a built-in training program with 
proper selection of workers and skilled 
supervision,yields outstanding results in the 
development of skills, in lowered costs, and 
in greater human satisfaction. Illiterate na-
tionals with no previous experience in the 
use of modern tools and equipment have in 
short periods of time become excellent work-
men, doing highly skilled jobs in the opera-
tion, maintenance, and repair of heavy road-
building equipment and in the building and 
metal trades. 

Necessarily, the training must be in-
tensely practical and repetitive in order to 
secure prompt results. Jobs must be broken 
down into their component parts, and workers 
must master one operation before moving on 
to the next. In this process of training,many 
workers end up with sufficient skills to be 
highly valuable members of the work force 
and an asset to economic development, 

Government ownership of railroads, air­
lines, telephone and telegraph systems, post 
offices, and other public utilities in many 
developing countries offers an opportunity to 
establish training programs appropriate to 
the needs of the public services. A review 
may show that training of some sort in one 
or more of these industries may be underway 
in a particular country. Often such a review 
will show that the training programs are un­
'duly time-consuming and ill-conceived, and 
that few are making maximum use of existing 
technical schools and universities. With 
proper coordination and direction by a cen­
tral training agency, government training 
programs could be used to raise the stand­
ards of training and performance throughout 
the country. 

To make the most of the opportunities 
for skill development in government industrial 
services and developmental projects, care­
ful selection, tryouts, and training for limited 
periods in advance of employment should be 
the practice. The waste in monay, time, and 
morale in putting people into industrial jobs 
without such selection and advance training is 
enormous. The employment service could be 
of great assistance in providing the technical 
services needed to prevent such waste. 

Training and placement services of gov­
ernment often miss the opportunity to be of 
help to private industries in the process of 
development. Placement service staff should 
find out what types of jobs will be performed, 
the numbers involved, the training required, 
and, in cooperation with employers, select 
and begin to train people for these jobs. 
Where specialized machinery is used, the 
employer may install one or more of these 
machines in the government training quarters 
or may permit their use for training purposes 
in his own establishment. This type of prac­
tical assistance to new industries will pay 
large dividends in the acceptance and sup­
port of government services by management 
in general. 

(b) vocational education-Training for in­
dustry in most developing countries is 

done principally in technical schools rather 
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than on the job. With few exceptions, this 
school training would benefit from integra-
tion into an overall program of education and 
training. Examples could be cited of coun­
tries putting their limited resources into the 
building and equipment of extensive vocational 
education and technical training systems with-
out any relation to industrial needs. The 
teachers who man these schools often have no 
practical knowledge of the skills to be taught 
and do not even know how to operate the ma-
chines provided for training purposes. 

Children as young as 12, with only a few 
years of elementary education, are often di-
rected into these schools for trade training. 
When they complete the course, few employ-
ers are willing to take them on except as 
beginners at very low rates of pay or none at 
all. Meanwhile, they have missed the op-
portunity for the type of basic education that 
would have equipped them for life and work 
in the changing world. 

Most of the vocational and technical 
school training suffers from a lack of contact 
between those who do the training and those 
who use the product. This lack shows itself 
in various ways. Few of the schools know 
the needs of local industries or have the 
equipment and the hand tools and machines 
that are used in the occupations for which 
training is being given. Furthermore, they 
have no systematic arrangements with indus-
try for part-time employment of the trainees 
or for the use of their equipment as part of 
their training. This means that graduates 
must undergo lengthy training periods after 
employment before they are efficient 
workers -discouraging both to the worker 
and to his employer. 

One of the major services wi'ch a cen-
tral training agency should perform is the 
stimulation of a working relationship between 
the technical schools and industry. Such co-
operation would avoid training in a vacuum. 
It would encourage the provision and use of 
technical education as pre-employment train-
ingand as a supplement to apprenticeship and 
other types of on-the-job training. It would 
also facilitate the use of industrial plants and 

their equipment to make possible the inclu­
sion of practical training in the school train­
ing program. 

A close working relationship between 
departments of labor and education would go 
a long way toward making more effective use 
of existing training facilities. General edu­
cation and vocational education feed into in­
dustrial training and complement the work 
being done by labor agencies and private in­
dustry. The fact-finding, research, place­
ment, and counseling services of the depart­
ment of labor are vital to the functioning of 
an educational program of training for work. 

And yet, all too often, rivalry exists 
between the two departments. If these agen­
cies worked as a team, their respective 
programs would be strengthened, maximum 
use would be made of existing facilities, and 
more satisfaction would be gained for the 
trainees, employers, and the public. 

(c) training principles-Every program of 
technical training in the schools or on the 

job requires a nucleus of skilled workers to 
pass their skills along to others. With 
skilled workers in short supply, careful 
manpower planning is necessary to see that 
their services are used in the most needed 
places. In some cases, this will be in facil­
ities for training instructors. In others, a 
number of skilled workers may be used in 
the productive process itself, where, with 
proper organization, they may train new 
workers and at the same time help produce 
the goods required by the economy. 

To be effective, technical training in 
schools or in industry requires the use of 
operating manuals, syllabi, drawings, post­
ers, and other teaching materials. In de­
veloping countries, these materials are usu­
ally obtained by translating and adapting the 
publications and materials of the industrial­
ized countries. 

Translation and reproduction of techni­
cal materials is expensive, exacting, and 
time-consuming. Yet, in some countries, 
every school and even individual teachers in 
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the school and instructors in places of em-
ployment make the translations and repro-
duce the materials they require without ref-
erence to what has already been done by 
someone else. The Ineffectiveness and 
waste of this method of securing needed 
training materials is obvious. A central 
training agency should take immediate steps 
to coordinate the preparation of training ma-
terials so as to eliminate duplication and 
make maximum use of the available facilities 
for translation and reproduction. 

Time and expense could be saved by the 
introduction of English into on-the-job train-
ing programs, since much of the instruction 
in machine operation is in that language. The 
civilian personnel training divisions of the 
U. S. armed forces abroad have experimented 
with having foremen and supervisors teach 
English on the job., These experiments have 
demonstrated the superiority of this approach 
to formal English classes. By requiring a 
knowledge of a certain number of job-related 
words in English in each new skill in order 
to advance to the next higher classification,workers have a real incentive to learn both 
wrhe real indthelancagenv tar borth
the skill and the language. In a short space 

of time, they are speaking reasonably good 
English. Where appropriate, governments 
and private employers should be encouraged 
to introduce this technique into their training 

programs. 

As has been pointed out, short-cuts in 
traditional methods of training must be used 
to fill the immediate needs of the country for 
trained manpower. Ways must be found to 
meet the requirements of new industries, 
new ways of doing things with what is often a 
largely illiterate adult labor force. In pro-
jecting these various programs, basic edu-
cation for the preparation of the future in-
dustrial leadership of the country should not 
be neglected. 

A sound elementary-secondary education 
extending through the 14th or 15th year is 
the best known method to prepare a skilled 
work force. In addition to the usual academic 
subjects, this educational process should in-
clude manual training to introduce young 

people to the common skills required in 
modern industry and to educate them in what 
work is and what it takes to get and hold a 
job. They should also learn work habits and 
attitudes and acquire the flexibility and 
adaptability which will greatly facilitate their 
rapid acquisition of specific skills on the job. 

This type of general education is par­
ticularly necessary in developing countries 
where work with the hands is looked down 
upon by educated persons as undignified, 
socially undesirable, and of little value. The 
social ostracism attached to manual work 
often carries over even to top management, 
engineers, and technicians-the backbone of 
modern industry. Unless this fixed attitude 
can be changed, progress in industrialization 
will be slow. Education of the young in the 
dignity of work will be one of the most ef­
fective means of change. Provision for such 
education should be a first call on the re­
sources of every new country. 

The training agencies should give par­
ticular emphasis to fitting young people into 
the overall training program. They should 
get first consideration in any training scheme
for which they are equipped, since they will 
have the longest work span and will have 
fewer prejudices and inhibitions to break 
down in adjusting to a rapidly changing 
society. 

It is not easy to get employers to recog­
nize their responsibilities to train their em­
ployees for skill advancement and leadership. 
They are too prone to leave the training to 
their competitors and rely upon their ability 
to "steal" skilled labor as needed. To get 
around this situation and open up training 
opportunities, various schemes have been 
tried or are under consideration by govern­
ments. Among them are legal requirements 
that every employer must train apprentices 
in proportion to the number of his skilled 
workers and that larger firms train not only 
for their own purposes but also for the newly 
developing industries. Other schemes pro­
vide for a tax based on a certain percentage 
of payroll for the establishment of skill 
training centers apart from the working 
environment. 
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Experiments along these lines are rela-
tively new. While so far the results have not 
been impressive, something useful may be 
learned from them. At the same time, con-
tinuous search should be mide for ways to 
gain voluntary cooperation of employers and 
unions in providing young people with work 
opportunities that will lead to a satisfying and 
productive life. 

5. 
.Migration 
The migration of workers from rural to 

urban areas, from one agricultural region to 
another, and even from one country to another 
in search of employment is a problem com­
mon to most developing countries. The move-
ments vary in nature, size and importance. 
But all are serious enough intheir social and 
economic impact to warrant careful consid-
eration and action by the labor department. 

Migration lends itself to abuse and ex-
ploitation. The workers involved are, with 
few exceptions, illitirate, unskilled, un-
trained, and from the lowest income group. 
To protect their interests and fit them into 
jobs, temporary or permanent, should be the 
work of a public employment service. Or-
ganized recruitment of workers in the num-
bers and at the time required would also be a 
useful service to employers. Lacking an em-
ployment service, the usual practice in de-
veloping countries is for the employer to 
utilize the services of private contractors in 
some or all of the following processes: the 
recruitment, transport, feeding, housing, 
supervision, and payment of migrants. Some 
contractors perform a useful function in pro­
tecting the workers interests, but in general, 
the system operates against them. 

Laws have been passed in many countries 
to abolish or regulate the contractor system, 
but these laws are difficult of administration 
and are not enforced. 

One of the duties of an employment serv-
ice should be the regularization of employ-
mentof migrants, providing workers and em-
ployers with the necessary information on 
labor supply and demand, and aiding in the 

recruitment and placement of workers under 
proper working conditions. In many cases 
this public service would eliminate the need 
for labor contractors by bringing the employer 
and the worker together in a constructive re­
lationship. This may well be a slow process, 
but a start should be made to prevent the 
wastes of uncontrolled migration. 

Problems of migration are social and 
psychological, as well as economic. It ordi­
narily is a movement of single men who may 
be away from their families for months and 
even years. Society pays a heavy price for 
such disruption of family and community life. 

Labor departments should give leader­
ship, not only in facilitating the movement of 
labor where it is economically advantageous, 
but in finding ways to settle migrants and their 
families as part of the development program. 
Steps should also be taken to prevent exces­
sive migration in the first place by raising 
the standards of living in rural areas through 
improvement in agricultural practices, land 
reform, and community development pro­
grams and the introduction of new industries. 

External migration o f f e r s even more 
opportunities for exploitation than does move­
ment withinthe borders of a country. Where 
there are such movements in substantial num­
bers, the governments involved should enter 
into agreements detailing the terms and con­
ditions of employment, transport, social se­
curity, etc., not only for the benefit of the 
workers of both countries, but also to pro­
mote sound international relations. 

The ILO has promulgated standards for 
the protection of migrants, including sug­
gestions for the terms of an international 
agreement. It is also prepared to give ad­
vice and guidance in dealing with problems 
of migration. The U. S. Department of La­
bor through the Employment Service admin­
isters a joint agreement for the importation 
of Mexican workers for agriculture and has 
broad experience in its efforts to regulate 
the employment of domestic migrants. The 
government of Puerto Rico, by agreement 
with mainland farmers, has successfully 
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directed and controlled the movement of sub-
stantial numbers of workers for seasonal em-
ployment in agriculture. Advice based on 
these experiences is available on request. 

6. Technical assistance 

Through AID the services of the Bureau 
of Employment Security, U. S. Department of 

Labor, may make available technicians who 
can work with country officials in identifying
the need for manpower planning and employ­
ment services, in developing such projects 
and in providing training for staff locally or 
in the United States. Similar services in the 
training field may be provided by the Depart­
ment's Bureau of Apprenticeship and 
Training. 
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SOCIAL SECURITYSERVICES OF A LABOR DEPARTMENT: 

1. 	 Social security problems in developing 
countries 

In an industrial economy workers are de­

pendent in large part upon their wages for a 

living. Any contingency such as sickness, 

accidents, or old age that interrupts their 
can plunge them and their familiesearnings 

into poverty. Social security schemes are 
to take care of these situations. Bydesigned 

pooling the risks andthe resources, benefits 

may be made available to t ho s e who need 

them. All industrialized countries have en-

acted comprehensive programs of social se­

curity. 

The need for social protection is partic-

ularly important in developing countries, but 

so are the problems in providing them. Low 

incomes, illiteracy, and mass poverty are 
soundnot a good base upon which to build a 

for a social insurance program.foundation 
But with very careful planning, with due re-

to both fiscal and administrative capa-gard 
start could be made toward thebilities, a 


introduction of a system. 


A gradual approach, with enactment of 

such programs as are feasible of administra-

tion or a full system with staggered effective 

dates, should be encouraged. In this way, 

staff may be built up and trained, experience 
necessaryin administration may be gained, 

data and records may be developed so that, 
are made effective,as additional programs 

they may operate smoothly. However, ac­

tion should not be indefinitely or overly-long 

postponed on the argument that "more facts 

and more study are needed." For the benefits 
of basic importanceof these programs are 

to people everywhere. And the longer a start 
will be the benefitsis postponed, the later 


accruing from an established system.
 

Quite another problem is presented in 

the country which has moved too quickly and 

now finds itself with a far more comprehen­
sive social security program than it can ad-

What can be done inminister and finance. 
this situation? To find a completely satis­

factory solution is well-nigh impossible and 
must be done if confidence inyet something 


government is to be maintained.
 

The first step should be a careful and 

thorough review of the benefit structure, the 

coverage provisions, the cost aspect-both 

current and long-range-and the administra-
On the basis of the informa­tive practices. 

a study some "delib­tion gained from such 
be necessary.eralizing" amendments may 

will be difficult under anyTo achieve them 
that 	treat allcircumstances. Amendments 

classes alike will have the best chance of pas­
tosage. For instance, it may be possible 

raise the retirement age grad, iiy from an 
that 	is consis­unreasonably low level to one 

tent with economic conditions and logical 

from a cost standpoint. 

Revisions in law will frequently involve 

certain compromises with the most desirable 
a program thatprinciples in order to produce 


will work. In other words, the "least worst"
 

choice will have to be made.
 

The review may show that administra­
rather than legal provisionstive practices 

account for the difficulties in which a social 
finds itself. This is oftensecurity system 
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theplace where these systems get into trou-
ble. For no matter how well the law may be 
drafted, without good administration, its suc-
cess will be questionable. The authorities re-
sponsible for the program must realize that 
there has to be efficient, honest and consci-
entious administration. They must see that 
coverage is enforced, that contribution in-
come is collected, and benefits correctly and 
promptly awarded and paid. 

2. Social security programs 

Generally, social security programs are 
designed to provide cash payments to persons 
and families whose incomes from earnings
has ceased or diminished, either temporarily 
or permanently; furnish medical care to such 
people or, under certain circumstances, to 
all persons of a given category; and provide 
cash payments for all children of a given cat-
egory. The ILO's Convention No. 102, Mini-
mum Standards of Social Security, sets forth 
nine distinct types of programs. These may
be classified as either short-term or long-
term risks, depending on the length of pay-
ment for any individual case. 

(a) types of programs -Three types involve 
entirely long-term risks, namely, old-

age benefits, survivor benefits, and disabil-
ity benefits. Old-age benefits are payable 
for life after attainment of a certain age, of-
ten with certain requirements as to retire-
ment. Survivor benefits are payable after the 
death of the breadwinner, for life or else for 
a period of years-until any children involved 
reach a certain age. Disability benefits are 
payable generally during the continuance of 
permanent and total disablement. Social se-
curity systems for one of these types usually 
include one or both of the other two. A forth 
type of program, family allowances, is to 
some extent a long-term risk since payments 
are made during the years when there are 
young children. 

Programs c o v e r i n g primarily short-
term risks are unemployment benefits, sick-
ness benefits, medical care, and maternity 
benefits. The first two may, but usually do 

not, provide for payments over an extended 
period. Unemployment benefits are usually 
paid after a short waiting period and for a 
limited number of weeks in the event of the 
wage earner being out of work. Medical care 
benefits are either cash reimbursements or 
services granted in varying degrees for vAry­
ing periods to the individual, and sometimes 
to his family, in the event of illness. Sickness 
benefits are payable in the form of cash after 
a short waiting period for a limited period of 
time, with disability benefits entering in if 
the disablement becomes permanent. Mater­
nity benefits are a combination of sickness 
benefits and medical care, for the special 
risk of maternity. 

The ninth type, industrial injury bene­
fits-is a combination of short-term and long­
termrisks. For it includes sickness benefits, 
disability benefits, and medical care for the 
individual who is injured at work and survi­
vor benefits for his dependents if his death 
results from such injuries. 

At times, benefits are provided that do 
not fall precisely within any of the foregoing 
types although they are related to some of 
them. For instance, there are compulsory
savings plans and service-indemnitybenefits, 
which yield payments at the time of a 
worker's separation from his job and which 
therefore serve some of the functions of un­
employment benefits, invalidity benefits, 
old-age benefits, and survivor benefits. 

For some of these programs, the law 
sets definite benefit amounts and qualification 
conditions, with the cost met by contributions 
from the covered individual and/or his em­
ployer, and sometimes in part from general 
government funds. Others make payments 
on the basis of individually-determined need 
and are financed from general government 
funds. Still others cover the entire popula­
tion of a country, rather than merely the em­
ployed population, and condition the payments 
on age, residence, family status, etc. Such 
programs may be partially financed by direct 
earmarked contributions, such as apercent­
age of each resident's gross or net taxable 
income, but there is no relationship between 
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benefit receipt and contribution payment. Fi-
nally, under some plans, employers are re-
quired by law to furnish protection, either 
directly or by contracting with private in-
surance carriers or a public fund. 

(b) 	 administration.-The type of governmen-

tal agency that has responsibility for so-
to a con-cial security programs will depend, 

siderable extent, on the nature of the system 

of benefits provided. The government's role 

can vary from complete administration to 
only general supervision, 

Quite naturally, where the program is 
one of requiring employers to provide for 
benefits, the government agency exercises 
only the functions of regulation, control, and 
inspection. Administration of such pro-
grams is frequently assigned to the labor 
department. 

Where assistance is drawn exclusively 
from government funds or where the program 
covers the entire population rather than just 
employed persons, the system, by its very 
nature, must have its administration com-
pletely in the hands of a government agency. 
Such systems are generally administered by 
some such agency as the department of wel-
fare or by a s epa rate and independent 
government agency. 

Programs which involve contributions 
from individuals and/or employers can be 
handled in a number of different ways. In a 
few 	instances, they are administered by a 
non-governmental, autonomous institutions 
u n d e r the supervision of a governmental 
agency. But, in most instances, they are ad-
ministered either directly by a government 
department or be a semi-autonomous govern-
ment agency, established especially for this 
purpose. When a s epa r a t e body is estab-
lished, it is frequently under the general con-
trol and supervision of the labor department. 
Or it may be responsible directly to the head 
of the government, with the labor department 
represented on its governing body along with 
such 	other departments as welfare, health, 
and 	finance, 

The administration of social security 
programs has been closely connected with 
labor departments because they have the in­
terests of the working population as their 
basic responsibility. In many of the highly 
developed countries, however, the trend has 
been away from this type of organization be­cause of the application of soc i a 1 security 

upipuprograms t o morec than th emplye 

lation. In the developing countries, where 

social security programs now generally apply 

only to the urbipro orking populations, the 

close connection b-otween the administration 
of social securi v and the labor department 

undoubtedly contii.ca-at least for some time. 

In many countries the administration of 
social insurance , _-ograms is directly par­
ticipated in by organized labor and employ­
ers' associations. This is particularly the 
case when a semi-autonomous institution is 
responsible for administration. The govern­
ingboards of such institutions are frequently 
tripartite, and board membership is highly 
prized by the trade unions. In these cases, 
the function of policy planning may be divided 
between the institution and the supervising 
government departmentor the entire author­
ity may be delegated to the latter agency. 
This arrangement has the advantage that the 
department is closer to the chief executive of 
the nation and the legislature. But it may 
well prove disadvantageous b e c a u s e the 
policy-makers do not have the actual operat­
ing and administrative experience and may 
even fail to understand the operations of the 
program. In order to achieve good results, 
close liason must be established between the 
institution and the concerned department. 

In countries where the social insurance 
system is administered directly by a govern­
ment agency, trade u n ion s and employers 
have little responsibility for the actual ad­
ministration of the system, although they are 
eager to participate in program planning and 
development. In these cases, it has been 
demonstrated to them that the administration 
will be good, and they believe that their ef­
forts can be devoted to more worthwhile ac­
tivities than getting into the administrative 
details of the system. While the major role 
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for policy planning and research falls on the 

government agency under this arrangement, 
outside sources can play an important role-
both indirectly, through efforts to influence 
the top officials and legislators, and direc-
fly, through tripartite advisory groups. The 
effect of these advisory groups is often very 
significant. For example, where legislation 
is not completely specific and regulations fill 
in key details, advisory groups can review 
the proposals of the administrative agency. 

One particularly significant administra-
tive problem relates to the handling of social 
security reserves, where social security 
systems are established so as to provide a 
sizeable excess of income over outgo in the 
early years or even decades of operation. If 
such reserves are accumulated, there are 
apt to be conflicting points of view as to how 
they should be invested during the period when 
they are not needed for benefit payments. On 
the one hand, there will be pressure to in-
vest in socially desirable projects, such as 
low-cost housing, schools, and hospitals. 
Conversely, there may be pressure to make 
investments on an economic-growth basis, 
such as in factories and modernizing farming. 
Instill another direction, there may be pres-
sures for investment in good-yield under-
takings, such as luxury hotels and apart-
ments, and office buildings. 

Those responsible for making the invest-
ments have serious and difficult problems. 
But in no event should they completely-or 
even largely-sacrifice security and yield 
for social purposes, since this would be un-
fair to the covered population. 

The investment of social security assets 
is frequently solely in the hands of the finance 
department or of the semi-autonomous insti-
tution responsible for the program's adminis-
tration. Nonetheless, the labor department 
may have a voice in investment matters­
either through its control of or board mem-
bership in the institution involved or because 
of its membership on the group responsible 

Proponents sometimes claim that social 
security programs are much less expensive 
than private insurance, due to the so-called 

"magic of averages. Because of the large 

number of persons covered a n d amount of 
contributions collected, low benefit costs are 
expected. This belief is, of course, falla­
cious. The cost of a system is determined 
solely by the benefits and the administrative 
expenses paid. If the benefit cost of a social 
security system is the same as that of a pri­
vate insurance plan or a group program, the 
only difference in total cost arises from ad­
ministrative expenses. And these usually 

represent only a small fraction of benefit 
costs. 

The real reason for having a social se­
curity system is not primarily because of 
lower costs. It is that in only this way can 
social benefits on a social adequacy basis be 
provided to a large sector of the population. 

The trendin social security is the estab­
lishment of an autonomous or semi-autono­
mous board or commission to administer all 
of the benefit schemes. Common use of col­
lection facilities, wage records, accounting 
controls, and general administration and staff 
have obvious advantages. Practically, how­
ever, this may not be easy to achieve nor, in 
the early stages of social security, the best 
method to follow. Workmen's compensation 
and unemployment insurance schemes, for 
instance, have special benefit provisions to 
cover situations unique to these programs and 
closely identified with activities of the labor 
department. With lew exceptions in develop­
ing countries, they are administered by the 
departments of (abor. 

Therefore, more extended treatment will 
be given these two programs in this handbook. 

Social security as a whole will be covered in 
a similar handbook prepared for AID by the 
Social Security Administration of the U.S. 
Department of Health, Education, and 
Welfare. 

3. Compensation for industrial injuries 
Workmen's compensation laws are de­

signed to provide injured workers and the de­
pendents of workers killed in industry with a 
simple, speedy, and inexpensive procedure 
for the payment of be n e fit s regardless of 
fault. Under this system the cost of work 
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accidents is considered as a part of the cost processes where such diseases may be con­
of production and, with few exceptions, is tracted, or by a combination of the two
 
borne entirely by the employer. In general, approaches.
 
the goals of such laws are:
 

(3) 	 '1ne employer should be required to in­
(1) 	 To provide adequate cash benefits to en-

sure his risk or, if self-insurance is 
able the injured worker to maintain him-	 permitted, adequate safeguards should be set

approval of the workmen's compen­self 	and his dependents during his disability and the 
reie cking 

or, in case of a worker killed in industry, to an aencypol be 
and children and other saingecshudbrqie.Lckgmaintain his widow 

maiennt s wsuch requirement, workers usually find it 

dependents. very difficult to obtain benefit payments when 

care and phys- due. 
(2) 	 To provide such medical 

ical rehabilitation services as may be (4) Full medical benefits should be provided, 
necessary to restore the disabled worker to under the s up e r v is i o n of the work­
his maximum level of physical capacity and men's compensation agency, and should in­
speed his return to his former job. clude any allied rehabilitation benefits and 

appliances necessary. These are among the 
(3) 	 To provide, where necessary, vocational 

most important benefits, since an injured 
rehabilitation and training for another worker needs medical aid immediately.suitable job. 

(4) 	 To stimulate more effective action in the (5) Adequate cash benefits should be payable 
prevention of injuries by providing for a for both disability and death. Such bene­

basic source of information on such injuries, fits should be paid regularly over the entire 
period of disability, or, in case of death 

(a) 	 general principles-Practically all benefit, for the rest of the widow's life unless 
countries have a workmen's compensa- she remarries. Lump-sum payments should 

tion program or some form of legislation in be avoided. 
this field, although these laws are generally 
lacking in one way or another. A checklist (6) Other rehabilitation benefits besides 

of accepted principles and practices, with purely medical rehabilitation should be 

brief explanatory statements, may be helpful included. Ideally, the workmen's compensa­
tion agency should have the authority and thein evaluating the systems in any one country: 
funds to provide an injured worker with train­

(1) 	 Coverage should be compulsory and apply ing, help in placement, and other services 

to all gainfully employed workers. Fre- needed to restore him to his former job or 

quently, workers on farms and in small es- another suitable job, and to pay a special 

tablishments are excluded, even though such maintenance allowance to enable him to accept 

work places lack safety programs. These these service. 
groups may be covered gradually, through 
extending c o v e r age progressively by geo- (7) Provisions should be made for covering 

workers under a "second" or "subsequent"graphical area or industry group or by re-
injury fund, when they are handicapped due toducing, over a period of years, the size of 
a previous accident or such non-occupationalestablishment covered, 
disabilities as heart disease or polio. This 

(2) 	 In addition to accidental injuries, all dis- reduces the pressure on handicapped workers 

eases 	due to the nature of employment to agree-in order to get a job-to waive their 
rights to workmen's compensation.should be covered. This maybe done by gen-

eral coverage of any disease which can be 
shown to be due to employment, or by cover- (8) The workmen's compensation program 

ing a specified list of diseases and industrial sh o u 1d be coordinated with that for 

83 



enforcing safety and health s t a n d a r d s, 
whether or not the agencies responsible for 
the two programs are both within the labor 
department. 

(b) practice in developing countries-As 
noted in discussing safety standards, the 

cost of work accidents is a serious drain on 
the economy of developing countries. Most 
workmen's compensation laws in their pro-
visions and their administration fail to come 
to grips with the situation. In the first place, 
they cover relatively few of the workers sub-
ject to accidents. They may only apply to the 
large industrial establishments or to a lim-
ited number of urban areas. In addition, em-
ployers plead inability to pay the indemnities, 
and the worker and his family are left with-
out protection. Further, where insurance 
carriers are used, they often take advantage 
of the illiteracy and helplessness of the in-
jured and pay far less in benefits than the law 
requires. Lump-sum settlements for per-
manent injury are common, often being per-
mitted, or even required by law. The funds 
so paid are soon dissipated, and the handi-
capped person must be cared for by his fain-
ily and the community. 

While revision and modernization of 
many facets of the system in effect are long 
overdue, the outstanding need in workmen's 
compensation is the strengthening of admin-
istration. The agency assigned the responsi-
bility is usually an arm of the labor depart-
ment. The judicial fumction may be assigned 
to an autonomous or semi-autonomous agency 
with close ties to the labor department. Or 
the law may be court administered, with little 
attention given to the purposes of the legisla-
tion. Apparent everywhere, however, is the 
need for close supervision, better facilities, 
and improved methods in the taking of claims, 
their adjudication, and prompt payment when 
due. 

A basic goal of workmen's compensation
legislation should be the prevention of worklegilaton th orkhoud b prvenionof 
accidents. A close administrative tie-in be-
tween this program and that for industrial 
safety can greatly strengthen accident pre-
vention efforts. In some countries, the 

needed coordination is facilitated by placing 
both programs in the labor department. In 
others, the two programs are handled by 
separate agencies. In either case, a spe­
cific plan of coordination needs to be devel­
oped. For the workmen's compensation pro­
gram can support the safety program in a 
variety of ways. 

For example, the injury reports gener­
ally required to be submitted by the employer 
to the workmen's compensation agency should 
be made available promptly to the safety 
agency. These reports can constitute a val­
uable source of information on the industries, 
occupations, and establishments where work 
injuries are occurring and the nature of such 
injuries. On the basis of these reports, the 
safety agency can select the more serious 
cases for follow-up investigations to arrive 
at recommendations for preventing the re­
currence of similar accidents in the future. 
It is urgent that these investigations be made 
as soon as possible following the accident, 
since the employer is psychologically more 
inclined at that time to make any necessary 
corrections. 

Injury and other reports required under 
the workmen's compensation law can also 
serve as the basis for the preparation of 
basic industrial accident statistics, needed 
by the safety agency to plan an effective 
safety program. In addition, statistics re­
lating to the cost of accidents on an overall 
industry basis or on an individual plant basis, 
as revealed from workmen's compensation 
reports, can be most useful in providing the 
safety advisors with the ammunition needed 
to stimulate an interest in the prevention of 
accidents. 

Financing of safety programs is a prob­
lem ii. the expanding nations. This has been 
m in soe cont ing The ost 

met in some countries by charging the cost 
of such services against the workmen's com­
pensation insurance carriers and self­
insurers, or, in the case of a public work­men's compensation fund, by assessing it 

p 
directly against the premium income. 

Finally, an experience -rating plan is 
sometimes used to determine the premiums 
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of some of the employers. Risks of course 
vary widely between industries and between 
employers within an industry. In the United 
States, for example, the cost of insurance 
ranges from 1/10 of 1 percent to 20 percent 
of payroll. The average is approximately 1 
percent. Where an employer's annual pre-
mium is large enough to qualify him for 
experience -rating, his workmen's compensa-
tion cost is influenced greatly by his own loss 
experience and depends largely upon the fre-
quency and severity of the accidents occur-
ring in his establishment. Such an employer 
has a special financial incentive for main-
taining an effective accident prevention plan. 

In some of the more advanced economies, 
steps are being taken to provide the neces-
sary facilities for restoring the injured 
worker to his maximum level of physical 
capacity and to speed his return to his 
job. Rehabilitation centers operated by the 
workmen's compensation agency combine 
under one roof all needed rehabilitation serv-
ices, including medical and physical reha-
bilitation,vocational training, and assistance 
with placement in proper jobs. The costs of 
these services are borne by the workmen's 
compensation system. 

It is recognized that rehabilitation is a 
necessary part of workmen's compensation 
and can be of great value in rapid restoration 
of the injured worker's earning capacity. 
Prompt rehabilitation-physical and 
vocational-to prepare the injured worker 
for future employment can pay large social 
and economic dividends. But very few coun-
tries have even the beginnings of such a sys-
tem. Doctors, nurses, physical therapists, 
and other professional staff trained in the 
rehabilitation skills are largely non-existent 
and the financial resources are lacking. 

4. Aid to the unemployed 

Provision of help for unemployed work-
ers is another type of social security which 
is of direct concern to the labor department. 
It may take a number of forms. The most 
advanced is unemployment compensation. 

(a) unemployment compensation - Unem­
ployment compensation is a system of 

cash benefits to tide an unemployed worker 
over aperiod of weeks, and to provide assist­
ance in his search for a job, and, where nec­
essary, retraining for a new type of work. In 
industrialized countries, this system has 
been found most effective in alleviating the 
hardships growing out of "frictional" 
unemployment-that caused by improvements 
in methods of production and changes in 
fashion. It can also take up the slack of a 
temporary fail in production and provide the 
purchasing power necessary to stimulate the 
economy. It is not designed to deal with the 
problems of mass unemployment or under­
employment found in most developing coun­
tries. 

Few of these countries are sufficiently 
advancedintheir development to support this 
type of social security. It is the most diffi­
cult of the insurances to organize and admin­
ister. For the system to be soundly based, 
the labor market must provide employment 
in a wide variety of skills. A well organized 
employment service is also essential to its 
operations. 

Local employment offices in all of the 
areas covered by the law are necessary to 
take the claims, determine eligibility, pay 
the benefits regularly, attempt to find suita­
ble jobs, and stimulate any needed training 
to get the unemployed person back to work. 
To perform these functions, the employment 
service should have developed constructive 
relations with employers so that scrvice is 
kept currently advised of labor requirements 
locally and throughout the country. 

The staff of the employment service must 
be technically equipped to interpret and apply 
specific provisions of the law dealing with a 
wide range of subjects. Eligibility for bene­
fits is often difficult to determine. Has the 
claimant worked for a sufficient period in the 
type of job to qualify for a benefit ? Is his 
unemployment involuntary? Is he capable of 
work, available and willing to work? All of 
these terms must be interpreted in a given 
case and often lead to controversy. Overly 
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restrictive interpretation of anyone of the 
terms may affect the worker adversely, 
Overly lax interpretation on the other hand, 
can lead to financial difficulties and to dis-
crediting the system in the eyes of the gen-
eral public, 

In the few countries where the economy 
is sufficiently mature, it may be possible to 
select and train a staff for these administra-
tive duties if a system of unemployment in­
surance is applied gradually. It could be 
limited in the beginning to the major indus-
trial centers and the larger firms in those 
areas. As experience is gained, it could be 
extended more widely. 

(b) dismissal pay-Dismissal pay laws as 
administered in some countries, are a 

form of social security. They are designed 
to protect the worker from unjust dismissal 
or to tide him over a period of unemployment. 
In the developing countries where there is no 
unemployment compensation legislation and 
little collective bargaining this type of law 
can serve a useful purpose. 

Dismissal pay laws vary widely in cov-
erage and in methods for dealing with the 
various problems related to termination of 
employment. Most laws are restricted to 
certain classes of workers, require a mini-
mum period of service to see if the worker 
is satisfactory, and define the situation in 
which compensation is payable. In cases of 
controversy, the worker is entitled to chal-
lenge his employer's right to dismiss him and 
to take his base to a tribunal or other neutral 
body for adjudication. If the worker was dis-
missed without valid reason, he may be re-
instated. The benefit usually varies accord-
ing to his length of service. A month of 
salary for each year of service is a common 
provision. Since the benefits are related to 
length of service they often are inadequate 
for persons most likely to become unem-
ployed or those with the least service and 
thus the smallest benefit protection. 

Many other refinements to provide job 
security are written into these laws. For 
instance, some countries require the payment 

of a special severance allowance over 
and beyond the pay for unjust dismissal or 
dismissal without proper notice. Others 
provide that, after a worker has served for 
a given number of years, he cannot be sep­
arated from the payroll except for serious 
misconduct. Should he be dismissed, he is 
entitled to his full wages until he qualifies 
for retirement pay, which. may be years 
away. 

The amounts of money involved in dis­
missals under these laws may seriously af­
fect the employer's freedom to reduce the 
work force to meet current industrial needs. 
Dismissal pay may also discourage the in­
troduction of labor-saving devices, in-plant 
training programs, and other effective em­
ployment practices for increasing productiv­
ity. And it may prevent the labor mobility 
needed in an expanding, changing economy. 

Serious from the worker's standpoint is 
the lack of adequate enforcement. Few labor 
departments in developing countries have the 
enforcement machinery necessary for prompt 
and effective action. Controversies that 
arise between the employer and his workers 
over dismissals, instead of being settled 
without delay, usually end in litigation and 
sometimes take years to settle. The worker 
is handicapped from the start in this legal 
process, and his chances of winning his case 
grow less with each appeal. 

The employer who wishes to avoid r'e­
sponsibility for dismissal pay not only uses 
the courts to advantage but finds it compara­
tively easy to evade the law, often by collu­
sion with the workers. A common practice 
is to require every worker to sign a resig­
nation. blank at the time he is employed-a 
document which may be used at any time to 
refute a claim for dismissal pay. Another 
device is to hire a worker only on a tempo­
rary basis, lay him off, rehire him-so that 
he never builds up the 3- or 6-month period 
of service which would entitle him to com­
pensation if removed from the payroll. 

The meshing of provisions for dismissal 
or severance pay with other social security 
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benefits is a major administrative problem. 
The existence of these laws has in some in-
stances prevented the enactment or extension 
of social security schemes, particularly to 
cover unemployment. These problems are 
largely avoided where collective agreements 
give protection to the workers from unjust 
dismissal or job elimination. 

Where collective bargaining is in its in-
fancy, dismissal pay laws, to balance the in­
terests of the worker and the employer, are 
necessary. Workers in developing countries 
naturally regard them as significant safe-
guards. Care should be taken, however, to 
see that rigid and unrealistic provisions do 
not stand in the way of the rapid expansion 
and increased productivity of industry. Par-
ticular attention should also be given to the 
impact of these laws on the growth of im-
proved labor-management relations and col-
lective bargaining. 

The security which dismissal pay legis-

lation affords some workers should not be 
of workers in general.derived at the cost 

in extreme form,Where these laws exist 
eorameth nsul et n t egoern-

encouragement should be given to govern-
ments to study the experience under them. 

effort should be made to see whether re-An centecoomian soial eveopmntsne-
cent economic and social developments ne-

changes in their provisions or ad-cessitate 
minitraioner ew aproche tothe 

ministration cr new approaches to the 
protection of wokers against dismissal and 
unemployment. 

(c) unemployment assistance-Unemployed 
workers can also receive governmental 

aid during unemployment through public as-
sistance programs in which the aid is based 
on the need of the worker. These systems 
are usually possible only in economically ad-

vanced countries with adequate financial re­
sources available to the government and with 
no widespread unemployment or underem­
ployment problems. The assistance payments 
are available usually only after unemployment 
insurance benefits have been exhausted by the 
individual. 

5. Technical assistance 

Developing countries can turn to several 
different sources to obtain technical assist­
ance for planning their social security 
programs-whether instituting a new system 
or revising an old one. 

U.S. experts in various aspects of social 
security-such as actuarial matters, general 
program planning, and administration-can 
be recruited by AID. They may come from 
various government agencies-the Social Se­

curity Administration of the DepartmenL of 

Health, Education, and Welfare, or as ap­

propriate, the Bureaus of Employment Se­

curity and Labor Standards of the Department 
of labor-or they may come from non­
governmental sources. These experts can
visit the particular countries which request 

the servicsan cantgie adiceqadsg
their services and can give advice and sug­
gestions on the aspect on which they 	 are 

argetn on additon i the 
competent. In addition, it is possible for 
social security staff of other countries to 
come to the U. S. under AID auspices to re­
ceive technical training and observation 

experience. 

An AID publication "The Role of Social 
Security in Developing Countries" will be 
useful in planning or revising social security 
programs. 
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X1I
 

SERVICES OF A LABOR DEPARTMENT: OTHER PROGRAMS
 

In two other broad fields, the labor de-
partment should have a concern, and a voice 
in policy, whether or not it has direct oper-
ating responsibilities. One of these is the 
conditions under which certain groups live 
and work-people who, by their peculiar vul-
nerability to exploitation, may drag down the 
conditions of all workers. The other con-
cerns the basic living conditions of workers 
-their ability to translate the fruit of their 
labor into a better life. 

1. Groups needing protection 

Note has already been made of the fact 
that the cities of the developing counLries are 
increasingly being swamped withhunger, im-newcomers in search of employ-poverished necmr nsac fepo-
ment and a better way oflife. This influx has 
bred, or worsened, slum conditions almost 
inconceivable in the more industrialized na­
tions. In the cities overcrowded labor mar-
kets, it threatens to depress further the al-
ready low level of wages and working condi-
tions of industrial workers and undercutsefforts to bring about improvement in these 
standards, If the sources of this influx are 
overlooked and the methods by which they are 
exploited remain uncontrolled, the labor de-
eprtmen cremainfunowardol the lotechnicalnlote 
partment can look forward only to continuing
difficulties in its efforts to improve the lot of 
labor in general. 

(a) agricultural workers-The majority of 
all workers in most developing countries 

are in agriculture, where the conditions of 
life and work are primitive in the extreme, 
To avoid the migration problems cited, gov-
ernment must give recognition to the needs 
of agricultural workers. 

Labor department activities usually 
rnver manufacturing and mechanical indus­
tries and commerce. The government agen­
cies having general regulatory authority over 
mines, transport, and maritime industries 
are, in most cases, responsible for labor 
conditions in these fields. But work in agri­
culture often remains unregulated, and, 
where labor laws have been applied, the pro­
tections they afford are often more theoreti­
cal than real. 

Improvement of rural -onditions will be 
a slow process. For it depends on land re­
form, community development programs, and 
the introdaction of new industries in these 

areas. Labor departments should give sup­port to these programs and, to the degree
that they have the capacity to do so, extend 
that to he the in t do of te 
servic to the workers in this branch of the 

The capacity of the labor department to 
administer legal regulations in agriculture 
should be carefully considered before its au­
thority is enlarged. If it has not succeeded 
in building a firm foundation of respect and 
understanding for its work in urban areas,
it might better concentrate on improving the 

competence of its staff, its inspec­
tion service, and its relations with manage­
ment, JIbor, and the public. Little would be 
gained by spreading inefficiency to a larger 

area. 

This is particularly important because 
difficulties of administration are inherent in 
the types of work found in agriculture. The 
wide areas covered, the distances between 
farms, the relatively few workers on each 
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farm, the low cultural level, lack of union 
organization, lack of transportation-all these 
conditions make inspection, education of em-
ployers and workers, and enforcement ex-
ceedingly difficult if not impossible. 

The labor department that has demon-
strated its capacity to apply the necessary 
protections to industrial workers and has suf­
ficient funds to add staff for other work should 
be encouraged to gradually extend its services 
to agriculture, in close coordination with 
community development programs. In doing 
so, the labor department must adapt its serv-
ices and laws to meet the peculiar needs of 
agriculture. Without such adaptations, ex-
tension of labor and social laws designed for 
industry become meaningless and merely add 
tothe causes of discontent. Particularly use-
ful would be recruitment, training, and place-
ment services, establishment of minimum 
wages, and standards and machinery for the 
payment and collection of wages. Simplicity
in provision-the wages fixed, the deductions 
permissible for payment in kind-should be 
the goal, so that both worlrs and employers 
can understand their appli-cation. 

A special staff, selected for their knowl-
edge of rural life and labor and trained for 
administration of labor laws in agriculture, 
should be assigned to inspection activities. 
It should be recognized that, no matter how 
large, this staff will be unable to cover the 
whole territory. A first principle, therefore, 
should be to work out cooperative regulations 
with other government agencies to aid in 
spreading information on the laws and the 
workers' rights under them and in securing
compliance with the laws in other appropriate 
and agreed ways. Agriculture agents, school, 
health, and welfare staffs, and social security 
inspectors could give important assistance 
in making the legal protections meaningful. 

(b) aboriginal L. "le-In some developing 
countries a subs-ntial proportion of the 

population is made up of aboriginal peoples 
and tribes who axe shut out from the national 
lives of their countries. They often live in 
conditions of extreme poverty. Like 
downtrodden people the world over, these 

tribal groups are beginning to stir and to de­
mand for themselves and their children some 
of the fruits of progress. They too are mov­
ing to the cities, searching for work. The 
dangers in this situation are obvious. These 
people need help and direction in their efforts, 
if the disorder and violence often associated 
with emancipation are to be avoided. 

Fortunately, world opinion is being 
brought to bear on the problems of indigenous 
peoples. To illustrate, various international 
agencies-led by the ILO-are giving leader­
ship and funds for improvements in the train­
ing, education, health, and housing of the 
7 million Andean Indians in six of the Latin 
American countries. The aims of this proj­
ect were endorsed by the American States in 
the chapter of the Alliance for Progress. It 
calls upon countries with Indian populations 
to make provision in their national develop­
ment programs for the integration of these 
p,3opla into "the economic, social and cul­
tural process of economic life." In Africa 
and Asia too, plans are underway to absorb 
the indigenous tribes into the national life. 

These are tremendous undertakings and 
will require much time ,-nd effort on the' part 
of a number of government agencies as well 
as public groups. In one Latin American 
count:,-y, the labor department has been given 
the responsibility for the overall direction of 
the Indian program. In others, labor agen­
cies are playing a minor role, less than they 
should be playing, considering the nature of 
the problems. 

Labor departments in all countries where 
there is a substantial indigenous population 
should be strengthened in their services Lnd 
equipped to deal constructively with the s: o­
cial probleme of '-liese people as workers. 
Gradually the p,--)tions of social legisla­
tion should be extended to them along the 
lines suggested in the section on agricul­
tural workers. Job opportunities should be 
developed in the rural areas where the ab­
origines live, to hold them back from migra­
tion to the city. Where job opportunities 
through migration are available, the em­
ployment service tshould adjust its program 

90 



to take care of these workers. Particular 
attention should be given to the regulation or 
the abuses connected with the recruitment 
and exploitation of migrants by private em-
ployment agents and labor contractors, for 
these people are a type of migrant that is 
most easily exploited. Contracts of employ-
ment should contain provisions for adequate 
housing, medical care, and transportation. 

Protection a g a i n s t exploitation in the 
making and marketing of handicrafts is also 
an important area for labor department ac-
tivity for the benefit of aboriginals. The or-
ganization of cooperatives, discussed later 
on, has proved useful in eliminating some of 
the abuses connected with industrial home-
work. 

The indigenous workers have an impor-
tant part to play in thi developing economies 
of their countries. Their problems of living 
and working should be recognized, and steps 
taken to solve them. Government;j should be 
encouraged to tackle this problem promptly 
and effectively. 

2. Workers' housing 

(a) need for housing-A worker cannot be 
fully productive unless he is decently 

housed. Adequate housing is one of the prac-
tical conditions for the realization of the 
worker's need for dignity and self respect as 
a free citizen in a democratic society. A 
home is more than a shelter. It should pro-
vide the privacy of family life in a safe and 
healthful surroundings. Probably no country 
in the world provides adequate housing in this 
sense for all of its workere. The gap between 
the need for housing and its provision is grad-
ually being narrowed in the industrialized 
countries. The same cannotbe saidfor most 
of the developing countries. 

High rates ofpopulation growth put great 
pressure on existing housing facilities there, 
and this is augmented by the expansion of in-
dustry in the urban areas. As workers crowd 
into the cities to man the new industries and 
to seek work, they find no place to live. Some 

sleep in the streets. Others sleep in shifts 
with 30 or more in a single room. Shanty 
towns sheltering thousands of people may be 
found on the outskirts of most large cities. 

Normal family life is impossible imder 
such circumstances. The economy and the 
social order suffer immeasurably as a con­
sequence. 

Governments are often overwhelmed 
with the size of the housing problem and the 
costs involved in tackling it. '1hey are faced 
with limited resources for capital investment 
and must weigh the crying need for housing 
against the need for the development of in­
dustries, agriculture, transportation, utili­
ties, etc. -which w1ll give people employ­
ment and a better standard of living. Eco­
nomic d eve] opm e nt is likely to get first 
consideration. Housing rna well get a lower 
priority in development planning than it 
should. 

(b) labor department responsibilities-While 
the labor department would ordinarily 

have no direct responsibility for the planning 
and execution of a housing program, certain 
aspects fall within its jurisdiction. There­
fore it shouldbe associated with the prepara­
tion of the national housing program aild 
should help bring employers' and workers' 
organizations into active participation in its 
formulation. 

Through its many activities and contacts, 
the labor department can help create a pub­
lic consciousness of the importance of 
workers' housing to economic and social de­
velopment and see that it gets the priority 
rating it deserves. The costs of sickness, 
loss of time, inefficiency, unhappiness, and 
demoralization that come with poor housing 
and the worker's inability to correct the sit­
uation without help should be brought forcibly 
to public attention. 

The labor department should also pro­
mote sound techniques and standards of 
workers' housing. It should encourage all 
groups concerned to take an active part in 
supplying adequate housing. Where housing 
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is provided by the employer, it should exer-
cise sufficient control to reduce to a mini-
mum the deleterious effects of such housing 
in worker well-being. 

(c) government assistance-Main reliance 
fortheexpansionof workers' housing willdepend on some form of government subsidy,

deped o goernmntfomsoeo ubsdy, 
for the income of the workers is too low to per-
mit a reasonable proportion to be set aside for 

private housing. Governments should experi-
ment with various types of subsidization, to 

ascertain which are most effective indevelop-
ing L;strong and self-reliant citizenry. 

Most countrie- strive to facilitate home 
ownership, because oZits stabilizing effect on 
the work force. Governments may utilize 
an; of several methods to this end. They 
may build housing projects and sell the units 
to the workers at monthly payments extending 
over a period of yeai s. Or they may assist 
the workers to build their own houses, a 
method which not only reduces the expense to 
both worker and govriment but aievelops a 
valuable sense of pride in. afcomplishment. 

Government assistance for self-helppro-
jects may consist of purchasing the land and 
selling or leasing itto theworker at a nomi-
nal cost spread over a period of years; mak-
ing a direct financial contribution to the inM-
tial outlay; providing the plans and giving the 
supervision and training necessary to carry-
ing them out; or providing equipment, mate­
rials, or tools for sale or rent at low prices, 
Whatever the nature of the help, it should 
produce better housing in a better environ-
ment than is generally available to workers-
at a monthly cost within their means and less 
thanthatfor similarhousing builtby standardmethods,.ss 

Cooperatives represent another approach 
to home ownership which has proved its value 
in providing suitable housing. Government 
assistance will also be necessary It gr.t co-
operative projects under way. Any of the 
types of government help listed for self-help 
projects are equally suitable for cooperatives, 

Essential to the success of either self­
help or cooperative housing projects is the 
accessibility of public utilities and community 
facilities to the project site. The government 
should assume responsibility for an ample, 
pure, and convenient water supply, sewage 
and garbage disposal, power, and streets.Availability of community facilities-schools,
churches, playgrounds, and transportation­
should also be a first consideration. All of 

these services should be planned for in ad­
vance and, unless already available, built 
into the project. At the time of occuancy, 
they should be functioning. 

(d) housing furnished by employers-The 
shortage of h o u s i n g results in some 

countries in legal requirements that em­
ployers in certain industries-particularly 
if located in outlying areas-must supply all 
or part of their workers with housing. Re­
quirements of this sort are common for such 
industries as oil installations, mining con­
cerns, and plantations, which by their very 
nature are usually located in isolated parts 
of the country. Irrespective of legal provi­
sions, the employer in these cases finds it 
imperative that he provide housing and other 
community f a cil it i e s in order to recruit 
workers and stabilize employment. 

A similar situation may arise when a 
steel mill or other new enterprise is built in 
a. outlying area where no hous~ig is available 
t the time. The state may provide housing 

to stimulate growth of the industry and 

againAt may require te employer to furnish 
at least a part. 

Probably no one aspect of e' ployer­
eployee relations presents more problems 
than doeE,housing on the employer's prem­
ises. The facilities furnished their main­h aiiis unse hi an 
tenance, their lack of privacy, and the ren­

tals charged for unending sources of worker 
dissatisfaction and dispute. More important 
to morale are the fears engendered in the 
worker by dependence upon the employer 
for a place for him and his family to live. 
The loss of a job means the loss of a home, 
and this fear tends to keep him in virtual 
bondage. 
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In addition, organization of workers to 
deal collectively with their employer on com-
mon problems is difficult to achieve when it 
must be carried out on the employer's prem-
ises. Union representatives are u s u ally 
barred from visiting workers either in their 
place of workor in their homes. And workers 
who are active in union affairs may be sum-
marily dismissed and ejected from their liv­
ing quarters. 

Labor laws in some countries spell out 
the obligations and rights of employer and 
workers in respect to housing. Specific pro-
visions govern standards of construction, 
maintenance, and occupancy. Workers with 
grievances look to the labor department for 
settlement. 

Labor departments capable of dealing ef­
fectively with these problems are few. In-
spections are infrequent, complaints pile up, 
disputes grow in size and complexity. When 
an inspector does come, his travel and ac-
commodations are likely to be supplied by the 
employer. As previously pointed out, the in-
spector's neutrality and effectiveness are se-
verely jeopardized by having to accept such 
favors. 

Most modern employers who have ex-
perienced tho industrial relations problems 
of housing their workers would welcome the 
opportunity to get out from under this obliga-
tion. Some singly, or with the help of govern-
ment housing officials, have worked out 
schemes whereby the company houses can be 
sold to the workers, with payments spread 
over a number of years. Others have paid 
the government to furnish and maintain the 
housing which they are required to provide, 
Still others have built the houses and turned 
them over to the government to manage. 
These schemes, when applied in good faith, 
seem to be having a salutary effect on rela-
tions between the employers and their 
workers. 

3. Cooperatives 

Cooperatives can make a useful contri-
bution to bringing other consumer goods 

besides housing within the reach of workers. 
By pooling their reEources in consumer co­
operatives, workers can buy goods and serv­
ices which they might not otherwise be able 
to afford in the needed amounts or kinds. 
Producer cooperatives can also make itpos­
sibl e for certain types of workers to more 
nearly make a living wage. 

The importance of cooperatives as a 
means for improving the economic and social 
conditions of the less privileged workers, and 
preparing them for active participation in 
community affairs is widely recognized in 
developing countries. Most have enacted 
legislation of some sort to facilitate the or­
ganization and growth of c oo p e r ati v e s by 
setting standards of operating and defining 
their rights and privileges. 

Some countries have established separate 
departments to promote and supervise co­
operative efforts. Some have attached spe­
cial units for the purpose to one of the sev­
eral departments of government dealing with 
economic and social affairs., In a few in­
stances, this agency has been the labor de­
partment. More often, however, functions 
relating to cooperatives are spread among 
three or four government agencies without 
sufficient coordination or status to be per­
formed effectively. 

Governments in countries with predom­
inantly agricultural economies are likely to 
put their emphasis on cooperative organiza­
tion in rural areas where the needs are the 
greatest. Cooperatives have also proved 
particularly effective in overcoming the 
problems of organization and management 
with which small-scale and handicraft in­
dustries are faced in shifting from traditional 
craft trades to a degree of mechanization. 
Cooperatives have provided common facili­
ties and services to them in such areas as 
finance, supply of raw materials, production, 
marketing, and labor supply. 

The growing demand of urban workers 
for consideration of their diro needs for hous­
ing, credit, medical services, consumer's 
goods, etc. has led to a substantial increase 
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sDonsored by labor unions. One of the in-
teresting development is the formation of 
labor cooperative s among fishermen and 
construction workers for the collective per-
formance of their work. Unions have found 
the cooperative device useful in educating 
their members, developing leadership, ar-i 
in stimulating union activity in general. 

Sound organization, financing, and 
management are essential to the success of 
cooperative projects. Cooperators need 
technical help in planning and in getting or­
ganizations off to a good start. Governments 
with a staff selected and trained for advisory 
services to cooperatives can be of inestimat-
able value in preventing failure. 

They can assistwith problems of organi-
zation, with the training of management, and 
in supervising operations in the early stages. 
Essential is the provision offacilities for the 
education of the members in the purpose and 
functioning of cooperatives so that they will 
participate actively and constructively in the 
cooperative's operations. It would be advis-
able to keep these organizations as simple as 
possible so that their management is within 
the competence of the members assigned to 
run them or to supervise their operation. 

While ordinarily the labor department is 
not directly responsible for cooperatives, it 
should take an active interest in promoting 
government assistance to workers in getting 
cooperatives started and in seeing that they 
are well run. 

4. Technical assistance 

A major policy objective of the AID pro­
gram is to develop a substantial portion of 
the private sector through assistance to co­
operatives. Experience has shown that where 
the people are involved in the decision-making 
process through participation in institutions 
that they both own and control, progress in 
economic and social development is much 
more rapid and more lasting than where 
conventional methods are followed. 

Assistance to c oo p e r at iv e s is being 
stressed, particularly in the program of the 
Alliance for Progress, as a means of rais­
ing the standard of living of the people-their 
housing, their health, their purchasing power 
and their general well-being. Contracts have 
been entered into for the services of various 
national organizations including the Coopera­
tive League of the U. S. A., the Credit Union 
National Association, the Foundation for Co­
operative Housing, the National Farmer's 
Union, the National Rural Electric Coopera­
tive Association and the American Institute 
for Free Labor Development. These con­
tracts make available the wide experience of 
these agencies in the many phases of coopera­
tive activity. 

Low interest loans are being provided by 
AID, IDB and other institutions to assist in 
capitalizing housing projects, savings and 
loan associations, credit unions, central 
banks for cooperative housing and other such 
cooperative ventures. 
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