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PREFACE
 

This document focuses attention on the significance of manpower in
 
programs of economic development in underdeveloped countries. While there.
 
has been a great deal written and published on the'general subject of
 
economic development, often with some treatment of population or the work
force, thir' is the tiirst work wholly devoted to mianpower as a factor in
 
development.
 

Two separate approaches to the subject will be found in the follow
ing pages. The reasons for this duality is that although the two ap
proaches are related, each is directed to a different audience. Part I
 
is designed for host country consumption. It is somewhat promotional in
 
tone and has its objective obtaining host country understanding of the
 
place of manpower in economic development. It also seeks to bring about
 
acceptance of the necessity for taking rational steps to bring about the
 
manpower planning and action essential to the achievement of economic
 
development. - The treatment is intentionally quite broad in scope, 
touching upon many of the important considerations related to but not
 
specifically "manpower" programs as such (for example, health, sanitation
 
and housing, problems of motivation, et al). Part I is couched in simple

language in order to preserve the basic concepts in translation. It may
 
be lifted from this document by the OSOM and prepared as a pamphlet in
 
the host country language.
 

Part II is Intended for the use of U.S. officers who have some fa
miliarity with the manpower field, or who may be expert in one of its as
pects but not in others. With the exception of Chapter A, "The Economics
 
of Development" which is provided as a frame of reference, Part II concerns
 
itself with the central manpower problems. It deals with the problems of
 
getting a manpower program under way, the information and administrative
 
machinery needed to plan and carry out such a program from the initial
 
manpower assessment to producing the skills required by the expanding
 
economy.
 

While Part II is quite specific, and does not avoid technical con
cepts ard terms, it is not intended as a detailed technical handbook. It
 
is intended to supply a sound working grasp of the subject for U.S. offi
cers dealing with host country officials on specific program proposals or
 
in probing with respect to basic program needs in the manpower area. It
 
is intended that this manpower manual will be supplemented by technical
 
handbooks for each of the specialized phases of a total manpower program.

Two such technical handbooks have been prepared and issued (1-"Establish
ment of National Employment Services in Developing Countries" and 2--"The
 
Forecasting of Manpower Requirements").
 



A note of caution is in order at this point. This manpower document
 

should be regarded as a "preliminary edition." While it is believed that
 
it can be at this
its coverage and treatment is as sound and adequate as 


stage of development of this technology, the time has not yet arrived
 

when a definitive treatment of this whole subject can be written. This
 

is a very new field indeed. Too little is known, and there has been
 

insufficient evaluation of the forces of cause and effect and the rela

tive applicability of different approaches in the varying situations
 

represented by the underdeveloped countries in which some manpower work
 

has been undertaken. As experience is gained and our information grows,
 

this "first edition" must be revised to incorporate the added knowledge.
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Part I 

PLANNING FOR MANPOWER IN ECONOMIC DEVELOPMENT 

INTRODUCTION
 

The great phenomena of the twentieth century in thu Judgment of
 

historians will very probably not be man's conquest of space or nuclear
 

fission--as spectacular as these accomplishments may seem to us now.
 

Rather, they wilLj mark the progressively successful efforts of 
men to
 

eliminate the age-old conditions of poverty, disease, lack of 
opportunity
 

and bope that characterized the lot of over two-thirds of the 
inhabitants
 

of this planet as the century opened.
 

Only gradually has the understanding dawned that it might be possi

ble for underdeveloped nations to "catch up" by deliberately forcing 
and
 

controlling the essential steps in the development of their economics.
 

At the midpoint of this century, an intense desire to accomplish these
 

advances in national and individual well-being is felt in virtually every
 

such area in the world. "he aspirations of the people are finding re

sponse in the attitudes and.actions of conscientious and dedicated nation

al leaders. There is ailo a strong interest on the part of the more
 

to help in this process through providingeconomi allY developed ceuntries 
techni,'al and material assistance. 

All ECONOMIC DEVELOPMENT PROGRAM REQUIRES CAREFUL PLANNING 

In the light of these circumstances, the problem resolves itself 

a matter of ways and means. While the specific nature ofprimarily into 

the ways and means will vary widely from country to country, there is
 

general recognition that development requires an attack in depth. It 
aswill not now occur automatically or by a process of natural evolution 

it seems to have done in the development of the "western" nations. Even 

if this still were a possibility, no people would be willing to wait the 

centuries that it would tal:e. A country which hopes to move rapidly from 

an archaic to a modern economic and social system has to compress into a
 

few decajes a complex interrelated set of fundamental changes which took
 
countries of originalplace gradually over several hundred years in the 


industrialism.
 

A task of this magnitude, urgency and complexit. suggests the impor

of careful, rational planning for economic development. All othertance 
things beirg equal, there seems to be little question but that, the coun

tries which do the most careful and logical planning will achieve their 

goals sooner and with less discomfort than those which do not so plan. 

There is also every reason to believe that the failure to plan carefully 
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will limit that development seriously and may even cause it to fail
 
entirely. The result of such failure can be catastrophic.
 

MANPOWO PLANNING MUST, BE AN INTEGRAL PART OF THE PLANS FOR ECONOMIC 
PIELOPMENT
 

Whatever the course, the direction and timing of a nation's plans
 
for economic development, they must assure that the development of the
 
country's human resources keeps pace with the development of its material
 
resources. It may seem strange that a proposition so basic and obvious
 
should be so often overlooked or misunderstood. But it is. The assump
tion frequently seems to exist that the necessary number of workers
 
possessing the ne ded skills and training will somehow automatically
 
turn up when they are needed. This is a fallacious and dangerous
 
assumption.
 

It takes quite a bit longer to train a skilled machinist than it
 
does to build a machine shop; it takes far longer to train a metallur
gist than it does to build even the largest of steel mills.- These
 
familiar truisms are only of academic interest to a static nation which
 
looks forward to no improvement in its economic lot. 'But they take on a
 
vital significance in a country that expects to have a system of modern
 
industrial establishments -- 5, 10, or ?0 years hence.
 

In this century's great drive for human betterment, the race will
 
probably not go to the swift, but to the carefully planned program of
 
economic development. And it will go only to those who comprehend and
 
include the basic elements of manpower planning and action essential to
 
the achievement of the economic goals sought.
 

WHAT ARE THE ELEMENTS OF MANPOWER PLANNING AND ACTION
 
ESSENTIAL TO THE SUCCESS OF ECONOMIC DEVELOPMENT?
 

Since this is not a treatise on th6 ways and means of economic devel
opment per se, no attempt is made to deal with the many plans and steps

involved in the physical transformation of a national economy. It is,
 
however, intended to be useful from a manpower standpoint to countries
 
which have launched or contemplate launching a broadscale program of eco
nomic development having as its objectives (1)the eventual transformation
 
of a largely agricultural subsistence economy to an industrialized market
 
economy and (2)the achievement of rates of productivity and per capita
 
incomes equalling or approaching those of presently "developed: countries
 
with attendant high consumption levels and the health, vitality, and rela
tive well-being which characterizes the citizens of such countries.
 

Rc:gardless of the course which economic development may take in dif
ferent countries, and the courses will vary widely, there are certain
 
basic and common elements of manpower planning and action which are essen
tial to the process of economic development. These must be handled and
 
synchronized in such a way that the necessary numbers of workers
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Part I 

possessing the required skills will be ready and available when they are
 

needed to carry out each succeeding phase of the country's development.
 
This includes all types and kinds of skills from the most highly devel-
oped managerial and scientific skills on down.
 

TIhe steps involved are neither simple nor easy, but they are well
 
vithin the capacity of any country which has the courage and vision to
 
dedionte its entire resources and strength to the reshaping of its econ
omy for the Letterment of the lives of its citizens. 

These steps, discussed in more detail below, begin with an initial
 
manpower appraisal based on the current demand and supply of labor, as
 
well as the future relationship of these two factors as they will be
 
affected by plans for economic development. Next in order is treated the
 
essential steps of organizing the machinery of government necessary to
 
carnry on the planning and administration of an effective manpower program
 
following the initial appraisal. A brief description is given of each of
 
the governmental functions involved. The principal elements inherent in
 
the training of the workforce for the new, emerging economy are then dealt
 
with in summary form. The treatment concludes with a discussion of
 
related considerations which arc vital to the success of manpower devel
opre-rnf hut. which are often overlooked in more narrow technical discus
sic!.- :f' nmanpow-i' planning. These irclude programs essential to the 
p1- ",,'on:it ior.ing or proparaf-ion or the workforce from the standpoint. 

f h,'.11th anr 7itera,:y. It also includes a consideration of problems of 
tiotiv:,ing thle workforce in the new economic environment and a summary of 
the all-important demographic problems, solutions to which are essential 
to the ac'hievement of a better standard of living for the country's 

P Thni-,n-r Steps in Planning the Manpower Phases of Economic Development 

In considering these elements there is an underlying assunption that 
some ipprisal ofr natural resources, and of world ind home markets, has 
la _ made -nd that resulting policy decisions have been made as to the 

r,,tin which th,' nation's economic developments will take. Otherwise, 
i40 rational manpower planning can he undertaken. 

As a first step, it is essential that the major phases of the plans 
ftr el:onomic development be consolidated, reviewed carefully and, when 

,,'-:ry, ,larifiod as to nature, scope, and timing. These plans should 
then be translated as specifically as possible into manpower terms, i.e., 
the amounts and kinds of manpower that will be needed at whatever time 
ph-isos or intervals the plans contemplate. At the same time, steps should 
e taken to obtain the best possible information of the country's current 

Ianpowe status, occupationally, in terms of present supply and shortages, 
together with prospective addition to the supply (short and long term) 
-)xpectedfrom existing educational and training institutions which may be
 
lc, tted within the country as well as additions resulting from citizens 
,ilueatod abroad. By comparing the current and prospective supply situa
tion with the manpower requirements called for if the economic development 
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plans are to be met, -the dimensions of the manpower development plans
 
will begin to emerge.
 

For example, if existing university facilities for training civil
 
engineers turn out only 100 per year, whereas economic development plans

indicate 500 will be needed per year, five years hence, it is clear that
 
manpower plans must b', made to expand training facilities and teaching

staff fairly rapidly so that the supply of engineers will be adequate to
 
support the level of construction activities planned for that time.
 

Primary attention should be directed during these beginning stages

of manpower planning to the requirements of the four categories of so
called high level manpower resources: the idea-men and planners; the

administrators and managers; the highly trained technical and scientific

personnel; and trainers of others. 
These are of particular importance

because of their central role in economic development. It is on these
 
occupations that the very success of development depenis. (See discus
sion on this point under "Training the Labor Force" below.)
 

In the beginning the planning process will often be a crude, diffi
cult, and discouraging task owing to the lack of necessary data, lack cf
 
systematic occupational concepts and, in fact, the lack of people trained
 
to do analysis and planning of this kind--and even perhaps because of
 
uncertainties, flaws, or omissions in essential elements of the economic
 
plans themselves.
 

The effort is absolutely essential, however. The analytical and
 
planning skills and the data will develop and improve as agencies of
 
government come into being to provide better information and increased
 
ability in the treatment and solution of these problems.
 

Organizing for Manpower Planning and Administration
 

Effective manpower planning and administration depend upon the
 
early establishment of permanent machinery of government necessary to
 
accomplish these things on a regular and sustained basis. 
Until this is

accomplished, manpower planning and the execution of manpower decisions
 
will be makeshift efforts with very limited effectiveness.
 

Manpower planning requires relatively precise, orderly, and compara
ble data with respect to such things as: the size of population; the
 
status of the workforce in terms of unemployment, employment, and under
employment, its occupational composition, its industrial attachments; age,
 
sex, degree of literacy, birth and death rates; realistic estimates of
 
demand for labor and supply, identifying current and prospective shortages

and overages in meaningful terms.
 

Manpower administrative machinery is necessary to collect this kind
 
of information at varying intervals, and to analyze it for planning pur
poses. Other machinery is required to carry out the plans made. 
A sys
tem of modern occupational technology, based on occupational analysis,
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must be established as the basis for the collection and analysis of
 

useable manpower information and as the basis for establishing modern
 
personnel management techniques in all sectors of the economy. Manpower
 
machinery is needed also to facilitate the employment process throughout
 
the economy, through improving methods of recruitment, selection, assign
ment, training, counseling, to organize the labor market and to facilitate
 
the movement of labor between jobs, industries and among different parts
 
of the country as required by the developing economy.
 

While many other sectors of government, national, privincial, and
 
local, as well as important segments of the private sector of the econ
omy will be involved and will play significant roles in m.npower phases
 
of economic development, there are four key functions of government
 
essential to the administration of the manpower program. These four
 
functions may be arranged organizationally in a number of different ways,
 
depending upon different internal structures of government.
 

Acting together in close cooperation, these four units are capable:
 
of generating the kind of information essential to manpouer planning;
 
making the necessary plans in relation to the steps contemplated for
 
economic development and initiating the manpower actions which have been
 
planned. Once action is under way, they provide the continued informa
tion on the manpower phases of the economy which is needed to gauge the
 
cotirse and effectiveness of these actions, thus furnishl.ig the basis for
 
adjustment of the plans and the essential data required for further
 
cyoles of planning and action. 

1. An Office of Manpower Resources and Planning
 

This functions most effectively as a very high level office, inde-
pendent of all operational departments of government. It often has 
cabinet-level advisory particpation and makes its recommendations to an 
executive of the government who possesses authority to instruct the op
erational departments of government with respect to tiheir specific tasks 
of providing information and data and taking necessary manpower actions. 
This office determines the information and analyses to be supplied, per-
Vvems the overall manpower planning, and formulates the necessary recom
inundations for action. It consults with the operational departments 
affected by its planning, functions, but retains the final authority for
 
decisions made. It maintains the closet possible working liaison with
 
all government agencies and leading private organizations involved in 
,conomic development. 

2. Collection and Analysis of Statistical Data for Manpower Purposes
 

Several agencies of government may be involved in providing the 
itil'o'niation essential to manpower planning and management. Because of 
the unusual administrative tasks involved, a specialized statistical 
organization such as Census Agency or Central Statistical Agency normally 
Frovidos the population censuses and the agricultural and business cen
suses which provide indispensable benchmarkq for manpower planning. Such
 
an agency also normally provides the much more frequent (e.g. quarterly)
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labor force sample surveys which furnish information on national totals
 

of unemployment, employment and underemployment. The National Employment 

Service, when properly organized, provides actailed employment trend
 

information by industry and occupation, employment and unemployment esti

mates for all of the significant labor market areas of the country. Data
 

on output of training and educational institutions, labor turnover, con

sumer price indexes, absenteeism reports, index of industrial production
 

and vital statistics are among other basic data supplied by various agen

cies of government.
 

3. A Public Employment Service 

This is the principal operating agency in the manpower program. It
 

has a major role in the organization and management of the local and na

tional labor markets. it operates through a network of local offices
 
throughout the country, providing recruitment and placement services,
 

clearance of labor, area labor market analysis, employment counseling to
 
job applicants, and personnel management services to private or govern
mental establishments. It maintains an occupational research and devel

opment program in its central administrative headquarters, the products
 
of which are made avnilable to all sectors of the economy. It provides
 

information on labor demand and supply by occupations and industry for
 
al2 significant local labor markets, and the national market as a whole.
 
It is linked closely with the 0lfico of Manpower Resources and Planning 
and keeps it aware of employment trends and problems, and provides rec
onmndations with respect to vocational training needs as well as needs 
for development of higher level manpower (i.e., those with the longer 
"lead" time, such as engineers, scientists, administrators, et al.).
 

4. A Central Training Authority
 

A developing economy requires the preparation and output of large
 
numbers of workers in a wide range of complex skills, from educational
 
and training resources which will barely be able to keep abreast of the 
minimum requirements. In circumstances such as these the choice of
 
curricula and/or training methods, or the determination of the numbers
 
to be educated or trained for specific fields of' work, cannot be left to 
chance decisions of local governmental units, individual school adminis
trators, or individual plant management. Education and training must be
 
geared closely to the plans for economic development and the manpower
 
resources required to carry them out. Secondary school resources must
 
be directed toward giving basic preparation for the training of' skilled
 
workers. Certain phases of their work must also be coordinated closely
 
with the university curricula so that proper and coordinated preparation
 
is given to those who will go on to higher educational levels to complete 
their training.
 

Industrial and apprenticeship training resources must similarly be 
directed toward the output of craftsmen and skilled manual workers needed
 
to man the key work stations of the expanding economy. 
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In order to accomplish these things some kind of central training
 
authority is needed to translate the decisions of the Office of Manpower
 
Resources and Planning into effective educational-training terms, plans
 
and actions. The central training authority should also be responsible
 
for a central appraisal and inventory of all existing facilities and
 
methods of educ:ation and training in order to assure proper expansion or
 
adjustment of facilities and the improvement of curricula and training
 
methods with the objective of securing for the economy better occupa
tional preparation and training in less time.
 

Organizationally, the central training authority might function well
 
as an appendage of the Office of Manpower Resources and Planning, or it
 
could be lodged in a ministry of education, if one exists, coordinated
 
with and subject to the direction of the Office of Manpower Resources
 
and Planning. Wherever it is placed, it should not be burdened with the
 
administration of educational or training institutions as such. Its
 
character should be that of a developmental, supervisory, and coordinat
ing 	mechanism.
 

Training the Labor Force
 

Providing for the effective and properly synchronived training of
 
the labor force in the skills required to achieve economic development
 
is of vital importance to such development. The determination of the
 
specific skills for which training is needed, the best kinds of insti
tutions and methods, the numbers to be trained, the scheduling of the
 
training and the priorities to be followed all demand the most careful
 
and skillful manpower planning.
 

1. 	Institutions of Higher Learning: The Development of High Level
 
Manpower
 

There are key people in the labor force insofar as economic devel
opment is concerned. In fact, achievement of economic development
 
depends pretty much upon the provision of the requirea number of such
 
individuals, properly trained and placed in government and private
 
enterprise. These people may be said to fall into four broad categories:
 
(a) the idea-men and planners; (b) administrators and managers; (c) highly
 
trained technical and scientific personnel; and (d) trainers of others.
 

The 	training of people for these occupations is treated first because
 
of their cenLral role in economic development. They are in a very real
 
sense the prime movers of change, the directors and shapers of develop
ment itself. Then, too, these occupations involve the longest training
 
or "lead" time of all. All of these "high level" occupations require
 
training beyond the secondary school level, i.e., university training,
 
in many instances post-graduate work, training in other specialized
 
institutions at home or abroad, not to mention a considerable period of
 
on-the-job or internship training after completion of academic work prior
 
to reaching full competence.
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In addition to planning for future long-range 
supply (and the insti

tutions which produce it), there is also 
a problem of improving the com

petence of individuals who now, or will 
in the near future, occupy posi-


In many ways the early
 
tions which require these "high level" 

skills. 


stages of development, or the short-term 
future often appears to present
 

short, and because every
the most difficult problems because time 

is so 


thing seems to depend on everything else. 
It sometimes often appears
 

that nothing can be done because everything needs 
to be done at once.
 

Time pressures preclude recourse to the longer courses 
of university and
 

specialized training which can aid so greatly in 
the long-term plan.
 

Special

For the short-term, reliance must be placed on other 

means. 


short courses in administration or business management 
can often be set
 

up in existing universities within the country, at a 
regional institute
 

Technical
 
in some neighboring country, or abroad in other countries. 


experts may be brought in to help in organizing and establishing 
new
 

These experts can be utilized subventures of government or industry. 


stantially as trainers of other key people.
 

Other key people may be sent abroad for limited periods to 
famil

iarize them and train them in western methodology and 
management con-


Partially qualified engineers and scientific workers may be
 cepts. 

given intensive training abroad for periods not exceeding 

one or two
 

years, sufficient to complete substantially their training 
to the point
 

of having a working grasp of their specialties sufficient 
to enable them
 

Then, too, a very large amount of the very best
 to perform adequately. 

training will result from "doing," i.e., many skills in management and
 

administration are acquired and much wisdom and training accrues 
from the
 

basic and simple process of fixing responsibility and attacking 
the prob

lems at home, solving them as well as possible with whatever 
guidelines
 

and advice available.
 

2. The Role of the Secondary Schools
 

The schools and institutions occupying a position between the pri

mary levels and the university have an important dual role. They, of
 

course, prepare those who are to enter into the universities. In addi

tion, upon the secondary school lies the burden of providing the basic
 

work-preparation of the individuals who will go on to constitute the
 

important body of "middle-management," the foremen, and second-line
 
essensupervisors; the whole corps of trained "white collar workers" so 


tial to a modern economy; the technical aides supporting the high-level
 

skills (e.g., the draftsmen behind the engineers, the laboratory techni

cians behind the chemists and the doctors). In addition, many of those
 

to be trained in the most highly skilled mechanical and industrial occu

pations (such as power station operators, machinists, steel melters, et
 

al.) will need the full basic foundation provided by the secondary
 
schools.
 

The various institutions comprising the secondary school level must
 

be geared to these several objectives and every effort made to create
 

processes that will do this reasonably effectively in the least possible
 

This will require drastic changes in philosophy and purpose in
time. 
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those countries where the secondary schools have served largely to pre
pare a relatively few people, at a leisurely pace, for classical educa
tions in the universities. With the emphasis of the institutions of
 
higher learning sharply oriented to emphasize meeting the country's
 
urgent needs for scientists, engineers, administrators and business exec
utives, medical and health people, et al., the emphasis of the secondary

institutions must be directed toward giving these high level skill can
didates the most effective basic preparation, making possible accelera
tion of the subsequent specialized training. The secondary institutions
 
must in the same way direct their processes toward providing the founda
tion for the later acquisition of the specific skills needed by the
 
highly skilled technicians, advanced mechanical workers, and the "middle
management" and related groups mentioned above.
 

3. Industrial Training (Training on the Job and through Apprentice-


Except for the "white collar" jobs (typing, stenography, bookkeeping,
 
office machine operators, various technicians, etc.), training in most of
 
the specific semiskilled and skilled jobs is done most effectively in the
 
plant and on the job. 
 With the vast variety of machines and techniques
 
in use today (or tomorrow in a developing economy) and the constant
 
changes which occur in technology, it is increasingly impractical, in a
 
school, to teach a particular youngster how to use a specific machine.
 
The schools, however, have a large and important role in aiding industry
 
in planning vocational training and in providing job-related classroom
 
instruction. The principal contribution of the primary-secondary schools,
 
however, is in providing the indispensable basic preparation for work
 
which is the essential founCation for a skilled labor force.
 

4. Training in Agriculture
 

As the industrial sector of the economy grows it naturally requires
 
an expanding number of workers. Since in its underdeveloped status most

of the country's labor force is engaged in agriculture, this is the sec
tor from which the industrial labor force must come. The magnitude of 
the required shift can be appreciated from the fact that 75% or more of 
the total labor force may be engaged in agriculture prior to development.
 
In a developed country, less than 20% will ordinarily be so engaged.
 
While there is a heavy element of underemployment in agriculture, the
 
average individual's production provides subsistence at least. 
As the
 
movement of agricultural workers to industry takes place, there is 
a
 
progressively urgent need for increasing the productivity of the rapidly

increasing industrial working population. This process and the need it
 
creates will become evident and critical faster in sparsely settled

countries than in densely populated ones. But it inevitably occurs in
 
both.
 

The only answer to this problem is clearly to increase radically
 
the per capita productivity of the agricultural sector of the economy.

This in turn requires intensive training of the agricultural producers.
 

- 9 



Part I
 
United
 

Experience indicates that this training can 
be highly rewarding. 


Nations experts have stated that 50% increases 
in yield in two decades or
 

less is possible through training in and 
application of modern techniques
 

(mainly in the use of fertilizers and seed 
control) even without any sub

stantial increase in capital or any substantial 
reorganization of the
 

Far greater gains may be anticipated if such
 agricultural system. 

increases are made or reorganization effected.
 

Training in agriculture requires greatly expanded agricultural 
ex

tension services, together with related facilities, 
such as research
 

stations and experimental farms, schools for training 
more agricultural
 

Provision and expansion of this training apparatus has
 trainers, etc. 

an important place and a high priority in manpower planning for 

economic
 

development.
 

5. The Need to Change Traditional Concepts
 

In considering all of the foregoing aspects of training the labor
 

force it is well to keep constantly in mind the urgency of this problem
 

Economic development generates astonishingly large
in terms of time. 

And the demands
demands for skilled manpower even in its earliest stages. 


In many
get progressively larger as the development picks up momentum. 


ways it bears a great similarity to the demands which war mobilization
 

places upon a highly deve'oped economy, particularly with respect to the
 

vast expansion in the need for skills and the shortage of time in which
 

to meet the need.
 

Every country invariably discovers, under those mobilization urgen

cies, that traditional training methods are often much too slow. It
 

also discovers new approaches and methods, discarding many elements and
 

steps deemed indispensable in the more leisurely times of peace, with
 

the result that training is greatly speeded up and the demands are met
 

in time. Human capabilities and capacity for rapid learning are often
 

Then, too, training routines in peace
underestimated in normal times. 

time in developed nations tend to become "institutionalized" and over

laid with possibly relevant, but n3t essential, elements.
 

In a country engaged in a program of economic development there will
 
than one
have to be a vast outpouring of men who have received no more 


or two years of training to work in spheres where four or six years'
 

training may be customary in developed countries. Economic development
 

will be held up if underdeveloped countries feel compelled to adopt the
 

expensive standards of the more advanced countries.
 

the
Related Considerations of Vital Importance to 


Manpower Phases of Economic Develonrpent
 

There are policies, programs, and actions which are closely related
 

and essential to the achievement of an effective manpower program in
 

support of economic development. They are in a broader framework than
 

the specific mechanics of manpower estimating and administration and
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the gathering of statistics, and care must be taken not to 
lose sight
)f them because 6f over-absorption in the more direct elements.
 

1. Conditioning or Preparing the Labor Force for Economic Develop 
ment 

The "labor force" is simply a term devised by economists for techilcal purposes. It is composed of human beings, and if countrya is toichieve the development and improvement in the economy to which it as)ires, the work is going to have to be done by human beings.
 

Economic development demands sharp and continuing increases in the
)roductivity of the nation's workers. 
An integral part of the manpower
;rogram involves planning and taking the steps which are essential to
:onditioning arid preparing the bodies and minds of the workers, on whom
he achievement of economic progress depends. 
There are two main eleients involved. Both of them cost money, but they will prove as "profit.ble" in a purely material sense as any capital investment in material

'.csources. 

a. 
Programs to Improve Health, Sanitation, and Housing 

Chronic and epidemic diseases affect the vitality of large numbersf workers in many underdeveloped countries. Such workers have littleopacity for productive work on any sustained basis. In addition, theseisease conditions (which correlate closely with housing,poor sanitation,nd nutrition) sharply limit the productive life spans of the members ofhe labor force. This in turn reduces greatly the returns of the expenhye Input of education and training which must be made per worker inhe course of development (quite aside from the human values involved).lans for strong public health, sanitation, housing, and nutrition pror'ams (and provision of the trained professional and technical sta'fs
ecesc... 
 to carry them out) must be made early in the program of eco
nmic and manpower development. 

b. Establishinp a Broad Base of Literacy in th 
Labor Force (Primary Schools) 

Primary education is viewed properly as a prime step in conditioning

!e labor force for a developing economy and equipping workers with the
tsac common tools which they must possess in order to make a significant
,ntribution to that development in almost any occupational capacity.iigher levels of education discussed above under "Training the Labor1rC___e"are considered as lines of preparation toward fairly specific
Ad idcntifiable fields of work.) Effective manpower planning includesiis essential element in the preparation of the labor force. 
 It is not
"consumers goods" luxury as it is sometimes mistakenly regarded, betostpolnud until after the physical development of the economy has been
.hieved. That development simply will not occur without it. 

The great reservoirs of talent and abilities which are locked and
iried in a predominantly illiterate population can only be reached or 
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The vast surge of upward mobility upon which the 
tapped in this way. 
developing econoaW depends to meet its skyrocketing 

demands for skilled
 

hands and trained minds must begin here.
 

2. Motivating the Labor Force
 

Human beings are much more effective as workers when 
they are prop-


Realistic manpower planning recognizes this fact and
 erly motivated. 

incorporates many courses of action which will provide 

effective motiva

tion to the workers. Important among these are:
 

Steps to assure that the people understand the economic
 a. 

goals being sought and the steps planned to accomplish them. 

These goals
 

must hold out real promise of a better life if worker and farmer 
are to
 

be supplied with the necessary motive to intensify their efforts 
and
 

acquire the new technology.
 

b. Workers must be able to see opportunity to improve their
 

lots and those of their children through the chance to obtain 
a basic
 

Workers are aware that upward mobility in the new economy
education. 

will be possible only for the literate.
 

The necessity for accompanying the importation of western
 

industrial techniques with the western methods of controlling them.
 
c. 


be disastrous. This includes the establishment ofFailure to do so can 

institutional bases for democratic control of economic and political
 

These are believed to be basic to providing the elements of
policy. 

motivation essential to an effective program of economic development.
 

(Among other things, these include legislation with respect to fair
 

labor standards of wages and working conditions as well as legal protec

tion of the rights of workers to organize freely and to engage in collec

tive bargaining.)
 

3. Demographic Considerations in Manpower Planning
 

On,) of the most serious hazards to achieving a steadily increasing
 

level of per capita income (and per capita consumption) is the race
 

between the annual rate of economic increase or "development" and the
 

annual growth in population. Where the rates of population increase
 

equal or exceed the rates of economic development the fruits of the in

creased national production are completely offset, and the result will
 

be no more and in all likelihood less per capita real income. The eco

nomic development efforts and hopes of millions of newly aroused people
 

may thus be frustated by population expansion. The internal political
 

implications could be dire indeed.
 

The essence of the problem is that modern health methods, acceler

ated in the course of economic development, quickly bring a drop in the 

traditionally high death rates characteristic of underdeveloped countries. 

By sanitation, DDT, antibiotics, and present-day medical services of all 

kinds, it is now possible for a relatively few modern-trained people to
 

push the death rate sharply downward without much change in traditional
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ways of living. Their birth rates, however, tend to remain for a longer
time near the levels formerly necessary for the survival of the society.
The resulting lag between the swift fall in the death rate and the subsequent fall in the birth rate means a period of very rapid population
growth unless determined measures are taken against it. 
In the past,
this lag has extended osar generations.
 

Any serious program of manpower planning in relation to a program of
economic development must come to grips with this central problem. 
While
there is a considerable body of information on the subject freely available in the more highly developed countries, these countries for a number of reasons find themselves (and the international agencies in which
they participate) inhibited from stressing or promoting actively birth
control programs in countries to which they provide other technical
assistance. 
 The initiation in obtaining and applying the information in
effective programs must have its origin in the countries which are seeking to achieve economic development.
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Part 1l-Chapter A 

THE ECONOMICS OF DEVELOPMENT 

Note: (While this manual is devoted to the Manpower
 
Aspects of Economic Development, it was believed that
 
a summary treatment of the broader aspects of economic
 
development might be useful. This treatment is in

tended to provide a more general frame of reference
 
for those US officials who are not economists but who
 

may be involved in discussing manpower matters or
 
providing specialized manpower assistance in under

developed countries. It Is not, nor was it intended
 
to be, an inclusive or definitive treatment of this
 
extensive subject.
 

1. What Is Meant by an "Underdeveloped" Country?
 

The term underdeveloped is a comparative one and is used to refer
 

to the performance record of a nation's economy. In non-economic fields
 

an economically underdeveloped country may be highly developed indeed in
 

art, social organization, religion or philosophy, or other fields. In
 
economic terms, however, it means that such a country is one which
 
affords its people a comparatively poor end product of consumption and
 
material well-being, and that this relatively poor economic performance
 

could be improved by means which are known, understood, and have already
 

been applied by the "developed" countries.
 

A number of objective measurements of economic performance have
 

been devised over the years which, when applied, demonstrate the above
 
definition fairly well. By whichever measure is used (death rates,
 
infant mortality, consumption indexes, per capita incomes, et al.) the
 

results are about the same. One group of countries, the "developed"
 
ones, tend to cluster at the favorable end of the scale; another much
 
larger group falls fairly consistently at the unfavorable end. Thus,
 
countries can be roughly differentiated into those which provide their
 
people with a relatively good end product of consumption and material
 
well-being, and those which do not. Those which do not occupy most of
 

Asia, the Middle East, Africa, and much of Latin America.
 

An examination of a few of these measuring devices will be helpful
 

in demonstrating the extremes which separate the economic performance 
of
 

It must be borne in mind in
the developed countries from the others. 

using these measurements that the statistical data from underdeveloped
 

countries tend to be somewhat inaccurate. In addition, statistical com-

For example, in the
parisons are difficult for a number of reasons. 


developed countries, almost wholly market economies, measurements can be
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since almost all items of "production" and "consumption"
fairly precise, 

can easily be "counted in." In underdeveloped 
are valued in money and 
countries such of the production and 

consumption, such as subsistence
 
not caught in statis

agriculture, is outside the market 
economy and is far
 

In spite of this, however, the extremes 
are so 


tical measurements. 
 These measure
apart inmost cases that the pattern 

is clear enough. 


ments are not intended to be inclusive, 
but simply list enough countriel
 

to illustrate the point in each case.
 

The comparison most frequently used and 
regarded the best broad
 

index of relative economic well-being or "progress" 
is that of per
 

Annual Per Capita Income
 
inU. S. Dollars
Developed Countries 


$1,870
United States of America 

7g0
United Kingdom 

740
France 

510
W. Germany 


Underdeveloped Countries
 

35
Libya 

50
Ethopia 

54India 

55Bolivia 

64
Nigeria 

89
Indonesia 

85
iran 


110
Egypt 


(Data from Report of the Committee for Economic Development. 

"Econ, Develop, Asst.," April 1957.) 

Another generally accepted comparison which offers'a 
rough relative
 
It is regarded


measurement of "well-being" is that of life expectancy. 


as reflecting in varying degrees the influences of high infant mortality,
 

the adequacy of medical services and care, nutrition and 
sanitation.
 

Life Expectancy of Males
 
at•$Birth -(Years) Period When the Infor

mation Was Gjthered
Developed Countries (Stillbirth Ecluded) 


1955
United States of America 69.5 

1952
66.3
Canada 

1955
67.5
United Kingdom 
 1950
67.8
Denmark 

1951
63.6
France 

1955
70.5
Sueden 
 1948
66.07
Australia 
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Life Expectancv of Males 
at Birth (Yearsi P

Underdeveloped Countries (Stillbirth Excluded) 
eriod When the Infor
mation Was Gathered 

India 32.5 
Egypt 35.7 
Belgian Congo (African Pop.) 37.6 
Mexico 37.9 
Haiti (M & F) 32.6 
Guatemala 39.6 

1950 
1938 
1952 
1940 
1950 
1951 

(Data from UN Statistical Yearbook, 1957) 

In underdeveloped countries the majority of the labor force, charac
teristically, is engaged in agriculture, lives on the land Gr in small
 
villages in the center of the cultivated plots. Per capita productivity
 
is generally very low. In economically developed countries the great
 
majority of the labor force is engaged in nonagricultural activities and
 
is heavily urbanized. A very small group of highly productive agricul
tural workers sustain the larger industrial sector and in addition may
 
provide a substantial quantity for export.
 

Percent of Labor Force
 
Developed Countries Engaged in Agriculture
 

United Kingdom 5
 
Belgium 12
 
United States of America 13
 
Australia 13
 
Canada 19
 
Denmark 25
 
W. Germany 23
 

Underdeveloped Countries
 

India 72
 
Turkey 70
 
Philippines 65
 
Colombia 60
 
Mexico 57
 
Bolivia 60
 

(Data from the UN Statistical Yearbook, 1957)
 

.Pr capita consumption of certain key things shows a high degree of
 
('rrelj4:+Lon with the other indicators of "development" or lack of it.
 
4Uwo of three of these, i.e., per capita consumption of steel and per cap
ita consumipion of mechanical energy (a substitute for human or animal
 
energy), re close corollaries of industrialization. The third, which
 
indicates the number of population per each physician, is a rough measure
 
of the availability or "consumption" of a vital service which seems to
 
have a meaningful correlation with the other indicators of development.
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Per Capita 


Developed Steel Consumption 


U.S. of America 

W. Germany 

Canada 

Sweden 

United Kingdom 

Belgium 


Underdeveloped
 
Countries
 

Mexico 

Colombia 

Iraq 

Turkey 

Philippines 

Egypt 

India 

Indonesia 


in Kilograms 


600 

417 

399 

385 

380 

296 


43 

30 

29 

15 

14 

10 

9 

3 


Per Capita Mechanical
 
Energy Consumption 

(Coal Equivalents Given 


in Metric Tons) 


8.58 

3.60 

8.25 

4.59 

5.03 

4.34 


0.75 

0.50 

0.48 

0.23 

0.19 

0.24 

0.12 

0.12 


No. of Pop.
 
to Each
 
Physician
 

790
 
740
 
940
 
1300
 
900
 
920
 

2200
 
INA
 

6000
 
3400
 
9600
 
3600
 
5500
 

71000
 

(UN Statistical Yearbook, 1957)
 

The degree of literacy among the population provides a significant
 

Because the number of illiterates has
indicator of "development." 

dropped to such low levels in the developed countries of Western 

Europe
 

and North America, most of them no longer ask this information during
 

France and Belgium still do, however, and the perthe regular census. 

cent of illiteracy there (both sexes) runs around 3 percent of the popu-


It can be assumed that the other developed countries have similation. 

lar 	proportions. This may be contrasteU to the proportion in selected
 

underdeveloped countries.
 

Algeria (Moslem popuration only) 

Haiti 

India 

Egypt 


(UN 	Statistical Yearbook, 1957)
 

94.0% Guatemala 70.3% 
89.3% Bolivia 68.9% 
82.1% Turkey 65.4% 
74.5% 

2. 	What Does the Process of Economic Development Involve?
 

How Is It Achieved?
 

To put it as briefly as possible, economic development is the proc

ess whereby the people of a country come to utilize the resources avail

able to bring about a sustained increase in per capita production of goods
 

and 	services. This is done through four principal lines of endeavor:
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Improving the technology;
 

Increasing savings and the formation of capital;
 

Improving the labor force;
 

Creating a climate and institutions (social, legal and
 
political) which makes the accomplishment of these
 
things possible by a self-reliant citizenship in a
 
free society.
 

The objective of these endeavors is primarily a better individual
 
o;tbndard of living for the people of the country undertaking the program
 
of development. There are often related objectives, such as increasing
 
the nation's strength to preserve its independence or to avoid encroach
ment from enemies or to satisfy the desire for netional and personal re
spect, status, prestige, and importance in the world which experience
 
shows is not readily accorded to "backward" weak countries or their
 
citizens. These related objectives seldom materialize unless the primary
 
one is achieved.
 

There needs to be recognition in discussing economic development
 
that while an effective program will raise any country from its present
 
levels it does not necessarily produce or guarantee an ultimate, ideally
 
high and uniform standard of living for all countries. Given exactly the
 
same skill and vigor applied in a number of different countries, the
 
differences in basic resources as among the countries will bestow advan
tages or impose absolute limitations on the level of development achiev
able by the individual nations. In short, a country very poor in
 
resources will rarely achieve the same levels of development that a
 
country rich in resources will achieve, other things being equal. Even
 
within highly developed countries, for example, there are regions which,
 
being poor in resources, lag far behind in all the national indicators
 
of "development." 

There also needs to be clear recognition that the social develop
rients and upheavals, tho frustrations and early-stage hardships involved 
in the process will provide fertile seed for communist exploitation or
 
internal moves to totalitarianism and dictatorship. As a noted economist
 
has astutely observed: "Economic development doesn't necessarily make
 
nice people." This is no argument against economic development, however, 
for unrtist and turmoil often occur even in the complete absence of any 
ieveiopment at all. It is simply a caution against over-optimism in what 
might otherwise be regarded as a guaranteed panacea for world democracy. 

The task of describing specifi-ally how a country achieves a larger 
income per capita (i.e., "develops") would be much easier if there were 
a generally accepted theory of economic growth. Unfortunately, no such 
thing exists for reasons stemming from the extreme complexity of the sub
je't and man's present, limited state of knowledge of it. Because of
 
this no step-by-step blueprint can be formulated or offered here as to
 
exactly "how" development is achieved. There does exist a workable
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understanding of what developmnt 
is and what it accomplishes, and there
 

endeavor (above) which are
 
is agreement as to the four general 

lines of 

A more detailed examination of 

the nat
involved in its accomplishment. 


ure and characteristics of these 
sevral lines of endeavor, moreover, 

ctn
 

throw considerable light on how a 
sustained increase in per capita 

pro

duction of goods and services is achieved.
 

a. Imprgving the Technology
 

the development and use of
 
Efficient, technological advance, i.e., 


techniques which will do the most to raise 
productivity and increase
 

Basic first steps in the
 
income, is used here in its broadest terms. 


and to survey the potential
 country to survey the natural resources 


local and foreign markets are important technological 
measures.
 

Significant advances in technology are often 
achieved through
 

relatively simple and inexpensive techniques, already 
well known in
 

In rural India, for example, pi~ot projects in
 advanced countries. 

community development have brought increases 

in farm output of more than
 

40% in three years, mainly from such innovations 
as better seeds, ferti-


Simple seed drills drawn by bullocks have
 lizers, and pest control. 

resulted in great savings in costly seed and have 

improved productivity
 

in wide areas where the early use of power driven 
mechanical equipment
 

could neither be financed or maintained with existing 
capital and skill
 

Increases of 25% in production from hand looms have 
been
 

resources. 

fly for the Lhrow shuttle.
achieved by substituting a 


There is a desirable sequence in effecting technological advances, 

partly imposed by circumstances and partly by logic and experience,
 

which promises better ultimate results than if no 
real thought is
 

Most countries start the process of
 devoted to the order of steps. 


development with very little available capital and an unskilled, 
largely
 

those touched
The use of techniques (such as
illiterate workforce. 

upon above) during the early period of development, 

which are skill and
 

capital saving, will often prepare an effective base for 
a further and
 

a sustained advance into more capital and skill intensive 
techniques.
 

Plunging too soon into the use of complex, costly techniques 
before the
 

scene is prepared for further advance can be highly wasteful.
 

As capital is accumulated (see b below) and skills are developed
 

(see c below) increasing amounts of machinery and new techniques 
are
 

introduced, accompanied by growing amounts of mechanical energy 
replacing
 

With each such step increases result in
human and animal effort. 
a
 

national
 
higher output per man hour of labor. As productivity increases; 


The worker in a new textile factory produces far more 
cloth
 

income grows. 

than one using a hand loom. A motor truck transports far more goods and
 

And so it goes, virtually every new
 faster than an animal drawn vebluie. 


element introduced as a part if the process of economic 
growth leads to
 

higher labor productivity.
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It is also important to bear in mind that improvemonts in the whole 

range of techniques involved in management, organization, and planning 

are vital elements and have major impact on this process.
 

b. Improvinp Savings and the Formation of Capital 

Economic development requires ever-increasing amounts of capital.
 

The rate of investment (money from earnings and savings) in a country
 
correlates fairly closely with the rate of economic growth and has a
 
direct causal relationship to it. United Nations' Economic Commission
 
for Asia and the Far East Secretariat provides a benchmark which is of
 
help in understanding the contrast in capital formation between econom
ically developed countries and those which are yet economically under
developed.
 

In the dynamic economies of Western Europe and North America, i
 
points out, annual net investment runs about 15% of national income or
 
more, and such rates of capital formation are associated with growth 
rates which allow consumption per person to rise by 1.5 to 2 percent a
 
year. In Asia, on the other hand, annual net investment is about 5% of
 
nntional income. The Commission concludes, and with considerable logic,
 
that in c!ountries where population is increasing by l./% per annum or
 
more (and most Asian nations are either close to, or exceed this rate), 
an annual net investment of 5% or less of national income is not enough 
to raise the standard of living apd may not even be enough to keep the
 
standard of living from falling. 

The importance of an underdeveloped country's endeavor to increase 
its savings and 'he formation of capital for investment clearly cannot 
be overestimated. Furthermore, the rate of capital formation must be 
very greatly increased over the rate existing in the pre-duvelopment 
period. As a practical matter, the great bulk of the capital invosted 
in economic development must be saved, or generated, within the country
 
itself. Capital supply (funds from outside the country, foreign aid, 
et al.), while normally a minor portion of the total which will be 
needed, call, however, play a vital catalytic role. This role is partic
ularly influential and effective during the initial phnses of the devel
opment program. It is during these early phases that income and savings 
are usually lowest, whereas the initial development must attain a certain 
mimr1!Mw velocity or it will not "take" or become s(.if-generating. Capi
tal irom outside can assist greatly in attaining this needed minimum 
veoci ty. 

In order to achieve the necessary internal increases in the rate of 
capital formation, social institutions have to be built up and new social 
habits have to be formed. These institutions must handle two problems, 
because, capital formation is a two-edged proposition: (a) the population 
must be induced or forced *to consume less than the whole annual output, 
that is, to save, directly or indirectly; (b) the margin between total 
output and !onsumption must be directed into productive investment which 
will increase the country's capacity to produce in future years. 
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There are several principal methods for assembling capital. 
These
 

will be touched upon here only briefly:
 

(1) 	Private savings and investment (with a corresponding
 

growth in institutions and organizations which mobi

lize 	savings and channel them into constructive
 

activity: i.e., commercial and savings banks, agri

cultural and industrial banks, insurance companies,
 
credit unions and securities markets). Government
 

supervision and insurance of safety and liquidity
 

of savings can also provide incentives for increased
 

savings. Drastic curtailment of imports of luxury
 

items and of money spent abroad in travel or for
 
increase
investment by wealthy groups also tend to 


domestic savings volume.
 

(2) 	Government taxation, borrowing and earnings from
 

government enterprise. In addition to bringing in
 

funds, taxation acts to curtail consumption which
 
is important in capital information.
 

(7) 	Investment in kind. Finance is only one technique,
 
through the mest powerful one, for bringing resources
 
together and organizing them for the production of
 

capital goods. Underdeveloped countries need small
 
buildings for village schools and dispensaries, wells
 
and sanitary facilities, roads and irrigation canals.
 
There generally exists either a general surplus of
 

manpower all of the time, or in any case during the
 
long seasonal slacks In the traditional agriculture
 

in which most people are engaged. Given these needs
 
and these resources (plus a very small input of mater
ials 	or simple tools), it is possible to form capital
 
in important amounts without going through any sub

stantial amount of money savings and money investment.
 
The nommunIty development schemes of India demonstrate
 
vividly the great merits of such schemes which foster
 
individual and collective efforts which create real
 
capital out of resources that would otherwise go unused.
 

c. Improvinp the Labor Force
 

This major line of endeavor through which the people of a country 

move 	to achieve a sustained increase in per capita production of goods
 
and savings is treated in some detail in Part I of this Manual and in
 
the other chapter' of Part II. For this reason no discussion is believed
 

needed here, except to place this phase in its proper context in the
 

process of economic development.
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d. 	Creating a Climate, and Institutions, which Makes the Accom
plishment of the Preceding Lines of Endeavor Possible
 

Economic development involves the transformation of a whole society,
 

and centuries of deeply rooted attitudes, patterns of thought, social 
outlook and social institutions. No attempt will be made here to indi
cate 	all of the possible things which need to be done to achieve this
 
altered climate. Only the major ones are touched upon to suggest the 
general nature of the pattern. 

Fundamental to all other factors is the desire and the will to 
develop, both on the part of the country's leaders and the people. 
These factors themselves are in large part the product of complex inter
action oE other forces: 

(1) Broadening the bases of political power is a principle 
which, if implemented, will greatly increase the pros
pect of successful development and assist in making it 
a democratic development. Bases of' political power 
are broadened when more people outside the hitherto 
privileged groups acquire the means of making their 
influence felt in government, in economic affairs and 
in society generally. 

(2) 	 Estahli:.-hmont or conditions which assure that men can 
secure the fruits of' their own efforts: e.g., equitable 
l'nd ttnure laws; protection of property against civil 
disorder or confiscaticon; curtailing communal or tribal 
distributlon of individual earnings and agricultural 
resources. 

(3) 	Establishment of honest and efficient public adminis
tration. This is clearly essential to the planning and 
execution of the course of economic development itself. 
In addition, failure to achieve this has an adverse and 
inhibiting effect on development throughout all segments 
of' the economy. For example, capitnl formation arid 
investmnt is frustrated, resourcez diverted or wasted 

and public confidence in the possibility of development 
deteriorates or disappears.
 

(4) 	Generating a supply of entrepreneurs and managers in
 
p, ivatc enterprise. 

(5) 	 Bringing about changes in prevailing attitudes toward 
manual work. Prospects for effect ive development 
require a major shift in values in many underdeveloped 
countris. One oC the main shiCts is the removal of 
the low esteem in which manual work is hold. This ap
plies not only to the performance jobs (such as machine 
operator or carpenter) but to the middle groups of 
foremen, supervisors, et al. who must stand ready to 
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dig in and get their hands dirty in instructing 
workers
 

Positive public attiand getting a project under way. 


tudes and positions or the nation's political 
leaders
 

can aid in this. A heavy portion of the task will also
 

fall to the educational system, expanded, 
invigorated
 

and reoriented to the goals of national development.
 

(6) Creation of equitable tax structures 
and collections to
 

assure that taxes are paid in relation to ability 
to
 

pay and that all subject to the law do in fact pay.
 

(7) Broadening the distribution of the fruits.of 
economic
 

progress (consistent with the necessity for achieving
 

increased capital formation) is a necessary condition
 

for maximum growth of per capita income in terms 
both:
 

(a) Of creating an expanding domestic market; and
 

(b) Providing incentives to workers torespond favorably
 

to changes in traditional patterns of work.
 

3. Conclusions
 

As the four broad lines of endeavor (2 above) are 
pursued in depth
 

and their effects are felt, economic development 
finally begins to "take"
 

or becomes relatively self-generating and self-sustaining. 
This is a
 

long-term proposition,!/ but as it occurs certain fundamental changes in
 

the economy will become increasingly evident:
 

A progressive and massive reallocation of the workforce
 a. 

from agriculture to industrial and commercial activities 

accompanied by
 

a vast expansion in the production facilities in the nonagricultural
 

70 percent of the workforce was in agriculsector. Where formerly 65 

ture, the figure moves to 30 to 25 percent or lower.-


Heavy increases in agricultural productivity, achieved with
b. 

far fewer workers than in the past.
 

c. Widespread and abundant growth -in the country's social over

head capital or "social plant," i.e., roads, harbors, railroads, utili

ties, health and sanitation, educational institutions, 
etc.
 

d. Rates of illiteracy falling from 75% and 80% to 30%, 25%,
 

and 15%.
 

i.e., a
 
!-Even if everything else goes well, the result may be failure: 


lower individual standard of -livinginstead of a higher 
one, unless the
 

annual growth in population can be held well below the 
annual rate of
 

economic growth (or if the economic growth can be sustained at 
a much
 

higher rate than the population increase).
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a. An incroasing proportion of high level skilled people in the
 
workforce, i.e., managers, scientists, engineers and corresponding
 
increases in skilled and semiskilled industrial workers.
 

f. Heavily increased consumption of mnchnnical energy, steel
 
and other key industrial items.
 

g. Extended life expectancy, rising from 35 to 40 years at
 
birth to 55 and 65 years, accompanied by lower infant mortality and sub
stantial improvement in the health and vigor of the people.
 

h. Finally, and as a result of the other factors, a steadily
 
increasing per capita productivity and accompanying increased per capita
 
annual income, rising steadily from the typical $45 to $75 per annum, to
 
$250, $300, $400 and up.
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Part II-Chapter B 

ESTABLISHING THE FOUNDATION FOR A MANPOWER PROGRAM 

Summary 

The first step toward undertaking a manpower program in support of
 
a program for economic development is, of course, to determine the nature
 
and the dimensions of the development program itself. Unless such a
 
program does exist, there is little justification for investing the for
mid~ahl, amounts of energy and money required to establish the planning,
 
data collecting, and administrative machinery essential to a manpower
 
program. Conversely, wherl there is a tangible economic development
effort, its size and nature will, to a large extent, determine the size 
and nature of the manpower institutions and programs needed to support it. 

The second step is to Identify and appraise any existing governmental 
machinery for manpower planning, statistics and administration. Within 
the oontext or' the inform.'tion provided through the first two steps, a 
third step should be made. An initial manpower assessment should be 
undertaken in order to establish the demand-supply position (for all 
ococpations requiring subst:aitial training and/or education) currently 
and for future periods saggested by the development plars. This assess
molt should "allso include sprco.ini rec inundations with respect to the 
Dction necessary to meet present and prospective shortages, including 
establishment of the required statisti .al, planning and administrative
*t'enl:'iu :sad 	training 1w'titutions. 

These three steps are more fully developed below. 

1. 	 Determining the Nature and the Dimensions of the Program of 
Eo nomi c Devlopment 

If there is an A.I.D. Mission in the country, its staff will be in
formed on this matter, and it normally will only be necessary to convert 
the plan information into gross manpower terms before proceeding to the 
i,ext 	 stuip. 

If this resource is not available, it will be necessary to assemble 
the information from sources within the host-country government. Where a 
onitral agency for oonomic development planning exists, it will ordin
arily have muoh of the information needed. In other situations no cen
t,i] int'onation on planning may exist, but certain of the major depart
intit, of the govrnment,(or quasi-governmental agencies, such as central 
*:irks, et a].) may have development plans of their own. The country's 
nnal~m budget statement will often afford useful clues as to which 

,opartments may be planning or undertaking particular development projects. 
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Compre-

This whole process is frequently less simple than it sounds. 


hensive, well-integrated and coordinated economic planning 
is the exception
 

from six
 
rather than the rule. The development "program" may oconsist of 


to a dozen or more "plans" or "schemes," ranging from a "mass 
education" 

scheme, a plan for "health development," a plan for a "rehabilitation 

brigade" and an assortment of individual industrial or agricultural proj

ects. All may be administered by different agencies of government, with
 
It may be
uncoordinated time schedules, procurement and funding plans. 


relatively easy to identify and secure information on certain large, well

known projects, but much harder to run down a bigger number of less well

publicized ones. Even the terminology may prove elusive, as in the case
 

of government agencies engaged in activities which its administrators may
 

not clearly recognize as elements in an economic development program
 

(e.g., road building, flood control, harbor improvement, et al.).
 

some
Development plans vary widely as among different countries. In 


places government economic planning and control may cover much of the
 
in others, government development planning
economic life of the nation. 


may be concentrated upon a relatively few, but very important, "central
 

core" projects in an otherwise unplanned economy. Care must be taken in
 
analyzing the planned development under these conditions that the antici

pated impact of the "central core" projects on the rest of the economy is
 

taken into account. This may have more manpower implications in the long
 
runthan the specific projects themselves.
 

There is one reassuring feature in this problem, i.e., there are
 

almost certain to be tangible plans in existence somewhere in the govern
ment, if there is a real economic development effort of any magnitude
 
either in progress or imminent. Economic development is rarely if ever
 
spontaneous these days and is almost always founded on some corn'rete 
proposals or plans. Such plans will normally be reasonably specific and 
detailed. They will stipulate the projects to be carried out, the indus
tries to be established, the production capacities to be provided, the 
investment outlays to be made, and who is to be responsible in each 
instance.
 

(It is necessary to distinguish bona fide plans of this sort from a
 

product that sometimes masquerades as a development plan, or is mistaken 
for one. "Plans" in this latter category are made without provision for 
their realization, no authorities being empowered to enforce the plans or
 

to obtain the funds to carry them out. Stich development "plans" arc only
 

of the "target" variety with nothing but a pious hope that actual perfor

mance will follow. Because economic development is a popular and politi
cally potent subject, office holders are sometimes tempted to publicize
 
imposing, but substanceless, plans of this kind for political advantage.)
 

Economic development projects (or expansions of existing activities)
 
contained in bona fide plans are practically never expressed in manpower
 
terms, but in terms of cost, units of output, or other such categories.
 
In order to be meaningful. for manpower program purposes, they must be con
verted first into gross manpower totals and these totals distributed by
 
years according to time tables established for the projects.
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Conversion of these industrial projections into gross manpower totals
 
presents certain problems which justify a brief discussion at this point.
 

a. If the project involves expansion of an activity which
 
already exists in the local economy, the conversion will not he too diffi
cult. Existing relationships can be determined between the existing out
put and the amount of manpower involved per unit of output (i.e., output
 
per man hour) under normal levels of production. Such ratios can be
 
applied to the expanded levels of output contemplated in the development

plans. There will be experienced managers to provide advice as to what, 
if any, differences in the ratio may be expected in the larger operations

provided in the plans. Local experience is particularly helpful in that
 
It will reflect going levels of individual productivity, in-plant utiliza
tion of manpower, and hiring practices as they exist in that particular
 
country.
 

b. if the planned project represents an activity which does not
 
currontly exist in the economy, the closest approximation to the advan
tages inherent in the situation above may often b obtained by securing

th, cxpericnce of some other country within the same region which does 
hnlv such an industry. 

c. When the planned activity exists neither in the host country
itself or in any of the other countries in the region, experience from
 
"developed" countries must, of necessity, be used. 
Considerable caution
 
should he observed in translating this experience into the local environ
ment. Local practices such as over-hiring due to cheap, abundant labor 
supply, prevailing abscnte,;ism levels and efficiency of management must
 
be weighed carefully with other worker productivity factors in adjusting

the developed country staffing levels to the local situation.
 

Conversion of the plans into manpower totals should be done for every
phase of' the contemplated program. Special care should be taken to include
 
provisions f'or the expanded needs of government itself. 
Economic plans

ofton omit the social services, training institutions and expande2d agencies
of, 'veirnent upon whiclh realization of the economic plans must ultimately 
depend. 

2.Ident fyi ng and Evaluating Existing Governmental Machinery for 
Mannower Plnning, Manpower Statistics and the Administration 
of' Manrower Programs 

This step in laying the foundation for a manpower program is more or 
le. in the nature of an inventory. It is an essential and important step
involving not only the identification of agencies and programs but the for
mation of judgments with respect to their adeqwicy. It affords familiar
ity with the apparatus and information which is available in the manpower
field, as well as providing the basis for the needed planning action 
Izecessary to fill the gaps which are found. 

These gaps are, characteristically, quite extensive in underdeveloped
countries. Establishing the needed institutions to fill these gaps, and 
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soon as
strenthening or expanding existing ones must be undertaken as 


possible. Until effective institutions are brought into being, no really
 

effective manpower program is possible, since rational planning cannot
 
occur without valid labor market information, nor can plans be translated
 
into action without organizations to accomplish the actions needed.
 

Attention is directed to:
 

a. Institutions capable ofmaintaining a continuing program of
 
labor market information reflecting the distribution and growth of employ
ment; the magnitude and distribution of unemployment and the skills and
 

.composition 	of the employed or unemployed (e.g., census, national employ
ment service, bureau of labor statistics).
 

b. Institutions capable of utilizing such information for the
 
planning of a sustained manpower program and for directing and carrying
 
out such a program (e.g., an office of manpower resources and planning,
 
either as an independent agency or as part of an overhead economic devel
opment planning organization; a national employment service; scientific
 
rosters, et al.).
 

c. Institutions capable of providing all, or significant por
tions of the education and training in the occupational fields covered in
 
the initial manpower assessment, (e.g., technical institutes, specialized
 
university courses and graduate schools, facilities for in-plant training,
 
including that of foremen and supervisory staff, et al.).
 

Ascertaining the presence or absence of the kinds of institutions
 
indicated above, while presenting some problems, is a much easier task
 
than evaluating those which are found to exist, and forming judgments as
 
to their adequacy. Conclusions of this kind, even if they are only rough
 
or approximate, are however necessary in determining what needs to be done.
 

A considerable amount of useful information can be obtained from
 
people on the USOM or embassy staff or from UN and private foundation
 
people who may be in the country, and who have had occasion to deal with
 
the agencies or use their services. Host-country officials of these agen
cies, themselves, can often be quite helpful in pointing out the strengths
 
and limitations of their operations, if they clearly understand the con
structive purpose of the inquiry. Other judgments may be formed by examin
ing the organizational loction of the agency within the government for
 
clues as to its status and importance. Similar clues may be obtained also
 
by comparing the size of its staff in relation to other governmental units,
 
and in relation to the size of the country itself. More specific points
 
of inquiry in relation to the statistical agencies and their products will
 
suggest themselves after a review of Chapter D, below, which examines this
 
subject in more detail. Points of reference of considerable aid in form
ing judgments with respect to the adequacy of manpower research, statisti
cal and operating functions of the host country's national employment ser
vice are available in A.I.D.'s Manual, "Establishment of National
 
Employment Services in Developing Countries", (1963).
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3. 
An Initial Manpower Assessment or Survey
 

Typically, the kind of manpower information needed in toorder initiate manpower planning in support of economic development is not available
in underdeveloped countries, at least in the initial stages of development.
No' are institutions in existence capable of producing it. mostIn situations, however, economic development is under way in one form or another,
coordinated or segmented, planned or otherwise. 
There is consequently an
urgent need for some framework of information with respect ta the manpower
requirements generated by the economic movement, so 
that some plans and
provisions, however rough, can be initiated to meet them. 
This need is
too urgent to wait upon the creation of the new institutions to carry on
a permanent long-range manpower program.
 

There is a method for bridging this gap. 
While it usually yields
only approximate information, it does provide a workable basis for the
inJtiatiorn of a manpower program pending the establishment of permanent
institutions to carry on and provide better and more accurate information.
This method L7 referred to as a "Manpower Assessment" or a "Manpower

Survey."
 

In summary form, the work of Manpower Assessment may be described as
involving the following principal phases: 

a. 
The study of the actual and projected population, in order
to determine the numerical, geographin and occupational distribution of
the labor force; 

b. The identification of the geographic, numerical and occupational distribution of jobs, both as they now exist and as it is estimated
that they will exist at specific future periods within the framework of
the economic plans; 

c. The analysis of the labor market in which labor supply and
dtmnind meet, and the identification of imbalance between the two with
respect to total numbers, occupations or geographic location.
 

d. 
Careful analysis of all existing training institutions (including tangible on-the-job training schemes inernment) and 
private industry and govthe potential 

mondations with respect 
rate of output per year, development of recomto the actions which need be theto taken andeducational and training facilities which need to be established or expanded in order to meet the Increased needs for th,- skilled and trainedpopl] whioli the survey shows will result from the economic development.These plans should be specific as to the numbers of workers and the occu

pations involved.
 

There are two basic principles which should be clearly recognized as
applying to all manpower assessments or surveys: 
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Each manpower survey must be designed to meet the particular
a. 

economic development requirements of the country concerned 

and must be
 

organized in the light of the existing facilities; and
 

b. The value of the data resulting from a manpower survey is of
 

relatively short duration and the cost and effort involved is 
hardly
 

justified unless the survey leads to the establishment of a continuing
 

labor market analysis program which will provide the basis for 
determining
 

the trends in the qualitative and quantitative aspects of the labor
 

supply-labor demand relationship.
 

Some additional description and elaboration of manpower surveys may
 

be of interest to those who may be called upon to discuss them with host
 

country officials.
 

There is one common characteristic of practically all underdeveloped
 

countries which makes it possible to focus the manpower survey sharply
 

and to reduce substantially the amount of work which might otherwise be
 

involved. Specifically, the economies of such countries are character

ized generally by an overall surplus of labor, combined with a severe
 

shortage of workers with the particular aptitudes, skills and abilities
 

needed for economic development.
 

Because of this characteristic, the main emphasis of the manpower
 

survey can be directed primarily to examining the present and prospective
 

demand and supply in a relatively limited band of occupations. Only
 

those which take some substantial amount of education and/or training
 

need to be treated intensively within the framework of the universe
 

established by the census-type information indicated under "a" above.
 

Thus the survey can proceed under the realistic assumption that since all
 

skilled workers are for the most part scarce in the economy, they are by
 

and large all employed. The identification of the volume of such workers
 

in these occupations and estimating the extent of existing shortages can
 

be accomplished by surveying a representative sample of.employer estab
lishments. I
 

An additional shortcut is usually applied to reduce the size and com

plexity of the study. This is accomplished by confining the study primar

ily to those particular sectors of the economy likely to be affected flost
 
The most common sectors are:
substantially by the development program. 


!/Supplemental information with respect to certain skilled and profes

sional occupations will have to be obtained from other sources. For
 

example, information on doctors can be obtained through the medical
 

society. Government is always included as employer, and in most
 

underdeveloped countries it accounts for up to half or more of the
 

nonagricultural employment plus employment of most of the agricultural
 
connected professions, such as agronomists, entymologists, veterin
arians, et al.
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Manufacturing
 
Mining and Quarrying
 
Construction (Large scale)
 
Electricity, Gas, Water and Sanitary Services
 

Public Services
 
Transport, Storage and Communication
 

This general approach will normally be satisfactory for planning
 

purposes during the interim period between the completion of the 
man

power survey and the establishment of permanent manpower institutions
 

which will be competent to furnish more comprehensive, accurate and
 

continuing labor market information.
 

Even by sharply limiting the range of jobs and the industrial sec

tors to be examined, the survey is far from being a simple task.
 

In making the survey several main lines of endeavor are undertaken:
 

An Extensive Study is Made of Employing Establishments
a. 

(Private and Public) in the Industrial Sectors Chosen
 

About the only reasonably reliable method for use in an underdeveloped
 

area is to complete questionnaire schedules through personal interviews
 

with a representative sample of establishments in the industrial sectors
 
selected. Mail queries are usually not satisfactory. It is necessary
 

to identify the occupations requiring the minimum training time decided
 

upon, and to train interviewers sufficiently in occupational techniques
 

to enable them to validate the existence of the occupations in the estab

lishment visited. Standardization of occupational terminology can be
 

assured through use of ILO's International Standard Classification of
 

Occupations. Industrial classification may be similarly standardized
 

through use of the United Nations International Standard Industrial
 
Classification of All Economic Activities.
 

Information must be elicited from every employer in the sample with
 

respect to his current total employment L/ and the number at work in each
 

of the selected occupations plus the current number of vacancies in these
 

occupations (i.e., active need but no supply' The employer is then asked
 

to estimate, based on his knowledge of and experience in the industry, the
 

plant'.i total employment and the requirements in each of the selected
 

L/Most studies also attempt to secure total employment in the establish

ment at one or more periods in the past (e.g., 5 years ago) as an aid
 

in plotting the probable future trend in total employment, and also as
 

a frame of reference in evaluating the employer's estimates of the
 

future. The individuals currently at work in the selected occupations
 

are distributed by broad age categories, to permit estimate of future
 

shrinkage or wastage of the present supply in each skill owing to
 

death and retirement. 
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occupations at a point in the near future and also at a more distant date
 
(e.g., 2 years and 5 years). The periods should relate to time frames
 
used in the economic development plans where possible, but held to the
 
relatively near-term periods, normally not exceeding 5 years.
 

b. 	A Supplementary Projection of Future Requirements Is Also
 
Made
 

While the study of employing establishments provides highly useful
information with respect to the current situation regarding the employ
ment of, and needs for, workers in the selected shortage occupations,

employer's estimates of the future need to be supplemented or modified

substantially by information from other sources. 
 There are several
 
reasons for this. 
Few 	employers devote time to making extensive future

projections, and thus most employers tend to make only a hasty guess

when confronted with a request for the number and kinds of workers they

will need in some future year. Then, too, individual employers may not
 
be fully aware of the nature of the country's economic development plans,
nor 	their potential impact upon his establishment and his industry. 
In
 
addition, economic plans often call for new firms in new activities and
since they will not be currently in existence, their needs cannot be

determined in a study of existing employers.
 

No attempt will be made to provide technical treatment of the steps

involved in analyzing the economic and other factors that may affect
 
employment in each occupation, in order to estimate the future impact of

each such factor in arriving at a quantitative estimate of the future

requirements for the occupation. Suffice it to say that this is the gen
eral approach which must be employed, since neither employer inquiry nor

projections of future employment by simple extrapolation of a trend
 
derived from historical data will provide sufficiently reliable answers
 
by themselves.
 

Growth of certain occupations, which are limited in number, can be

projected by relating certain factors known to affect them directly. 
For
 
example, the number of auto mechanics required is related among other

things to the number of vehicles in use 
(which in turn reflect population

growth, consumer incomes and business activity). The number of.teachers
 
required is affected by the number of pupils (which in turn may be pro
jected by examining birth rates and trends in the proportion of children
 
at each agd who attend school plus consideration of national plans for

stepping up educational activities). Similarly, the number of physicians

needed can be estimated by relating them by ratio to the population,

expected population growth and government plans for bringing the ratio

of physicians to population closer to those of economically advanced
 
countries.
 

Projecting requirements for most occupations (particularly in industry), however, requires analysis of the outlook for production and employ
ment in each of the major industries employing workers in the occupation
 
as well as trends in the use of each occupation in the industry. The plans
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for 	economic development in the country should provide reasonably use-


In general terms it
 
ful bases for determining the outlook in each case. 


may be said that in estimating future trends in 
requirements for skilled
 

and 	specialized workers, the usual starting point is 
the total (pros

pective) demand of the economy for goods and services. 
This can be pro

portioned among the requirements for each major product or service 

The estimates of production can then be trans(classified by industry). 

total and by occupation,lated into requirements for workers--in 

may 	 be derived from estimated indusOver-all manpower requirements 

try or production levels by estimating the change of output per man hour
 

(see Chapter B, section 1) and by making assumptions as to changes in
 

can be derived from
hours of work. Occupational manpower requirements 


the industry employment projections by applying appropriate occupational
 

composition patterns for the individual industries. If the industry
 

already exists in the underdeveloped country, its occupational composition
 

may be analyzed and the proportion of each of the selected occupations
 

to total employment can be established. These percentages can be applied
 

against the total expanded employment planned for the industry to deter

mine the future requiremenLs in each such ocrlupation (taking into account 

possible shifts in the use of the occupation owing to changes in tech

ro]ot5', in.'reu1s-ed produotivity related to addition of new capital, etc.). 

involved in the economic development programWhere the industries 
will be new to the country, the occupational composition of such indus

tries as they exist in developed countrie',3 may be used as a guide. The 

Bureau of Libor Statisti,:s (U.S. Dopartment of Labor) has developed
 
of the United
occupational composition patterns for the entire economy 

about 1150 industrial sectors, with approximatelySt:te., brokencl down into 
150 	skilled occupations broken out separately. These are referred to as
 

individual industrialthc Ocinpational-Industry Matrix, and specific 

to the U.S. Dpar tment of Labor,
:,octort may be obtiin,.d upon request, 


Bureau :f Labor Stitisti( s.
 

0. 	 Output of' LExistiri Educational and Training Facilities 

(Includirg, In-Plant) Is Appraised 

annual additions to theIt is necessary to determine the current 


supply in each of the selected occupations. This involves checking the
 

output of all of the formal training institutions (universities, tech

nical schools, apprenticeships and in-plant training).
 

the 	quantity of output, some examinationin addition to obtaining 

and 	evaluation of the qua]ity of the current training is necessary 
in
 

order to appraise the ,,ituation adequately. For, example, vocational 

trade schools often report an annual output in specific occupations,
and 
but 	closer scrutiny reveals that the graduates cannot be employed 

in the
 

because the training is inadequate, or has not kept pace with
occupations 

of
changes in the industry. Universities report numberstechnological 
graduated in the "sciences," "humanities," or various professions or the 

specific occupations."arts" who are not effe'tively prepared for any 


And so on.
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Identification of these situations is essential 
not only to modify
 

estimates of the annual additions to the 
shortage occupations, but the
 

information with respect to ineffectively 
utilized education and training
 

facilities will be of value in developing 
manpower plans to remedy the
 

Central Training Authority).
situation (see Chapter F below: 


d. A Comparison Is Made of Demand and Supply and 
the Project RequirementsA Proaram Is Formulated To Meet 

and comparison of the occupational labor demand
By a careful review 

survey of employing establishments (item "a" above)
information from the 
as modified by the supplementary projections (item "b" above) with the
 

occupational labor supply information (item "c" above), the dimension of
 

the shortfall in each occupational category will emerge 
fairly clearly.*/
 

This information in turn provides the basis for a plan 
of action, or
 

"manpower program" designed to increase the supply 
of trained workers in
 

the amounts and kinds required to meet the needs of the economic 
divelop

program within the time periods selected for the manpower survey 
or
 

ment 
no
"assessment." There will be situations in which it is apparent that 


reasonable possibility exists of increasing the supply fast enough 
in
 

Where a thorough appraisal yields this conclusion,
certain categories. 

development plans should be modified in either size or time schedules 

to
 

meet the realities of the manpower situation (or, in the case of certain
 

vital "core" projects, alternative arrangements adopted for importing the
 

needed skills on contract to bridge the gap).
 

In addition to producing a useable body of information, and making
 

possible the initiation of manpower planning prior to the establishment
 

of permanent manpower institutions for planning and action, manpower
 

surveys often demonstrate to the officials of underdeveloped countries,
 

rather dramatically and for the first time, the integral relationship
 

of manpower development to economic development.
 

*J/In estimating the number of workers who will have to be trained to meet
 

the projected requirements, it is also necessary to add 
a quantity equal
 

to the estimated annual shrinkage of the present supply 
through death
 

This can be a very substantial number over a 5-year
and retirement. 

period, often equal to or exceeding the net number needed 

for expan

sion per se.
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ESTABLISHING MANPOWER PLANNING ON A FORMAL BASIS 

Comprehensive planning of economic development is a relatively new
 
activity of government. As previous discussion has suggested (Chapter
 
B, 1) it is often segmented, improvised on an ad hoc basis, and frequently
 
lacks direction, or is poorly coordinated. As crude as economic planning
 
may be, however, it does exist and it functions after a fashion in most
 
countries which have launched development efforts. In this respect it is
 
far ahead of any formal efforts to undertake rational manpower planning
 
and programming. Indeed, recognition of the central role of manpower in
 
economic development has been slow in coming. Its significance is fully
 
understood in relatively'few countries today, although comprehension is
 
now accelerating rapidly.
 

For these reasons it is not possible to present here any represent
ative summary of experience in underdeveloped countries. Nor, for the
 
same reasons is it possible to provide any critique of the relative ef
fectiveness of various methods or organizational forms which have been
 
tried. In even the one or two countries which have pioneered in this
 
matter (e.g., India), sufficient time has not elapsed to permit evaluation
 
of results with any degree of accuracy. Experience in manpower planning
 
in economically developed countries provides little illumination. Except
 
in time of war, none of them plan and carry out a manpower program as
 
such, even though they possess the necessary statistical and Institutional
 
resources. Several do prepare "manpower budgets" annually or for pro
jected periods, but these are primarily estimates of what it is believed
 
will "happen". They are not, ordinarily, bases for action.
 

The need of underdeveloped countries for rational manpower planning,
 
however, is just as urgent as their need to plan economic development.
 
As pointed out previously, they ae trying to accomplish in decades the
 
economic advances that took centuries in the developed countries. This
 
cannot be done without economic planning, which in turn cannot achieve
 
its goals in this accelerated tempo without planning for the skills nec
',ssary to man the expanded resources.
 

This situation imposes its own logic. Machinery for manpower plan
ning must emerge, as in fact it is beginning to, in order that the desper
atelj sought economic goals can be realized. There has been a great up
surge of interest and activity concerning manpower matters within the past
 
few years in most of the underdeveloped countries. Manpower survys have
 
been made, new labor statistics programs initiated, national employment
 
service systems started, training activities and job analysis research
 
introduced, with technical assistance of the United States, international
 
agencies, private foundations and universities. It is the purpose of
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this chapter to suggest an improved organizational framework for planning
 
in order to tie together the many separate manpower efforts and focus
 
them more sharply on the achievement of the plans for economic develop
ment.
 

The first essential is to fix responsibility within the government
 
structure for developing the manpower plans necessary to support the pro
gram of economic development. The second essential is to provide the
 
responsible organizational unit with the authority necessary to carry out
 
the assigned responsibility. This is, of course, a familiar axiom of or
ganization and management, but one which is too often ignored in govern
ment.
 

Since manpower pl.anning is (or should be) an integral part of plan
ning for economic development, the most logical place to fix responsi
bility for it is within the overall organization responsible for planning
 
and directing the country's economic development program, ir such a bod,!
 
exists. Since the recommendations of the top economic planning body are
 
of such magnitude and of such importance to the country, they almost in
evitably require the approval of the cabinet and the chief executive.
 
Their decisions, of course, are binding upon all agencies of the govern
ment. Thus, a major division of the top planning body, carrying respon
sibility for manpower resources and planning would undoubtedly provide 
the best organizational provision for this vital function.
 

If no central high-level organization exists in the governmnt. 'o 
provide integrated planning for economic development, the Uest alterna
tive would be an irdependent Office of Manpower ResoiU"-cs and Plnnning. 
It should be independent of the operational departments of government.,
 
making its recommendations to the chief executive and his cabinet, for 
their final decision. There are sound reasons for suggesting its creation 
as an independent office at a high level in the government. No one of 
the regular drpartments of government normally encompasses the wholo inan
power field. If the OMRP responsibilities were lodged in any one or 
them, it would have no effective authority in dealing with other co
cqual departments, either in securing needed action on manpower matter.; 
or in getting cooperation from the various governmental agencies hand
ling individual development projects. In addition, there is the very
 
real probability that its d1ecisions would be colored by the interests of' 
the department. in which it happened to be lodged. 

An Office of Manpower Resources and Planning, operating either as a 
major division of an overall economic planning commission or indepenently
 
would tend to operate in much the same fashion. Its necessary functions
 
and authority and the broad framework of its operation can be perceived
 
fairly clearly in the I.ght of the particular tasks which create the need
 
for such a central body. Briefly, these would seem to be as follows:
 

1. In its foriative stage the Office of Manpower Reoources and Plan
ning would, of necssity, concern itself with the ti.ree main soeps out.
lined in Chapter H, "Establishing the Foundation for a Manpower Program." 
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a. Reviewing the economic development program and converting
 

the projected development into manpower terms.
 

b. Identifying and evaluating existing governmental machinery
 

for the administration of manpower programs and the collection of statis

tics essential to the planning and control of such programs.
 

c. Conducting or supervising the nation's initial manpower
 

assessment in order to provide a starting point for planning purposes,
 

pending creation of permanent machinery for providing the information 

essential for continuation of the planning process.
 

2. One of its first major planning efforts would be devoted to
 

steps necessary for the establishment, expansion or improvement of the
 

basic institutions which are essential for planning itself, as well as
 

for carrying out an effective rmnpower program in the nation.
 

3. Once the basic statistical resources, administrative machinery
 

and training institutions come into being the OMRP's modus operandi
 

might be expected to follow along these general lines:
 

a. Determining the information and analyses to be supplied by
 

the various agencies involved. Establishing the manpower demand-supply
 

relationship in total and by significant occupational and industrial
 

category for the broad span of the planning cycle (for example, 5-year
 

This would be built upon and supported by similar information
goals). 

each
established for shorter intervals within the broad span (e.g., 


year). OMRP (with whatever information and advice it could obtain) would
 

formulate specific plans with respect to the nature and extent of the
 

action which must be taken to meet the manpower goals so determined.
 

b. The tentative plans would be sent to all affected agencies
 

having manpower or economic development responsibilities for review,
 

recommendations or suggestions for modification. These would be care
fully considered by OMRP which would modify the original plans to re
flect those recommendations which it accepted. (In this process it
 

should be recognized that the facts disclosed by the manpower analyses
 

may in some instances force modification of previously established eco

nomic development plans formulated without consideration of manpower
 
aspects.) This process might be formalized by the creation of a Con
sultative Committee made up of the type of agencies indicated, provid

ing opportunity for prior and post action consultation as well as
 
stronger coordination in this area.
 

c. The final plan would be presented to the cabinet (or a
 

special manpower committee of the cabinet, such as the Government of
 
India established in September 1956) and the chief executive. It would
 

then be considered, and decisions made approving the plan (i d -__..
 

proved, the plan would, of course, be re-engineered to meet the objections
 

raised). This would serve to ratify the plan and give it the status of
 

an official decision of the government.
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d. Acting under this authority OMRP would assign specific re
sponsibility to the operating, research and statistical agencies with
 
respect to actions neceisary to implement the plan.
 

e. OMRP would establish controls providing information on prog
ress being made during the planned period (both in relation to the long
and the short-term phases).
 

f. OMRP would act as the coordinating agency and resolve con
flicts in jurisdiction or timing which may arise as among the operating
 
agencies involved in the manpower program. 

g. Following the completion of each phase of the plan, O-P
 
would evaluate the degree of achievement and report its conclusions to
 
the cabinet, including recommendations for future improvement, rectifi
cation of errors, or modification of operations based on the experience
 
gained.
 

Other forms of' organization than that outlined here may provide an 
equally useful framnwork for plnnning, directing and coordinit, ing a 
power program. Much will depend on the circiumstances in the country,
and the location of the real sources of authority which exist there. 
This latter element is the key to any prospects which may exist for plan
ninp and carrying out a successful manpower program. Regardless of whero 
this sotu'c, of authority moy be found, the plans will not be translate] 
into an operating reality unless they have the explicit endorseme. of 
those individuals who have the power to cause the government to act.
 

The elements in the process of planning and directing a manpow r 
program have been set down here in their most skeletal form, including 
only the principal steps. It is safe to say, however, that regardless
 
of the organizational forms which may be adopted in different countries 
for carrying out such a program, these essential elements in greater or 
lesser degree will be common to all of them. As time passes and more and 
more underduveloped countries gain experience in manpower planning, it 
will be possible to establish a more detailed and specific body of infor
mation with respect Io the particular forms of organization, techniques
 
and methods for manpower planning and program direction which have
 
proved most effective.
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COLLECTION, ANALYSIS AND ORGANIZATIONAL PROVISIONS 
FOR MANPOWER STATISTICS AND INFORMATION 

Introduction 

Previous chapters have touched in a general way upon some of the dif
ferent kinds of manpower information and statistics as they are related
 
to a particular topic. It Is the purpose of this chapter to provide a
 
more comprehensive review of the principal kinds which have a major im
portance to the development and administration of a manpower program for
 
economic development. This review is intended to provide sufficient
 
detail to supply a working understanding of their sources and uses and
 
typical organizational arrangements which are made for producing them.
 

Because one facet or another of labor force analysis runs through 
much of the material below, and because there often seems to be con: i, Lr
able confusion as to its meaning, a brief examination of what it invcATes 
might be helpful here as a frame of reference for the text of the chapter. 

The labor force is defined to include everyone above a given minimum
 
age who, during the specified time period (i.e., a given week during the
 
survey), is engaged in earning or in attempting to earn pay or profit.
 

The labor force analysis procedures are aimed at what the person
 
actually did (which provides the clearest information on current labor
 
market attachment) not what he "ordinarily" or "usually" does (a "gain
fully occupied" concept still in use in many countries throughout tne
 
world). The labor force is considered to consist of all civilians of a
 
('ertain age or over (14 in the U.S.) who are not housewives or inmates
 
of institutions. Of all such persons the labor force consists of two
 
main groups --

Those who worked for pay or profit (or had a job) dur
ing the specified time period--one particular week, or
 
who worked as unpaid family workers for 15 hours or more 
dnring this week. 

Those who actively sought work during the same time 
period, i.e., they 'werecompeting in the labor market
 
for available employment opportunities.
 

The remainder are then classified as not in the labor force. 

Labor force analysis also includes the concept of "potential labor 
supply." This term is defined as the group in the population that could 
1e drawn into the labor force providing suitable employment opportunities 
were available. The size of this group is generally estimated on the 
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basis of the highest labor force participation rates in an area of a
 
country selected because of advanced economic development. For example,
 
if the country is developing and a particular city has an expanding in
dustrial facility providing jobs with good hours and wages it has been
 
found in the United States that in this city the labor force participa
tion rate of women rises from the normal 30 to 35 percent of those 14
 
years or over to as high as 50 percent. These percentages are applied
 
to another city where the economic program calls for the location of a
 
new production facility or the expansion of the old ones. The estimates
 
so derived will indicate whether the local labor force of women can staff
 
the expansion or whether additional workers must be brought in entailing
 
sizable problems of housing, schools, water, sewer, streets and other
 
community facilities. Similar approaches can be used for younger or
 
older men, whose labor force participation rates generally are not at
 
optimum. Although it may seem strange to bn worrying about the problems
 
of expanding the labor supply in an underdeveloped country, this problem
 
may occur quite often in particular areas impacted heavily by large proj
ects, and may increase in incidence as development accelerates.
 

Naturally, the estimates are rough. These must be qualified by a
 
knowledge of local habits and attitudes towards industrial work. How
ever, as is obvious, a rough notion of labor force potential is very
 
useful in planning economic expansion.
 

1. What Principal Kinds of Manpower Information Are
 
Needed for Economic Development?
 

The concept of need, of course, is another way of asking what the
 
uses of manpower information are in the process of developing an economic
 
program, which in turn determine the kinds or categories of informatioi
 
required for those purposes. At the risk of some repitition, it may be
 
helpful to recapitulate these uses briefly. Since the objective of nco
nomic development is the improvement and development of the country's
 
citizens and their lot in life, it is essential to obtain usable infor
mation within a country with respect to:
 

The nature of the human resources in terms of number,
 
.age, sex, literacy, education, training or occupation,
 
productive activity, geographic location and total
 
population trends. This supplies the basic framework
 
for development considerations.
 

The labor force status of the economically active
 
portion of the population; i.e., the extent to which
 
it is employed, unemployed or underemployed, not in
 
the labor force temporarily, and in what sectors of
 
the economy.
 

The demand for labor in total terms, by industry, by
 
occupation and by location, i.e., in all significant
 
labor market areas.
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The degree of balance or imbalance which exists in the
 
labor market between demand and supply (total, by oc
cupati on and by labor market area), both currently and 
estimated for specific future periods as determined by
 
economic plans.
 

There are several major sources and methods by which these kinds of
 
information are obtained.
 

a. Periodic Census
 

This familiar category of information is a tabulation of the total
 
population by age, sex, labor force status, occupation (in broad terms),
 
area and industrial attachment, and by urban, rural and district totals.
 
These studies are costly and laborious. Hence, they are only made at
 
fairly infrequent intervals, such as every ten years. While they are of
 
great value in providing information on long-run trends and provide im
portant and essential benchmarks, or frames of reference against which
 
other data may be gauged and trends established (between censuses), the
 
information is not frequent enough to be of practical use in meeting the
 
current or shorter term problems. And change is particularly marked and
 
rapid in developing economies.
 

Iln the United States the decennial census is supplemented by a 
sample census of the population and the labor force taken 5 years after 
each decennial census. The sample census not only provides more current 
information than the decennial one but, what is more important, it pro-. 
vides a means for correcting the monthly labor force report mentioned in 
item c below. This latter report is based on but a few thousand house
holds and therefore must le corrected against benchmarks as often as 
possible.
 

b. Vital Statistics
 

This category concerns itself primarily with births and deaths.
 
Information is derived from these data which is highly useful in calcu
lating the depletion of the labor force due to deaths and additions to 
the labor force due to natural growth (but only where information is
 
available about death rate in the age groups from birth to normal age of
 
entry into the labor Force). Annual rates are usually available at pro
vincial or national headquarters. 

In conjunction with the frame of reference provided by the census, 
the flow of vital statistics makes possible useful estimates as to any 
significant shifts in the composition of the population, year by year 
(n,o and sex) as well as rate of population growth. These demographic 
changes are of basic significance in long-range manpower planning. (For 
example, it is quite important, in the United States, to know that there 
will be a period of very "lean years" among adult males in the labor 
force until about 196q owing to the sharply curtailed birth rates during 
the economic depression in the 1930's.) 
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Particularly careful manpower planning is necessary to meet future

requirements in the "long-training-lead-time" jobs (professional, manage
rial, engineering, scientific and highly skilled manual workers) which
 
are in such short supply and so costly to produce. It is extremely im
portant in these plans to calculate the anticipated annual losses from
the labor force in these occupations for reasons of death and retirement.
 
In many former Colonial possessions an additional and very largo element

in the replacement needs is the foreign or expatriated workers who have

formerly held the majority of all the jobs requiring higher skill and
education. 
These people must be replaced in addition to the net increase
 
in the requirements brought about by economic expansion. 
By using vital
statistics data, the labor force survey data (c below) and the base pro
vided by the last census, it is possible to make useful and realistic
estimates of these prospective losses for planning purposes. 
 (Degree of
replacement of expatriates will be a matter of government policy.)
 

The replacement problem is larger than is often appreciated, par
ticularly in the beginning phases of a development program when the highlevel skilled occupations are heavily weighted with persons in upper age
brackets. In one "western" country, for example, even with no abnormal
 
weighting, the replacement factor for just a 5-year period amounted to

almost 40% of the currently employed males in the 55 years (plus) bracket.
In the 35- to 54-year bracket it was about 5% in addition. Putting the
 
two brackets together, the manpower planners realized with a shock that
they would have to educate and train a number equal to about 45% of the

total high-level skilled group in just one major industrial sector simply

to replace losses from death or retirement in the existing cadre of work
ers in only five years. In fact in any particular industrial segment in
an underdeveloped country (within the physical expansion which is possible

in a 5-year period), 
the number which need to be trained as replacements

for the highly skilled workers thus lost may well be larger than the
 
number needed for the expansion itself.
 

c. Unemployment, Underemployment and Employment Reports
 

(1) Unemployment: The Periodic Labor Force Report (Monthly
 
orQuarterly
 

Manpower and economic planning require data which pos
sess timeliness and currency if they are to be of prac
tical use. These characteristics are not present in
 
census information. In a fluctuating and changing
 
economy the government needs sensitive barometers for
 
gauging the broad national movements taking place as a
 
result of policy application and other influences.
 
Since a main objective of the development program is to

decrease unemployment and increase employment, the move
ment of these factors is of prime interest to the "de
velopers."
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In order to create such a barometer, which could pro
vide frequent "readings," the sample labor force report
 
was devised, and is used in one form or another in the
 
U.S.A. and several other countries. By a relatively
 
small number of interviews in a carefully controlled
 
sample of households it is possible, in the U.S.A. for
 
example, to produce each 30 days a "Monthly Labor Force
 
Report." (Published each month in the U.S. Department
 
of Labor MONTHLY LABOR REVIEW, Table A-i.)
 

This report's greatest value, in a mature industrial
 
economy, is that it provides a monthly measure of un
employment. In a democracy this is very important

because of pressures for unemployment insurance, relief,
 
and public works programs that unavoidably develop when
 
unemployment is high.
 

In an underdeveloped country the report would be still
 
more useful because it indicates trends of employment.
 
This is the key labor market information for economic
 
planning. If industrial employment is rising it indi
cates that the program is moving forward. The rate of
 
rise of employment is also a rough measure of whether
 
or not progress is on schedule.
 

By contrast in an underdeveloped country there is less
 
unemployment per se, as defined in mature industrial
 
economies. Rather the problem is that of underemploy
ment (see (2) below). The underemployed at times in
clude significant proportions of the labor force whose
 
contribution to society is very small and personal in
come and standard of living very low. In fact, as the
 
economy of the underdeveloped country expands, both
 
employment and unemployment may rise as the underem
ployed become work seekers for the better industrial
 
jobs, abandoning their previous unremunerative pur
suits.
 

This kind of sample survey provides the basic current
 
source of data covering the whole labor force which
 
can be made available for a reasonable cost. It has
 
definite limitations, and owing to technical problems

incident to the measurement of "underemployment" (dis
cussed below) it cannot be classed as an exact system
 
of measurement when applied in underdeveloped coun
tries. It is generally viewed, however, as a valuable
 
tool in the collection and interpretation of current
 
manpower information.
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(2) Underemployment Measurement
 

The high incidence of underemployment in underveloped
 
countries (particularly the densely populated ones)
 
creates a peculiar problem when transferring the 
monthly (or quarterly) labor force survey techniques
 
to an underdeveloped economy. In developed countries
 
a worker generally tends to be employed full time 
(e.g., 40 hours a week). In the weeks he is not work

ing full time (for voluntary or involuntary reasons)
 
he tends not to work at all. Hence, such an individual 
can be designated meaningfully as "working" or "not.
 
working." His answer to the survey interviewer is
 
usually unequivocal.
 

This is not the case in densely populated countries
 
where the "back-up" of large numbers of' workers on an 
insufficient amount of land produces huge numbers of' 
people nominally "employed" or "working" ,uL act~ual ly 
contributing very little in the way of production. In 
many cases there has been a spill-over of such people
 
into the urban areas where they put. in time as public
 
porters, vendors of one kind or other, selling a few
 
oranges or razor blades, etc. The great majority of
 
all of these could be withdrawn from their "employ
ment" with no noticeable effect on the gross national
 

product. Nevertheless, almost all of them would tnd
 
to answer in a labor force survey that they were '..ork

ing." This phenomenon has appeared in the census
 
studies in a number of underdeveloped countries, par
ticularly in Asia, where the results (based on the
 

answers to this question) often purport to show about
 
the same unemployment figure, or a lower one, than
 

that which obtains in economically advanced countries.
 

In order to cope with this problem some countries have
 

added a question, asking the workers the number of
 
hours he worked in the survey week. It was bolieved
 
that the anticipated low number of hours reported would
 
provide a clue to the amount and degree of underemploy
ment. This has not worked out. Because they eke such
 

poor returns for their submarginal contributions, most
 
such individuals put little or no value on their time
 
and characteristically spend long hours attempting to
 
increase their incomes by selling a few more oranges
 
or picking up a few more odd jobs. Such workers ac
tually tend to report longer hours than those on bona
 
fide full-time employment.
 

The best solution has been developed in Puerto Rico,
 
and the modification made in its Quarterly Labor Force
 

- 46 



Part 	II Chapter D
 

Survey would appear to have genera] applicability to 
all densely populated, underdeveloped countries. Man
power planners in Puerto Rico have been able to split
 

off the underemployed from the employed by asking
 

questions which identify three groups of persons as
 

underemployed.
 

(a) 	 Subsistence Farmers, i.e., those farmers who con
sume 	most of their own output.
 

(b) Wage and Salary Workers who worked less than 35
 
hours in the measured week of the survey, although
 
they wanted more hours of work.
 

(c) 	Self-employed persons (except subsistence farmers),
 

and unpaid family workers who looked for work in
 
the survey week.
 

Reasonably accurate identification of the volume of the
 

underemployed is of considerable importance to an under

developed country's manpower plans. This group of the
 

population is usually far larger than the reported num

ber of "unemployed." It represents a fair proportion
 
of the potential labor supply for development purposes
 
and is an esseniial factor in plotting the dimensions
 
of the development program. Regular labor force re

ports hignlighting this category can be an important 
"control" for the government in gauging the effect of 
its programs in reducing the backlog of unemployed and 

underemployed once the development program is under 
way.
 

(3) 	Employment Reports 

As pointed out in (1)(above), the labor force surveys
 

do yield a broad or gross employment total as a by

product of their primary focus which is unemployment.
 
It is obtained easily in the survey of households at
 
little extra cost and is of some interest because it in

cludes, in addition to wage and salary workers, all
 

self-employed and unpaid family workers. Its overall
 

utility, however, is quite limited because it provides
 

no industrial detail.
 

Most 	developed countries, however, find it necessary
 

to obtain more detailed and meaningful employment re

ports on a monthly or quarterly basis. These reports
 

are obtained from a representative sample of all em
ploying establishments by industry and provide detailed
 

national totals. In the U.S. the Bureau of Labor Sta

tistics provides a monthly report of all wage and
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salary employees, arranged by 8 major industry cate
gories and some 200 sub-categories (Table A-2, MONTIILY
 
LABOR REVIEW). It also breaks out the numler of pro
duction and nonsupervisory workers for these indus
tries (Table A-3, MONTHLY LAPOR REVIEW). F'rom these 
reports it is possible for the government and other 
interested groups to observe with great accuracy the 
impact of development plans, or the play of economic 
forces on employment levels, industry by industry, in
 
the most specific terms.
 

For reasons which do not require treatment here, the
 
BLS Employment Series does not obtain information from
 
employers as to the future near-term demand for labor 
by occupational category. This information is secured
 
by the Employment Service In its Area Labor Market
 
Analysis program.
 

(4) Reports from Educational and Training Institutions
 

In a growing economy, some of the earliest labor short
ages would be in -he key professional and managerial
 
groups, as well as among scientists and technicians.

For this reason the output of educational and training 
institutions is one of the most valuable reports for 
manpower purposes. In the United States thu Office o' 
Education provides detailed annual reports by spcial t.y
(i.e., electrical engineer, mechanical engineer) of the 
number of graduates from universities and colleges an i 
the number in each class (freshmnn, sophomore, junior. 
and senior). By looking over the relationship between 
the size of the freshman class and the number who grad
uated, projections can be made of the number 
of engi
neers, scientists and other specialists that should 
become available 4 years hence. If the schok.1s of'fer 
graduate work, simple ratios can be developed to forr
cast production of Ph.D.s and M.A.s. 
In most under
developed countries special reports showing students
 
returning from education abroad will supplement this
 
kind of information.
 

A comparison of these figures with the employer's de
mand figures (E.S. Area and Industry Reports) will
 
indicate whether the nation will have an adequate sup
ply of managerial and professional people or whether
 
it will face a continuing deficit.
 

d. Area Labor Market Analysis
 

(1) General
 

Except for the census and vital statistics, all of the 
other principal manpower reports or categories of data 
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have utility primarily as national totals. Essential
 
as these are in givin6' government the knowledge it must
 
havo in planning and guiding the manpower elements of
 
the economic development program, they do not provide
 
the needed local labor market information. The local
 
labor market areas are, after all, the points in the
 
economy where the broad plans and programs are trans
lated into reality. Local information therefore, is
 
indispensable in a geographically large country with
 
major industrial concentrations by area.
 

Area labor market analysis seeks to establish, within
 
the geographic limits of a labor market area, essen
tially the same kinds of information about that par
ticular area that the previously discussed analyses
 
and Information established for the nation. In ad
dition, area labor market analysis brings into sharper

focus and in more meaningful terms (for action) the
 
current imbalances between demand and supply (in total
 
and by significant occupations), both as they currently
 
exist and in regard to the changes which are expected
 
to occur. In the local analyses the occupational in
formation can be quite exact. This precision ordinar
ily does not exist in the national totals. For 
example, census categories such as "craftsmen, fore
men and kindred workers" will not meet the needs of 
the labor market at its operating level, i.e., the 
local area where specific jobs must be filled by spe
cific numbers of workers with specific skills and 
training. 

(2) A More Detailed Description
 

A more comprehensive description of area labor market
 
analysis may be useful in discussing this vital tool
 
with host country officials.
 

Area labor market analysis deals with the evaluation
 
and measurement of the economic and social forces as
 
they relate to the employment process in a local labor
 
market. Area analysis concerns itself with the quan
titative and qualitative aspects of labor demand in
 
all industries and occupations within the geographic
 
boundaries of a local area. It also considers the
 
number and characteristics of the total labor supply
 
and evaluates the factors which affect the demand
supply relationships in the area.
 

Area analysis is generally based on two fundamental
 
principles. The first recognizes that most workers
 
u.-ually are not completely geographically mobile;
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their freedom of choice in accepting employment oppor
tunities without undue hardship or dislocation of cus
tomary social habits or living standards is usually
 
limited to a reasonable commuting distance. The second
 
and subordinate principle acknowledges the practice of
 
employers to recruit most workers from within a reason
able commuting distance of the place of employment.
 
However, there are certain instances where these prii
ciples do not fully apply, as for example, in scien
tific, managerial and many other professional occupa
tions, large-scale construction projects, and in
 
agriculatural activities where it is necessary to use
 
migratory or foreign workers. 

Because of the intimate relationships of the numerous
 
variables in a labor market, the measurement nnd eval
uation of any one factor cannot be made without full
 
consideration of the other forces which have a bearing
 
on it. Thus, for example, Ltnu number and characteris
tics of workers who will come into the labor market in 
search of employment depends on the extent and type of 
employment opportunities in the area and on such con
siderations as the period of the year when nonworkers 
are free to enter the labor force (school graduation 
or summer vacation), the extent to which potential
 
labor reserves have already been utilized, the extent
 
of shifting between agricultural and non-agricultural 
employment, and the availability of adequate community
 
facilities.
 

An analysis of total area labor demand and supply must
 
evaluate employer specitfications regarding wages, hours
 
of work, age, sex, skill, experience, and union affili
ation. Other considerations include competing labor
 
demands, and the location of plants in relation to
 
transportation and community facilities. The size and
 
characteristics of the labor force and its two major
 
components, employed and unemployed, in addition to
 
being important indicators of current economic condi
tions in the area are important for an understanding
 
of other labor market trends. For example, the size
 
and characteristics of the labor force in relation to
 
total area population and its characteristics indi
cate the extent to which additional workers can be
 
recruited to expand the labor supply. This is vital
 
in determining location and rate of expansion of new 
plants. An evaluation of area employment trends in
dicates the changing character of the area labor mar
ket outlook data obtained from employers and other
 
sources.
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In operating practice, Area Labor Market Analysis in
volves two separate types of analysis and reports:
 

(a) Basic Analysis and Report
 

The basic analysis is designed to provide a com
prehensive picture of the human resources of the
 
area, and to show how they are deployed and what
 
geographical economic and social factors influence
 
or characterize their activities in the labor mar
ket. This analysis needs to be made only at
 
fairly infrequent intervals (once a year should be
 
enough). Its purpose is to provide a comprehensive
 
frame of reference to serve both as a starting
 
point and eventually as a background for continu
iny studies of the current and future relation
ship between the supply and demand for labor. It
 
serves the purpose too of enabling changes that
 
are occurring in the market to be placed in proper
 
perspective with the whole population and labor
 
force.
 

(b) ConLinuinfr Analvsis and Reports 

The purpose of the continuing analyses is to keep 
under detailed review the current and short-term 
relationships between the demand and* supply for 
labor by area, industry and occupation, to identify
 
the factors that are causing variations and lack 
of balance and to draw conclusions as to the 
courses of action that, seem desirable. It may be 
regarded as a technique by which long-term plans 
for fuller employment can be trimmed to local and 
short-term variations in economic conditions.
 

The frequency with which these continuing analyses
 
are made depends upon how effectively they can be
 
acted upon in the period between reports, and
 
whether significant changes calling for action are
 
likely to occur in these periods. The problems
 
associated with the collection, collation and
 
analysis of data will also influonce the frequency.
 
A desirable objective is an analysis of the current
 
and short-term situation in each area at least 
once a quarter.
 

e. Industry and Occupational Labor Market Analysis and Reports 

B:Pth of these types of analysis are of great value in manpower plan
ning and program administration. By singling out a specific key industry
 
or a spovific key occupation, or related groups of occupations for 
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analysis on a national or regional scale, the nature and dimensions of
 
the problem can be perceived as in no other way. Meaningful and well
 
directed action can then be taken when analysis indicates that trouble
 
is developing or that planned rates of progress are not materializing.
 
Most, if not all, of the essential information for these two special
 
type of analyses, is derived from the various reports previously dis-.
 
cussed as well as those touched upon below. A brief description is pro
vided for reference purposes, of both industry and occupational labor
 
market analysis.
 

(1) 	Industry Labor Market Analysis deals with labor market.
 
factors which affect a given industry or groups of
 
similar industries. Such an analysis can be prepared
 
on an area, State, or regional basis or for the Nation
 
as a whole. Generally, an analysis of an industry will
 
deal with (1) current employment and past trends;
 
(2) required future employment and expected manpower
 
recruiting problems, if any; (3) labor turnover; (4)

working conditions; (5) hours of work; (6) earnings;
 
(7)wage rates; (8) technological development, and (9)
 
changes in skills needed.
 

Analysis of past trends of employment for the industry
 
should compare and analyze current levels with thosn of
 
recent years a~d with significant benchmarks; should
 
give reasons for changes in employment coverinF such
 
items as changes in demand for products (domestic
 
consumption or exports), financial difficulties, govern
ment regulations, industrial disputes, shortages of
 
labor, materials, etc. Geographic distribution of em
ployment and by size of establishment also provides
 
meaningful data and helps to identify problem areas for
 

::-the industry. Attention must also be given to the
 
sources from which workers are recruited to accomplish
 
employment expansion and to indicate the adequacy of
 
supply to meet the present and future needs.
 

Evaluation of short- and long-range future recruit
ment problems for the industry is the focus of industry

labor market analysis. The volume of required future
 
employment in relation to current and past employment

levels must be indicated and reasons for expected changes
 
must be Included in the analysis. If employment in the
 
industry is expanding, the sources of labor supply and
 
the skills of the workers needed, their availability,
 
the timing, the hiring specifications, and the hiring
 
channels are all significant to the understanding of
 
employment conditions in an industry and for the develop
ment of manpower programs where needed. Similarly, it'
 
the industry expects reduction in employment, infor
mation is needed on how such a change will be accomplished
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(by layoff or normal turnover), the timing, the oc
cupations to be affected, and possible employment
 

opportunities for laid-off workers.
 

Information on and analysis of labor turnover for an
 

industry provide a management tool for employment
 
service operations, especially at the local level, as
 
well as necessary data for economic analysis. Turn
over is costly and represents a wastage of national
 
resources. Abnormal turnover rates (accessions or
 
separations) can be used to identify plants which have
 
employment problems. New hire data, particularly, are 
e.ssential to the management and supervision of the
 
local off ice. 

Analysis of' an industry should also contain eval
uation of' in-plant and community conditions that affect 
retirement or retention of workers. A comparison of 
data on hours of work, wage rates and earnings by in
dustry provides information on the industry's com
petitive position for workers in the labor market.
 

(2) Occupational Lal-'or Market Analvsi:; concerns itself with 
factors which affect demand-supply relationships in a
 
particular occupation or group of closely related oc
cupations. it. evaluatcs the futia'e orccupational job 

opportunities in relation to training rate. It in
eludes a study of' the relation between the number and 
chara-teristics of anticipaited lai-or supply and oc
cupational laLor demand -xpressod in terms of job re
quiremunts, employer specifleatio,.s, hiring and pro
motional opportuni ties, and legal restrictions affecting 
employment., basic to occupatioral labor market infor
mution is a clear definition of the occupations or oc
cupational groups t.o le stu,11f,!. !)eponding upon the 
or:cupations studied and the ,.c.'d for the information, 
occupational labor market. i form-it.lon c'in be developed 
for an area, a State, a ',7on, or for the Nation as a 
whole. 

Since most. workers sp.-k emilcymnnt in specific occupa-
Lions anl employers usually hire workers with speific 
skills, oucupatio:al labor mirk,t. in!'ormation is of' 
great importanc.ce to un.ierstandi,'g of the functioning 
of' Ih, labor inarket. Th. ne,,d for oc'ip'tional a.1or 
market information Is widosproad. It, is needed by tlhe 
Employment Service for effective local office operations; 
by training officials to plan suitable programs; by em
ployers t~o assure thneselves of an adequate workforce 
with appropriate skills; and by workers to make 
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appropriate vocational choices. 
To meet these needs,
an appraisal of the occupational labor market (locally

and nationally) is necessary.
 

We live in a dynamic society with some industries ex
panding and others declining. In any one area, the
occupational needs may change markedly as old industries
decline and new activities develop. Depending upon the
needs, the development of occupational labor market information may take a variety of forms. 
 Several of these
 
are outlined below. 
Within each of these, variations of*
approach are possible, and some examples of these varia
tions are noted.
 

Appraisal of the lohal occupational labor market will

yield information by occupation on manpower require
ments and resources 
in specific occupations, both
currently and estimated for specific future periods.
One particular application of this kind of Occupational
Labor Market Analysis was discussed in Chapter P, section3 (Initial Manpower Assessment). Studios along these
lines in the United States are often referred to as
 
"Area Skill Surveys."
 

Another important type of research in the field of

occupational labor market analysis involves the develop
ment of occupational guides. in-
Such guides may cover

dividual occupations or groups of closely related occupations, occupations In important industries or they

may encompass a number of occupations of'interest to
particular groups, such as youth, older workers, and
agricultural workers. 
They give information on topics

such as 
(1) description of the job; (2) significance of

vie occupation in the community, the State, or the
Nation; (3) 
current and expected employment opportuni
ties; (4) training and experience requirements; (5)
availability of training facilities; (6) methods of
 
entry and opportunities for advancement; (7) working

conditions; (8) hours; and (9) earnings.
 

The selection of occupations or occupational groups for
which information Js needed is governed generally by the

following factors: 
 (1) importance of the occupation

there are always job opportunities resulting from turnover, deaths and retirements in large occupations; (2)
rapidly growing occupations; (3) current or expected

shortage situation; and (4) worker interests and needs.
 

There are many occupations which are not commonly known
and are not readily identifiable outside of an industry

setting. 
 In such cases, the analysis may cover the en
tire industry. For example, there may be much interest
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in jobs in plastics industries, or in electronics.
 
In addition, in some provinces or States, there may be
 
dominant Industries--such as textiles or mining. These
 
industries usually provide a great number and variety

of jobs. The description of such jobs and the analysis

of employment opportunities, in such cases, can best be
 
handled by an industry approach.
 

2. Supplementary Kinds of Manpower Tnformation 

There are a number of other continuing kinds of data and reports
which are useful for manpower planning and administration. While they

do not have the central importance for this purpose as those discussed
 
in section 1, above, they are none-the-less of interest and signifiance
 
to Lhose interested in this problem.
 

P fore discussing indices direetly related to manpower, it is worth

noting that in the United States one of the most useful economic indices
 
is the Federal Reserve Board's index of industrial productions, issued
 
monthly. It may be impractical to duplicate such an index in an under
developed country but a useful index could be built up, either Ly using
the gross units of production of basic industry or the money value of this 
production. Either figure should be reduced to a percentage of a base
 
yenr which 'would allow economic planners ready information on trends.
 
Wi th ,oxpevjonce, seasonal adjustments can be made on an index which shows 
at a glance whether industrial production is gaining at the rate expected. 

The more common kinds of data are:
 

it. ('onsumnejs Pri c ] ndnx 

Inflation is an ever present hazard in a developing economy. To the 
extent it.raises consumer prices at more rapid rates than wages increase 
worker motivation suffers, labor supply from rural areas become difficult 
to attract, production suffers and the developing economy is retarded in 
Its progress. This index furnishes the government with a fairly sensitive
 
indicator, which when considered in relation to data on hours, wages and
 
total earnings, makes it possible to initiate remedial action in time to
 
be ef'rective. 

b. R.ports on Averape Hourly Earnings, Hours Worked Per Week 
and Gross Weekly Earnings
 

These are usually confined to production workers (nonsupervisory) in
 
manufacturing industries. They reveal movements and trends in a key in
dustrial section of the economy, and particularly differentials among

individual segments which may have an effect on movement of labor, re
cruitment, et al. 
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c. Reports on Absenteeism
 

These can be important indicators in developing economies where the
 industrial workforce, recently recruited from the villages and farms, has
 
Pronot yet made a full commitment to an industrial, urban way of life. 


gressive reductions in this rate is significant in measuring advances to-


Comparative figures among different manufacturing
ward this objective. 

industries may also suggest abnormal problems in working conditions, safety,
 

wages, et al.
 

Reports on Work Stoppages Resulting from Labor-Manapement
d. 

Disputes
 

Reports of this kind usually provide information on the number of
 

stoppages, the number of workers involved and the total man days of idle
 
of
time resulting therefrom. Its value as a rough indicator of the state 

serves to measure thethe management-labor climate is apparent, and it 


severity of the disruptions caused by disputes.
 

e. Social Security Records
 

As Social Security programs come into being (and many underdeveloped
 

countries have some type or other), they can yield very useful reports, 

providing data for bench mark and employment trend purposes. 

3. Organizational Provisions for Manpower Statistics ard Informition
 

Allocation of responsibility within the government structure for the
 

production of the various items will of ccuroe vary rather widely among
 

countries depending on a number of factors which need not be explored here.
 

However, advice may be sought by host country officials in this point,
 

particularly at the time of initiation of a program, or during the course
 

of a governmental reorganization.
 

In most underdeveloped countries the choice will be relatively simple
 

because there are very few existing institutions for these purposes. Quite
 

typically there is just one agency, a Central Statistical Agency. Such a
 

central organization may be assigned all of the various kinds of manpower
 

statistics and information (beginning with the census) described previously
 

in this chapter with one notable exception. The field of area labor market
 

analysis and reports (1, d above) is far better handled by a National
 

Employment Service than by a Central Statistical Agency. Much of the infor

mation essential to these key reports accrues to the local employment of

fices (located in the labor market areas) through their operating and
 

organizing functions in the local markets and is quite difficult to obtain
 

in any other way. It is possible to secure these reports by other means,
 

but if a National Employment Service can be justified (see Chapter E) in
 

terms of the size and complexity of the country's labor market areas
 

organizational responsibility for this kind of reports should by all means
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be allocated to it. This applies also to the Industry and Occupational
 
Labor Market Analysis Reports discussed under (1, e above).
 

On the other hand, the National Employment Service should never be 
assigned responsibility for conducting Labor Force Surveys if any other 
alternative is available. It is rarely, if ever, equipped to handle thiv 
complex and highly specialized statistical operation. 

Where some choices exist, a good grouping of functions is as follows:
 

. Census and labor force surveys A Central Statistical Agency or 
Census Bureau
 

-Area Labor Market Analysis; The National Employment Service 
Occupational and Industrial
 
Labor irket Information 

Employment Reports ;
 
Corsumers Price Index
 

Avoi.auie Hour]y Earnings. Hours
 
Worked Per Week and Gross A Bureau of Labor Statistics in a
 
Weekly Earninps 	 Le.bor Department or a Labor-Social
 

Security Ministry

Atnnteoism Reports 

Work St~oppage Reports 

Output, of Educational and 	 Ministry of Education (or whatever 
Training Institutions 	 Central Agency provides significant
 

administrative funds for these
 
educational activities)
 

Vital Statistics 	 Collected locally by city and
 
province, or State governments.

Nationally, by a Central Statistical 
Agency or a Health and Welfare Minis
try.
 

Index of Industrial Pr'oduction 	 Central Bank
 

- 57 



PART II
 

CHAPTER E
 

THE ROLE OF A NATIONAL EMPLOYMENT SERVICE
 

IN THE
 

MANPOWER PHASES OF ECONOMIC DEVELOPMENT
 



Part II-Chapter E 

THE ROLE OF A NATIONAL EMPLOYMENT SERVICE 
IN THE MANPOWER PHASES OF ECONOMIC DEVELOPMENT 

1. Summary 

Previous chapters have outlined the initial steps involved in prepar

ing a foundation for a manpower program, the establisunent of a top level 
planning organization and bringing into being the manpower statistics 

and information essential to manpower planning and program direction. 

Manpower statistics, labor market information and manpower planning
 

are all vital elements in a manpower program. However, they would have
 

only very limited value standing alone. Manpower programs cannot be car

ried out in a vacuum. There must be machinery to get things done, to carry
 

out the plans and to accomplish the desired results. A National Employment
 

Service fills a substantial proportion of these needs. It, together with
 

the education and training institutions, discussed in the next chapter,
 
11"11, constitute the points at. which manpower planning is translated into 

constructive action. Its important operating functions, considered
 

in combination with its collateral and extensive occupational and labor
 

market resena'ch contributions endow the National Employment Service with 

uiique importance in the administration of a manpower program for economic
 

development. 

Once established and brought to an acceptable level of operating
 

efficiency, a National Employment Service provides a permanent adminis-


Lrative organization, with operating offices in every important community
 

in the country. These local offices (as well as the headquarters office)
 
are -A.a'fed with personnel thoroughly trained in all phases of occupa

tional technology, and equipped with a detailed and expert knowledge of
 

the labor markets in which they operate. The offices ac't upon each of
 

the area labor marke,.s in which they are located, organizing these mar

kets by bringing employers and jobseekers togethei, identifying imbal

ances between labor supply and demand and initiating actions to bring
 

them into balance, both in quantity and in quality. 

,imaddition to e'fecting the internal organization to the area labor 

mrket.s, the employment, service has the capacity and the facilities for 

moving worker-s across the, country from localities of labor surplus to 

areas or demand. It can be manage and direct movementlabor used to the 

ol' migratory agricultural workers at the right time and in the right 

miuilburs. Recruitment, selcction and placement of workers t'or a wide 

vnriety of' piblic works and other public enterprises is a common task 

oi' the employment. service in many countries. It is a key control agency 

in the event o1' deferse mobilization and provides a foundaton for future 
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programs of social security, such as unemployment insurance.
 

The occupational research program of the National Employment Service
 
can be the means for introducing the pi'incipal elements of scientific
 
personnel management into the nation's productive enterprises, private

and public. Through its employment counseling services it enables )abor
market entrants and others to choose the occupations most appropriate to 
their skills, abilities and aptitudes, thus appreciably improving the 
utilization and effectiveness of the labor supply.
 

Because its office network covers the major employment centers of
 
the nation, the employment service is capable of iaking a wide variety

of special studies on particular manpower matters of interest to the
 
Office of Manpower Resources and Planning or to the Economic Develop
ment Agency. These studies are in addition to producing the regular
 
area analyses and occupational and industrial labor market informntion
 
reports.
 

2. 	A More Detailed Review of the Functions of a Nntional Employ
ment Service
 

Mission and embassy officials who have not had a close familiarity

with the manpower field may find a more detailed description of the five
 
principal functions of an employment service useful in discussions with
 
host country officials.
 

a. 	Placement
 

This is probably the best known and most familiar of the functions
 
of an employment service. 
 It is more or less the keystone, and the
 
effectiveness of other functions and services performed depend to a

substantial degree upon the technical.strength of the placement function
 
and upon the extent to which it is accepted and used by employers and
 
workers. Described in broad terms, the plncement function sounds rel
atively simple. It consists of forming a central exchange in the labor
 
market through which employers can obtain (from all of the labor available
 
at any point in time) the particulnr workers best qualiFicd to meet their
 
job 	requirements. Conversely, it provides the same central.facility
through which workers may have access to arid be considered for all jobs

for which they may be qualified. In short, it brings together the right

man 
for the right job, and provides for an orderly organization of the
 
local and national. labor markets. 
It not only effects great savings in
 
time and effort to both employer and worker, but effects the even greater

savings which derive from the proper matching of man and job and eliminates
 
or reduces the serious economic loss which occurs when the worker takes
 
employment for which he has no aptitude or when the employer engages

workers who lack the abilities to carry out his work satisfactorily.
 

While tae essential description of this function sounds rather
 
uncomplicated, the actual provision for an effective, widely accepted

placement service is a complex and difficult administrative achieve
ment. It involves among other things:
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(1) The development and application of a precise employ
ment interviewing technique for determining the oc
cupational qualifications and aptitudes of work seekers
 
and the exact job performance requirements of employers
 
requesting workers.
 

(2) Development within the employment service organization
 
of expert knowledge of all of the occupations and in
dustrial processes which are found in the economy (to
 
aid in this process the offices must be organized to
 
facilitate this specialization, and there must be under
taken the development and use of a wide body of oc
cupational reference material, job descriptions, oc
cupational classifications and codes, oral trade tests,
 
aptitude tests and proficiency tests).
 

(3) Maintenance of close contact and good working re
lationships with management and hiring officials in all
 
employing establishments of any significance, for the
 
purpose of achieving an understanding of their employ
ment problems and to bring them to use the facilities
 
of the employment service in solving these problems.
 

(4) 	 Maintenance of a similar contact and relationship with 
leaders of workers' organizations to nssure their under
stanrlng of' the service and to encourage the use of the 
service by workers. 

(5) Development of special apparatus and methods for the
 
clearance or transfer of workers from one city or section
 
of the country to another as dictated by the rapidly 
changing needs of industry and agriculture brought about 
by a program of economic development. 

(6) 	 The administrative tasks of selecting the proper person
nel to carry out this work, training it to perform ex
pertly, developing internal procedure and organization
 
to achieve results most effectively and economically
 
and providing proper supervision and direction of such
 

staff located in widely separated offices throughout
 
the 	nation. 

b. Occupatibnnl Analysis 

This function is primarily one of research, and its purpose is to 
develop the wide range of occupational tools qnd reference materials 
whiich arc used by the e-mployment service itself in its placement and 
employment counseling functions, and which arc furnished by the employ
ment sei"vice to industry for its use in scientific personnel management 

1nd iupI-oved utilization of its manpower. These products are also
 
'urnished to the schools and other educational institutions in the
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vocational guidance and occupational preparation functions which are per
formed therein.
 

The occupational analysis function has two major phases:
 

(1) Job Analysis, which is the scientific study of oc
cupations in the economy, preparing a rational classi
fication and coding structure for these occupations
 
which make clear their relationship and industrial
 
attachments, and publishing such informntion in a form
 
most useable for all consumers ol' it. This phase also
 
includes the preparation of explanatory and instructional
 
material with respect to the techniques of job analysis

itself and its many uses in industrial and personnel
 
management.
 

(2) Worker Analysis, which is the scientific sLudy of worker
 
characteristics, abilities, and aptitudes, involves
 
the preparation of methods and tools for their assess
ment. Characteristic products of these studies are oral
 
trade tests, interviewing aids, aptitude and proficiency
 
tests.
 

c. Industrial Services
 

This function is primarily one of aiding employers in identifying

hiring and employment problems within the plant and training or famil
iarizing the plant management in the appropriate techniques which will

aid in solving such problems, thus advancing the firm's ability to
 
utilize its workforce more effectively. In short, it involves "exporting" to other sectors of the economy the fruits of the employment service's
 
own research, techniques and methods. In performing this function the
 
employment service may utilize any or all of the techniques developed by

its occupational analysis and Placement programs as well as pertinent data
 
from its labor market information program. Modern personnel or manpower

management pretty much rests on these fundamental techniques, partic
ularly those of job analysis. All of the following activities are de
pendent to a great degree upon it:
 

(1) job classification
 

(2) worker selection
 

(3) job training
 

(4) organization and simplification of work
 

(5) lab relations (is heavily dependent upon clear-cut defi
nitions of duties and responsibilities as the basis for
 
rational negotiations and collective bargaining)
 

(6) personnel efficiency rating
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(7) development of health and safety programs
 

(8) job evaluation and rate setting
 

d. Labor Market Information Program (See also Chapter D, Section 
1.)
 

The employment service develops techniques for collection and
 

analysis of' employment information (employment levels in total and by
 

industry category, employment trends and forecasts) for all of the sig

nificant labor market areas in the country. It also prepares nation

wide sunmaries of' such information. This information is gathered, ana
lyzed and published on a regular periodic basis. The service also makes
 

longer range studies of trends in employment (growth or decline) and 

other characteristics of selected industries and occupotions which are 

of importance in the economy. All of this information is used by the 

employment service itself in the planning and conduct of its various 

activities, and it is also provided to other agencies of government for 

their use in economic planning and action (for example, to aid in the
 

location of industries or public works). It is provided to schools and 

other educational institutions where it is used to stimulate or modify
 

courses of training or in vocational guidance conducted by the schools. 
Private employers and their trade associations and union organizations
 

also are furnished and use this type of information.
 

The employment service specializes in area analysis, industry and
 

occupational labor market information, all of which are vital to manpower
 

pl-inning, and the direction of manpower programs in economic development.
 
It normally depends on other agencies of the government for periodic labor
 

'orce data giving natioi~.n totals on unemployment and employment.
 

e. Employment Counseling 

Tiis function involves the development, of techniques and methods 
(and the collection of' n substantial body of organized vocational in

:'ormatioii) which are designed to assist individuals in arriving at a 

vocational choice, or in solving other problems which affect the in

dividual's nbility to undertake or hold employment. (such as the presence 
of n physical handicap). For its effective performance this function 
relies neavily iipon the basic interviewing technique discussed under 
"P] acemnt," the occupational inf'ormation and reference produced through 
Jol and workcr analysis aind the information with respect to the location 
-ad number of job opportunities which result from an -tive placement pro
grilm and a sound labor arkot. information. 

The employment counseling services are provided directly to eco
nomically active persons who require such help, and to young persons 
entering the labor market, by specialized staff in the field offices of 
the employment service. In addition, and of equal importance, the employ
ment service makes its techniques, tests and organized occupational in

formation available to the nation's schools qnd where necessary trains
 

schools personnel in their use. Two purposes are served through this. 
It enables the vocational counseling process to begin at its most
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effective time, some years before school-leaving age. In addition,
 
the advice and information provided to the schools with regard to current,
 
and prospective vocational needs in industry is a powerful influence in
 
shaping the nature and content of the curricula and training offered
 
through the schools, tending to make it more realistic and relating it
 
closely to the needs of the developing national economy.
 

3. Criteria for the Establishment of a National Empioyment Service
 

The employment service came into being as a social institution, in
 
response to certain needs. The first and major need was that for organj z
ing some of the complex and dynamic industrial labor markets in the more
 
economically advanced countries. The establishing of a central exchange
 
in the local labor markets and the provision of an active placement serv
ice was the response to this need. As the national employment service
 
matured, corollary and highly useful related activities or services were
 
added to strengthen and make more effective the basic function of place
ment and to serve other economic needs as well. As might be expecLei,
 
the employment services were the pioneers in the development oi' occupa
tional analysis and the systematic classsification of jobs. In the snine
 
way labor market analyses and information services emerged, and for much
 
the same reasons, as did the placement-related services of employment
 
counseling and aptitude testing.
 

The specific point to this for underdeveloped countries is the ele
ment of need for these services. The existence of needs should be deter
mined and the degree or dimensions of these needs should be gauged care
fully. Not every underdeveloped country needs a national employment serv
ice and all o-thie functions which it performs. This is n rel tively so
phisticated and expensive institution which a poor country can ill afford
 
unless it needs these services badly.
 

Specific and detailed criteria to aid in determining the need for a
 
national employment service in a particular country are contained in
 
A.I.D.'s Manual on "The Establishment of National Employment Services in
 
Developing Countries" (1963).
 

These criteria need not be repeated here, except to indicate their
 
general nature. They are predicated on the fact that needs for an employ
ment service arise as a consequence of the growth of urban areas rind the
 
complexity and "velocity" (or degree or activity) o' the local and natior ,l
 
labor markets. Thus, a country whose economy has a certain degree of ur
banization, is undergoing substantial economic development, and has a
 
reasonable capacity for administration would need this essential machi.try
 
of government. Conversely, a country with little significant urban
ization, simple, uncomplicated labor markets, and a static economy woutd
 
not need an employment service and should not waste its energy and re
sources in trying to set one up. Nor should such a country be encouraged
 
to do so by U.S. technical assistance missions.
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The existence of a need for a placement 
service is the prime deter

minant, as to whether to set up the 
costly network of local emplyment
 

From time to time a country which 
: ,vc of rices throughout a country. 

dooo not meet the criteria for establishing 
an employment service as such,
 

or the other of the cor
if limited, need for one

have a legitimate,may 
Such services or functions as occupational 

analysis may 
ollary services. 

have utility for improved management 

in the few private or government
 

Some labor market analysis and information 
may be desired
 

ent,rprises. 
 can and should be pro
for various purposes. These auxiliary services 

by other means than through Le opening of costly
vided in such cases 

offices. Specialized occupational
]oneil, full-functioning placement 

more economically in these cases 
rcswirch activity can be provided much 

in an existing institution of government,by establishing the function 
preferably one responsible for the administration 

of governmental indus

trial enterprises such as transportation, utilities, or others. Labor 
more economically

market analysis and information activity can be provided 
in the Central Statistical 

-insuch cases by establishing the function 

Agency when one exists, or in the Census. The point should be made,
 

however, that when the country's economy is neither 
complex enough nor
 

dynamic enough to justify a system of permanent 
local offices for pla'te

ment pinposes it will only seldom have urgent need 
for these related
 

services.
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Part Il-Chapter F 

MANPOWER 	 TRAINING: PRODUCING THE SKILLS NEEDED 
FOR ECONOMIC DEVELOPMENT 

After present and future needs for manpower for economic development
 
have been determined both as to kind and amount, and after steps have been 
taken to create the planning, statistical and operating agencies essential
 
to the administration of a manpower program, a most formidable step still
 
remains. This is, of couse, the process of' creating or bringing into
 
bieing the particular skills needed by the developing economy.
 

Ii,is the purpose of ,his chapter to examine the major problems which 
exist in this area, consider steps which offer promise of their solution 
and to explore the kinds of administrative apparatus which might aid in the 
accomplishment of these objectives. 

1. How Skills Are Created or Acquired in the TISA 

In order to provide a framework for dealing with this subject, it may 
lc helpful to look at the way in which skills are acquired in our own 
country. With this as a general frame of reference, the prolem of the 
underdeveloped country may then be examined for similarities and differ
ences. From this comparison the logical direction of the underdeveloped
 
countries' efforts may be perceived more clearly.
 

a. Skill Categorios
 

At the risk of over-simplification, it will be useful to divide the
 
spectrum of 	skills into three broad categories. 

(1) Professional, Scientific, Engineering and Managerial
 

This group includes such occupations as doctors, phy
sicians, metallurgists, chemists, biologists, educators,
 
mechanical, civil and electrical engineers, adminis
ti'ators of substantial government, educational or private
 
enterprisns 	 or major subsections of same. 

All of these skills require substantial educational 
preparation (usually iiniversity graduation as a minimuni) 
after high school prior to entry on the job. 

(2) Technicians
 

This fast growing groups is of relatively recent origin.
 
(Except for the traditional occupations of draftsmen
 
and surveyors they represent new occupational groupings
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such as: engineering aides, testing technicians,
 
dental, medical and biological technicians, radio oper
ators and communications technicians, et al). In gen
eral they may be distinguished from the skilled group,
 
below, in that the functions of most technicians are
 
related to and directly supnort the work of professional
 
personnel. They are also more likely to be trained in
 
educational institutions than are the more traditional
 
skilled workers.
 

(3) 	Skilled Occupations ("Manual")
 

This 	group includes such familiar occupations as carpen
ters, brick masons, machinists, die makers, photo en
g-avers, loom fixers, molders, boilermakers and many,
 
rmny others. In general, they require as much "skill"
 
as the technicians who are set apart, or differentlat, 1 
from the skilled occupations largely on the basis of 
their work relationship to professionals as indicated 
above. Moreover, the same criteria can be used to 
identify both groups and to distinguish them broadly 
from 	unskilled or only semiskilled workers. TVese are
 
three common criteria:
 

(a) First the individual must possess tho disLinctivn
abilities required for a specific occupation. 
(Tnese distinctive abilities are above and beyond 
those acquired in the process of growing up, such 
as reading, writing, driving a car or tractor, or 
using a saw.) 

(b) 	Second, the skilled worker or technician must
 
achieve a particular level of competence. Every
 
skilled occupation has its own standards of what
 
tasks the worker must be able to master in a given
 
time, and the quality of acceptable work.
 

(c) 	The skilled worker or technician must have had
 
training,to acquire his distinctive abililfies and
 
competence. No one becomes a skilled worker with-
out some special effort.
 

Few skilled or technical occupations can be learned
 
through eithe' formal or informal methods, in less than
 
two years, and for most of these occupations the training
 
is longer.
 

In rough quantitative terms the skilled segment of our
 
civilian labor force in the USA consists of 8 to 1)mi]
lion 	workers and about one-half million technicians
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(i.e., total skilled and technicians comprise approxi
mately 14% of the total civilian labor force).
 

b. Acquisition of Skills in the USA
 

As indicated above, individuals in the professional, scientific,
 
engineering and administrative category acquirei their skills, almost ex
clusively, through universities and post-graduate university training, 
plus, of course, the essential experience on the job after entering the
 
profession. Formal instruction in post-high school institutions is
 
heavily relied upon to train technicians. (This instruction may be given
 
in a technical institute or through formal instruction provided by an
 
employer, usually a large one.) The curricula of such institutions in
variably include courses in mathematics and science, in the theory of the
 
specific field and in the practical application of general principle to
 
specific problems in laboratory or shop. Nevertheless, many technicians
 
do acquire their skills in the same informal manner that the majority of
 
the skilled category do.
 

The United States is generally regarded as having ample resources of
 
highly skilled workers, among the best in the world. It may come as a
 
surprise to many people to realize that the great majority of these highly
 
skilled workers acquire their skills through relatively informal means!
 

A study made for the Social Science Research Council shows that only
 
one-fifth of the workers who held skilled jobs in the decade between
 
1940-50 had even been in an apprenticeship program. This figure included
 
all drop-outs in addition to the much smaller number completing the train
ing. Probably considerably less than 10% of the total skilled workers
 
during the period studied acquired their skill through completion of
 
appren ti ceshi p. 

In general, American vocational high schools do not equip any signi
ficant number with the skills essential to meet the 'riteria indicated 
under a, 3 above. 

At best, they may provide its graduates with a head start, over other 
beginners, for apprenticeship or other on-the-job training. There is not 
enough time in high school to train a skilled worker. Moreover, few if 
any such vocational schools have the equipment or can duplicate the require
mnits of the vast range of' skilled occupations in our complex ever-changing 

Seconoimy. 

If formal apprenticeship and pre-employment vocational training do 
not account for the acquisition of abilities required of a skilled worker 
in the majority of instances, is the answer that industry itself has 
highly developed formal training programs for this purpose? The answer 
is, for the most part, no. 'While there are a few exceptions most indus
trial training is given informally on the job, and is oriented to immediate 
production or services needed. It is largely in the hands of supervisory 
personnel who are in charge of operations (i.e., the line officers). While
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there has been a marked growth of training departments within large Firms 
in the past 15 years, these generally have only staff responsibility for
 

advising and assisting operating departments in meeting their training
 
requirements. This has probably had its greatest impact in Lhe train]ng 
of foremen and other first line supervisors. It is in this key area of
 
"training the trainers" that industry's training departments have hit the
 
jackpot in terms of multiplying their effectiveness.
 

Industrial training of performance-level people is seldom a formal
 
and continuing program. Training is used to meet spot, needs such as
 
those arising when a new worker is added, or an older worker changes 
jobs, or when operations are expanded, or new methods or techniques
 
introduced.
 

After exhaustive study of this problem, the National Manpower Coun
cil concluded that, broadly speakly, the process of progression from an
 
unskilled (beginner) to a skilled job typically consists of the follow
ing:
 

(I) training and experience in a given entry Job in the 
plant; 

(2) exposure to the work of more skilled workers (also
 
informal advice from a foreman or a skilled worker);
 

(3) 	incidental experience in the next highest job (dluring
 
incumbent's vacation or other absences);
 

(/4) 	 accumulation of seniority (providing the base for bot.h 
the incidental higher skilled experience and promotion); 

(5) some specific training, usually in connection with
 
promotion, if it is needed. (The worker himself may in
 
some cases, by no means the majority, supplement this
 
by taking night school, correspondence school courses
 
or other off-job instruction.)
 

To these steps the Council added that of job-changing. Many workers 
make the jump to higher skill. classifications by the process of changing 
jobs. This may occur during labor shortage periods, periods of new pl:nt. 
expansion, et al, as well as during normal periods. The worker, having 
many of the skills needed for the next step up is often able to ropr,sonl 
himself, and get hired, as fully skilled. He does this concealing Lho 
gaps in his experience, and depending on the opportunit~y of' acquiring tho 
lacking skills through self-training on the new job. 

There it; general agreement that (.his highly inl'ormal mct.hod t.hroll,,h 
which the majority of' UIS skilled workers acquire their skills owns I, 
effoctiveness to two basic factors: 
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(1) 	The existence of a substantial body of highly skilled
 
workers already in the employed labor force.
 

(2) 	 Hoavy incidence of secondary school education among the 
young people entering the labor force. About 60% of all
 
17-year olds Praduate from high school and about 80% of
 
all 14- to 16-year olds have some high school education.
 
This educational foundation has provided a broad base
 
for later training. Some high schools do better than
 
others, but on the whole all of them provide students
 
with an opportunity to increase the skills which form
 
the very foundation for work. These skills consist of:
 

(a) 	the ability to communicate effectively in writing
 
and speech;
 

(b) 	handling elementary mathematical operations;
 

(c) 	the ability to utilize knowledge in copying thor
oughly and systematically with problems.
 

Moreover, from his smeondary school experience, the 
student acquires basic work habits, lie lcarns to follow 
a regular schedule, to meet performance standardi, and 
to respond to incentives in the form of grades, privi
leges, awards and opportunities for further study. 

Courses of Action for Underdeveloped Areas: Elements or a Basic Propram 

As in the case of' the other major phases of creating a manpower pro
gram in support of economic development, a program of education and train
ing (skill production) takes careful planning, money and time. It would 

S a mistake, given the current lack of world knowledge on the subject, 
to suggest that one and only one effective program for rapid skil.l develop
rmnt. is possible. There may be and undoubtedly are many paths to this 
ob,jeiotve. The elements of a basic program which are discussed here, how
>'vr, are those suggested partly by American experience, partly by the 
dit-oetion which has been taken by certain developing countries, and in 
part, by t.he demands of the situation in which most underdeveloped countries 

I nd themsl]ves. 

a. The Signiricane ol' the American Experience 

[ri-o'ar as the manual skills are concerned (and these constitute, 
numerically, by far the largest category) the American experience indicates 
t hat a highly developed and expanding industrial economy can be sustained 
without the creation of extensive systems of vocational schools, or "trade 
rehools" or for that matter, without a very heavy reliance upon long formal 
apprent.lcoship programs. 
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The American experience suggests rather clearly that less formal
 

methods can be and are highly effective. These methods appear to have more
 

applicability to the problems facing developing economies than some alter

nate possibilities. For one thing such countries do not have supplies of
 

skilled craftsmen and other workers who can be diverted as instructors in
 

large-scale out-plant vocational and trade schools in addition to those
 

needed to staff growing productive enterprises. In addition, it is in

creasingly impractical, in a school, to teach a particular student how
 
to use a specific machine or do a particular job owing to the vast varinty
 

of machines and techniques and the constant changes which occur in tech

nology. Furthermore, in a poor country the modern machinery needed to
 
equip such vocational schools is much more urgently needed and will be
 
much better utilized on actual production of the goods needed by the
 
economy.
 

The relatively informal American methods depend for their success
 

upon certain underlying conditions. In these conditions lie ciaar guide

lines to governments faced with the task of fashioning skilled men for
 
their developing economies:
 

(1) 	Provision of a broad base for later training through
 
sound and thorough primary-secondary school education. 
This basic "preparation for work" is as important and 
as applicable in an underdeveloped country as in an
 
,advanced one.
 

(2) 	A basic cadre of skilled workers. Of course, if the
 
country had a large enough group it would have no skill
 

problem at all. The skill-short country, however,
 
needs to husband and utilize fully the workers which it
 

does have in constantly expanding the skill supply
 
through their help. All existing industries in an
 

underdeveloped country have some such cadres or nuclei.
 
For new industries, stop-gap measures can be adopted to
 

bridge the gap until a regular supply can be generated
 

(See 	section d below).
 

(3) 	"Training-conscious" supervisors (from top administra
tive to foremen) aware of their training responsibilities
 
and trained to carry them out.
 

(4) 	 Labor mobility, both within the firm and among firms is 

a crucial factor in the development of the skilled labor, 

force. The opportunity to learn through changing jobs 
and through promotion is a powerful motivating force in
 

skill acquisition. The establishment of a strong Na

tional Employment Service can contribute substantially
 
to increasing labor mob4'.ity among jobs, industries and
 

different labor market 4reas (see Chapter E). Sound
 

personnel management can assure clear-cut, properly
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structured lines of promotion, facilitating productive
 
in-plant mobility.
 

The education and training of professional, scientific, engineering 
and administrative workers (as well as their sub-professional counter
parts, the "technicians") follows somewhat the same pattern throughout 
the world. American experience has no special or particular significance 
in this area. Some suggestions touching on this skill-area, however, 
are made in several of the sections below (these will have substantial 
impact, particularly as suggested modifications in primary-secondary edu
cation are adopted and put into effect). 

b. 	Providing a Basic Preparation for Work: A Sound Primary-

Secondary Education
 

(1) General
 

There have been protracted, if not too profound, con
trorersies in American education regarding the objectives
 
of the educational system. Should it prepare its pupils
 
for 	"life" or "life adjustment" or should it provide
 
"preparation for work"? Regardles.s of the merits of 
the 	debate in the USA, it is irrelevant in an under
developed country. In these countries undertaking the 
tremendous task of economic development with limited 
resources, every effort and every investmenL of time 
and money must, count. The objective of the educational 
system must be clearly defined as basic preparation for 
work. It is equally important that this concept be 
clearly undrstood. 

(2) It is Not. Intended To De Specific Vocational Training 

"Preparation for work" is not conceived of here as 
specific vocational training. Since most manual skills 
w*ll be gained through work experience and training with
in industry, the best preparation for work a student can
 
have is to acquire the skills which will make him eli
gible for such training and facilitate his learning.
 

This essential adaptability and fl.xibility is best 
acquired by competence in the basic skills and subject
 
matter that can be used in the widest variety of occu
pations. Referonce here is to the basic common skills,
 
including the ability to read with comprehension, to 
communicate understandably (both orally and in writing) 
and 	 to us(- arithmetical processes accurately. Comple
tion of this preparation should find the student intro
duced to, and with a working understanding (but not, of
 
course, full mastery) of the basic disciplines of mathe
matics, chemistry, biology, physics, geography, history,
 

- 73 



Part II Chapter F
 

and literature. He should in addition at this point
 
hive a good fund of general information, fairly sound
 
habits of application and work and to know fairly well
 
where his particular abilities lie.
 

This basic preparation for work is equally essential 
for people who will enter the "non-manual" skilled 
fields by way of higher education or technical train
ing (doctors, scientist, engineers, et al). 

(3) Isn't This Impractical or Academic?
 

The question may be raised, as it has been at one time 
or another in our country's history, "!Thu't all this 
basic preparation business a lot oC academic nonsense, 
particularly in relation to the manual skills?" Why 
not put the young to work or in apprenticeship as eairly 
as possible without all or most of "this educational 
fol-de-rol?" The simp]l- answer is that it just works 
better the other way in an industrial or industr'ailzicg 
eccnomy. The few years that mright be saved .:a more 
"practical" approach are badly offset by the leo r prep
aration. After all, the students are only 12 to I' 
years old at the end of primary school, and hard]y pr. mr, 
labor supply or .learner-candidates for industry at thal, 
age. As a matter of fact, lh, two major incustrial 
powers, on either side of the iron curtaJIn, rsprect-ively, 
apparently have reached about the same conclusions oi. 
this subject by widely different routes. This is clearly 
indicated in reviewing National Manpower Council's (USA)
"Policy for Skilled Manpower" (1954) and the Office of 
Education's (HEW) thorough study of "Education in the 
USSR" (]957).
 

(4) How Much? How Soon? 

The amount of this basic preparation which an under
developed country will be able to provide will, of'
 
course, be governed by such factors as the magnitude 
of the economic development program planned, its tim
ing, the availability of capital and administrative ro
sources, et al. The amount of educational plant must 
be planned in harmay with the overall. objectives, 
priorities and target dates.
 

(5) Outline for a Practical Aporoach 

Any apprbach adopted in an underdeveloped country
 
should take into account certlain underlying factor;. 
The country is under heavy time pressure, its cili--nn 
are truly "people-in-a-hurry." Its resources -for 
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capital investment in everything (including educational 
facilities) are in drastic short supply in relation to 
the development goals sought. The underdeveloped coun
try faces a situation not too unlike that which eco
nomically developed countries face in a time of war 
mobilization. Under these conditions every coimtry 
inevitably discovers that traditional methods can be 
greatly speeded up and changed with no great loss in
 
effectiveness. It also becomes apparent that humn 
capabilities and capacities for rapid learning are 
usually substantially underestimated in nornuil times. 
Human Loings respond with unexpected celerity and 
effectiveness in times of mobilization and emergency. 

The approach suggested here, in the briefest terms, is
 
ba-ed on these underlying factors, considered within
 
the frame of a country which is mobilizing in a very 
real sense, not for war, but for the advancement, and 
well-being of' its people. 

There is good reason to believe that the essential and 
basic preparation for work could be provided in an in
tegrated primary-secondary process reaching completion 
at what is 10th grade in American high schools. j/ 

In addition to the academic subjects which.form a part 
of the basic preparation for work (see section b (2) 
above), this 10-year system should include two aux
iliary features: 

(a) A good program of "Industrial Arts." In past 
times called "Manual Training," this program is 
intended t.o provide elementary knowledge of basic 
t,ools and processes to all students. (As con
trast,,d to vocational training, "Industrial Arts" 
training is not intended to prepare young people 

for employment in a specific occupation.) There
 
are two good reasons for inclusion of such train
ing. It will be quite useful for the bulk of the 
10-year graduates who will enter industry for on
the-job or apprentice training. However, by far 
the most important reason for such a program is 
the urgent necessity for changing the typical 
fixed attitudes of' all educated people in 

/ ,onsiderably better utilization coul.d be made of the limited facili

ties and the student's time (than prevails in the USA) by extensions 

of the school year, extra shifts, addition of half-days SatuLrday, 

etc., where necessar, Lo the objectives sought. Students would com

plete this work at the average age o! 15, assuming entry at age 6. 
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underdeveloped countries about manual work. Such
 

people generally regard all manual work as a lower
 

form of effort, undignified and requiring little
 

if any skill. It is essential to an emerging in

dustrial economy that these concepts be substan

tially changed. One of the most effective ways 
to accomplish this can be by indoctrinating all
 

individuals during this 10-year educational span
 

with an appreciation and understanding of' th,

manual arts and so that they learn by first-hand
 

experience, the very real skills which are in
volved. The courses should be specifically de

signed and directed toward this end, to give this 

work status and to stress the importance and the 

dignity of such effort. The problem of raising 
the status of manual skilled work will have to be 
attacked from many points outside of the educa
tional system; but it offers one of the most
 
promising vantage points for the effort. 

(b) 	 A strong program of Vocatioral Guidance is essen
tial to achieving the maximum values, for the (eon
omy 	from this period of basic preparation for
 

work. It is highly important that each individual
 
is aided in deciding, and selects the occupational
 

field for which he is best suited. Subsequent
 
training and education and finally the life-work
 
contribution of each such person will be immeas

inably enhanced by the early and sound selection
 

of occupational goals. Such a program will re.
quire the fullest cooperation and aid from the
 
National Employment Service (see Chapter E), the
 

several statistical agencies (see Chapter D), and
 

the Central Training Authority (section 3 below).
 

At the completion of the 10-year course all further
 

training efforts should be sharply focused on provid

ing specific skils (whether professional, technical 
or manual) in the shortest possible time by in thods and 
means best adapted to these objectives. The further
 
steps in producing the n.:.cessary vocational skills are 

explored in section c below.
 

c. De.velopment of a Body of Skilled Workers 

Because of the wide differences in the ways the several broad cate

gories of skills are produced, they are considered separately below.
 

- 76 



Part II Chapter F
 

(1) Skilled Manual Workers
 

Numerically, this is by far the largest of the several
 
broad skill categories.
 

Having received a basic preparation for work in the 10
grade institution described above, the members of this
 
group will ordinarily proceed immediately to employment.
 
It is here that they will acquire their vocational
 
skills, and because of their advanced preparation, will
 
be singled out by plant management for training in the
 
skilled jobs. They will acquire steadily increasing
 
skill in a wide range of occupations as the result of
 
a number oC different stages, personal efforts and em
ployer actions.
 

(a) Informal Training
 

The "natural" or informal processes of learning 
and acquiring skills which were examined in re
viewing the American experience may be expected to 
operate with great effect in this environment. 
This group is composed of prime learner material 
and it will be strongly motivated to progress. 
(It must be assumed that the normal monetary in
centives will exist to aid in this motivation.)
 

(b) Employer Action on Training 

Because the number of highly skilled workers in 
the employed labor force will be vru'y, very small 
by American standards, employers will have to make 
up for the paucity of this "nattural" resource of 
informal on-the-job training. 

This can be done by heavy development of, and 
emphasis on, formal induction and cn-the-job train
ing in order to assure maximum use of the existing 
skilled cadre. Similar and equal.ly strong action 
can 1,o taken to make the line supervisors "train
ing conscious" and to train the foremen intensively 
in their responsibilities for training, supervis
ing and developing highly skilled men.
 

In cooperation with the educational authorities, 
employers can aid the process a].s' by arranging 
for related instruction supplementary to the work 
experience, to be given in the plant, or out, at
 
day time or night school. Similar arrangements 
can be worked out for formal apprenticeships.
 
While skill. in the majority of occupations can 
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ordinarily be acquired equally as well by faster,

less formal methods, apprenticeship is indispen
sable to certain highly complex occupations.
 

(c) Government Action To Step Up Training Output
 
(Manning Table Procedure)
 

In addition to its efforts in stimulating induc
tion, on-the-job, off-job and supervisory training,

the government has available to it 
an additional
 
and useful lever to expand industrial training
 
activities substantially.
 

There was a device which was highly effective in 
the WWII mobilization in the United States in
sharply increasing employer interest, in anrl action 
upon speeding up the training process, in 
a ra
tional and well-managed fashion. It was called 
the "Manning Table" procedure, and had its genesis
in the government's necessity to withdraw many
highly skilled men from industry for the armed 
forces. The government specified approximately

how m=ny men would be withdrawn at set periods

from each major establishment. The employer w.is
 
required 
to prepare a manninr table, by specific

occupational categories, and 
 prepare spocili'c

plans as to how he would train replacements, from
 
within the plant, to take The places of those who
 
were scheduled to be taken for the fiilitary.

There are striking similarities between the train
ing problems facing a country mobilizing for eco
nomic development and one mobilizing for war.
 

The manning table procedure could, therefore, . 
a useful and effective device in a developing coun
try, as a major stimulus both to training and to 
the orderly processes of personnel management
essential to planning and executing such training. 
It would have particular applicability in indus
tries marked for urusual expansion in the economic 
development plans. The existing plants could be
 
used as "forcing beds" for the ever increasing 
stream of skills required by the new establishments 
coming into being. Planning r'nd execution of such 
a program can be implemented by a suitable eco
nomic incentives to employers and workers. The
 
program would be logically coordinated and directed
 
by the Central Training Authority (see section 3
 
below).
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(2) Technicians (See section ], a (2) for definition.)
 

The training of technicians has a particular importance 
and urgency in underdeveloped countries. Since the
 

functions of most technicians are related to and di

rectly support the work of professional personnel, it
 
is possible to multiply greatly the effectiveness of
 
scarce professional manpower by expanding the number
 
of supporting technicians. This augmentation can be
 
done much more rapidly and with much less educational
 
investment in this manner than by any other means.
 

Technician training is best done in specialized schools
 
established for this particular purpose. Entry into 
the technical schools would be from the basic 10-grade
 

primary-secondary institutions. Because of the close
 

relationship of the work of each particular kind of
 
technician with the professional occupation which it
 

supports, each technical school should be closely
 
associated with the university giving the related pro
fessional training. Each such university would deter

mine the curricula, length of training, standards and 
other elements involved in the technician training,
 
subject to review of the Central Training Authority 
(see sect,:ion 3 lelow). 

(3) tlieh-Level Human Resources (Professional, Scientific, 
Engineering, Educational, Administrative) 

While the creation of these skills is treated last in 
sequence, they are in fact the most important of all 
and are central to economic development. In fact, the
 
achievement of economic development depends pretty much
 
upon the provision of the required numbers and kinds
 

of such individuals properly trained and placed in
 
government and private enterprise. All of the occupa
tions involve the longest training time of any of the
 
skill categories. All of them require university 
training as a minimum and in many cases extensive post
graduate work in specialized institutions at home or
 
ab'oad, plus a considerable on-the-job or "internship" 
or learning after completion of academic training prior
 
to reaching full competence in the profession. 

The detcermination of the number and kind of high-level 
skills which need to be produced within the framework 
of the plans (and the time schedule) for economic 
development needs to be made by the Office of Manpower 
Resources and Planning (or its organizational equiva
lent). These determinations should largely control 
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the number, capacity and the kinds of higher educational
 
facilities needed to meet the requirements. 

Because of the shortage of all resources the optimum 
utilization must be made of' the scarce personnel and 
facilities for higher education, and the output, of
 
necessity, must be geared closely to producing the 
specific skills needed for development. '[his will in
evitably call for almost exclusive emphasis on the 
particular high-level skills indicated above, and a 
gr-eat de-emphasis for many years in the future of lib
eral arts, classical subjects, journalism, law and
 
others without the occupational content required for
 
economic development.
 

In no other skill category is the time urgency greater 
than for a vastly expanded production of the profes
sional, engineering, scientific, educational and admin
istrative skills. The compressed 10-grade primnry
secondary school system is designed to provide a running 
start to those who will go on to higher education and 
the acquisition of the "high-levl" skills. With some 
Adjustment in university curricula, full advant.agn maly
and should be taken of this 2-year head start. 

As suggested in section b (5) above, many things are 
possible of achievement in a time of necessity of
 
crisis, which are not considered feasible in a more 
traditional milieu. The strained resources and the 
cruel time pressures of the newly industrializing coun
tries do not allow either for the relatively leisurely 
pace of the West's higher educational pro'es-,ts, or all 
of the traditional standards in which its professions

have wrapped themselves over the years. As UN's Com
mittee of Experts so rightly put it in thi!c report,

"Measures for the Economic Development of Uni,,rdevel op-d 
Countries" (1951). 

"We wish to draw attention to one point where 
tho training of personnel is affected. It, is 
impossible to reach the goals if only min of 
the highest (formal) qualifications are to be 
employed as teachers, physicians, dentists,
 
bridgebuilders, agricultural experts, or the 
like. There must be a vast outpouring o!' men 
who have received no more than one or two ye;ars
(specialized) training to work in spheres where 
a four- or five-year training is usually de
manded in developed countries ....... Economic 
dcvelopment will be he.d up it' underdeveloped 
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countries are compelled to adopt the expensive
 

standards of the more advanced countries."
 

There is not a single line of preparation for these
 

"professional" level skills which cannot be shortened
 
and compressed very substantially to produce personnel
 

adequate to the job to be done, albeit falling some

what short of traditional "western" standards. This
 
modification is a matter of the highest priority and
 
should be resolved as early in the development program
 

as possible. This can be approached through the use
 
of the job analysis techniques of the National Employ
ment Service to get at and identify the essential tasks
 
and skills in each high-level skilled occupations.
 

The joint efforts of the Ministry of Education, uni
 
versities and the Central Training Authority (section
 

3 below) can then be brought to bear to plan courses
 
and curricula directed specifically and solely to
 
producing these essential skills.
 

() 	 Smmary of' the Essential Structure of the Educational-
Training Apparatus 

The elements of a basic program for developing a skilled
 

work-force begin with the establishment of a 10-grade
 
institution providing a basic preparation for work
 
thirough a -ound primary-secondary education. This in
sitution would graduate its students at the 15-16-year 
age level. These students emerge equipped, in addition 

to their academic preparation, with constructive atti

tudes arid appreciation toward skilled manual work, and 

also as a result of vocational guidances have achieved 
fairly specific decisions with respect to their occu
pational goals.
 

The 	 larger number of graduates will normally proceed 
directly to on-the-job in-plant training in industry
 
(plus a small number into apprenticeships) designed
 
to produce high-grade skilled workers. Another smaller
 
group proceeds to technical institutes of various kinds
 
designed to produce competent technicians in as short 
a time as possible to support and extend the effective
ness of the scarce doctors, scientists, engineers, et 
al. The institutes would be attached to and under the 

technical dIrection of the universities producinb the 
corresponding professional skills. A third (seeded) 
group of' Oth grade graduates would proceed to pro
fessional level education and training in educational 

institutions, adjusted in curricula and method to re
duce substantially the amount of time required to pro
duce adequate levels of skill in Ineatly increased 
aluantity. 
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d. 	Improvement and Expansion of Existing Skills: The Problem
 
of the Present and Near-Term
 

The preceding sections have dealt with the elements of establishing
 
a basic program for producing the skills needed for economic development.
 
Since these are all things "to be done" they lie in a future time frsm..
 
Difficult as they will be to bring to fruition, there will be at lenst
 
some time in which to plan and carry out the necessary steps, insufficient
 
as that time may seem to the architects of development.
 

This contrasts sharply with the thorny problem of "today." In many
 
ways this is a far more difficult thing with which to cope. It is more
 
iurgent, more iwportant, as well as more difficult than any program of
 
action designed to meet "tomorrow's" demands. For the very plans, insti
tutions and programs for "tomorrow" have to be brought into being and
 
constructed witih the high-level human resources / which exist today.
 
And 	with relatively few exceptions these resources are in shockingly
 
short supply in most of the underdeveloped countries of the world.
 

This critical shortage is the result of a number of causes. The 
primary one, however, has undoubtedly been a failure to recognize and
 
understand that the development of physical resources--industrialization-
cannot be brought to practical fruition without the concomitant develop
ment of managerial and other "high-level" skills. Today's alarming 
shortages are the penalty paid for this lack of' recognition and the fail
ure to plan yesterday for today. In far too many countries the curren' 
supply is inadequate for the maintenance and management of even tohe 
threshold levels of industrialization which have been achieved to date, 
largely through extensive reliance upon imported technical and managerial 
skills. 

What can be done to better utilize the present supply and to im
prove its competence and effectiveness?
 

A number of steps or measures are suggested below. Few of them
 
have been fully evaluated as to their effectiveness in underdeveloped
 
countries. Most of them are generally conceded, however, to have made
 
substantial contributions to professional and managerial development in
 
more advanced countries.
 

These measures Niust be considered within the framework of an impo:

tant, underlying reality. They are all based on the fact that the indi

viduals who constitute the present, and insufficient, supply of high

level skills are all working full time at these skills. With few 

/ 	This treaument is confined largely to the problems associated with
 

the near-term task of improving the high-level manpower skills
 

(particularly administrative and imnagerial) because oi' their 
crucial importance to the whole process of economic development.
 

I~ny of the ideas (e.g., "counterpart" training) are equally 
applicable to other skill categories.
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exceptions, the higher the skill the more overburdened the present in
cumbents are likely to be. 
 In short they are not available for any kinds
of improvement or training measures which will require protracted periods
 
away from their posts. 

(1) On-the-Job Training
 

On-the-job training is at once the most, practical and
 
effective of all of the methods, particularly as it

applies to administrators and managers at all levels. 
(Professional persons, scientists and engineers who 
come to their jobs after a long period of specific 
vocational preparation can, of course, be aided but to
 
a lesser extent than the managerial Croup.) On-the
job training may take many different forms. In enter
prises owned by foreign capital it may be made a formal 
and systematic part of the training of every "manager"

from foremen on up. In new industrial enterprises

brought into being by foreign capital or foreign aid,
 
agreement may be reached for a system of "counterpart"

training, providing for on-the-job training of local
 
individuals in each of the key positions by the foreign

mtinagement cadre brought in to get the plant into op
eration. The local talent then replaces the original 
group when trained.
 

Experts may be brought into government or private or
ganizations to provide advice and training on the spe
cific subjoct of administration, or particular phases
 
of the management process.
 

One of the most extensive resources for providing on
tne-jol, training and administrators and managers is one 
t'iat sometimes goes unrecognized and has not as yet
been fully exploited. Reference is mAde to the large
number of technical experts in dozens of specialized
fields who go to underdeveloped countries under U.S. 
Government sponsorship or that of private industry,
foundations and international agencies. While they 
may not be fully aware of' it, the great majority of 
these sul Ict, sp.eciaiists also have n good working
ga.sp of Lh,) 'fundamentals of administration and man
agement. Some of these people discover early that if
they hope to establish their technical specialty firmly
in the host country it is necessary to devote as much 
time to the vital management elements of organization,
planning, evnluation and control in the host organiza
tion as they devote to their particular area of spe
cialization. MLany specialists, however, either are not
 
fully conscious of their latent competence, or feel that 
administrative and management matters are outside the
 
scope of their technical assignments.
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This untapped potential is much larger than 
is often
 

realized, and the amount of on-the-job training and
 

high-level resource development could be increased
 

greatly by focusing attention on it and taking 
steps
 

it more effectively. Pre-departure refresherto exploit 
training for technical experts in the fundamentals 

of
 
would be a

administration, organization and management 

major step in this direction and would repay th, invst

of time and money many times over. In addition to
ment 
making clear the importance of this facet of the assign

ment, these responsibilities could well be made an in

tegral part of every project description or individual 

job sheet. 

(2) Off-the-Job Training
 

For the reasons advanced previously, off-the-job train

ing for currently active high-level manpower must be
 

confined to relatively short periods away from the job
 

or during off-duty hours.
 

Establishment of evening hour special courses or, sr.m

inars in business or public administration in existing 
one method which hasinstitutions of higher learning is 

had fairly wide acdeptance. Similar classes and lee

tures have been offered for scientists, technicians and 

the of updating their trainingengineers for purpose 
and keeping them abreast of advances in their t'ields.
 

in pul,1i ! administrationEstablishment of formal courses 
within larger government agencies has occurred in a 

number of countries. The courses are held on excused
 

time or immediately after workdng hoars. 

one to
Courses of relatively short duration (e.g., 

three months) can often be accommodated without too 

serious disruption to the job requirements of the in

high-level staff. These may be orgranizedcumbent 
within their own country, or held at a regional center 

courser,in a neighboring country. A number of work

other training projects 'n this category areshops and 
provided in the United States, e.g.:
 

Special "leader" workshops and training projects
 

in public and private management (such as the
 

VarJerbilt project, tax study project, Harvard, 
et al) 

Specialized conferences and training projects de

veloped by U.S. professional associations in col

laboration with the universities (AMA, et al) 
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Executive and supervisory training in indus
trios in the U.S. (and other developed coun
tries)
 

Individual and group training and observation
 
projects for management personnel, scientists,
 
technicians and government officials involving
 
work or study assignments in particular agen
cies, industries or universities as well as
 
"guided observation" of other activities.
 

3) 	 Other Devices for Improving the Effectiveness and 
Utilization of Today's High-Level Human Resources 

The formation of a professional association for manage
ment within the country can be an extremely effective 
device in bringing about increased interest in and 
progress toward improved management in both private 
industry and government. It focuses attention on the 
problem, raises the status .-.f the practitioners, and 
through its meetings, conventions and publications 
provides for exchange and dissemination of practical 
ideas in the management field. In addition to foster
ing interest and discussion in the general problems of 
administration and management such associations en
courage the growth of effective sub-groups devoted to 
particular aspects of the field, such as industrial 
relations, personnel management, production and mate
rials controls, etal. 

Other professional associations can servo similar pur
poses for accountants and auditors, economists, stat
isticians, marketing and sales executives, social 
workors, tachers, et al in addition to various pro
fessional organizations in the sciences and engineering.
 

There are ways of better utilizing the extremely limited 
existing high-level staff resources. Jobs in under
developed countries, even quite high-level jobs, often 
tend to 1,e made up of rather ill-assorted or illogical 
combinations of tasks. Administrators in the higher 
echelons ofieon perform tasks and make or review deci
sions which should Ie within Lhe purview of function
aries at the level of shop foremen or stockroom chiefs. 
Very great increases can be made in the supply of ef
fective high-level talent, utilized on high-level work,
 
simply by a major reorganization of' the work of such 
individuals, delegating less complex tasks down the line 
where they belong. In many countries where the institu
tion seems to Le unknown just the provision of such 
useful offic.e ides as personal secretaries would sub
stantially relieve top executives of such present time
consuming minutia. 
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In the case of scientific and engineering personnel
 
similar increases in the utillzation of high-level
 
talent on high-level work can be made by providing
 
technicians and skilled or semi-skilled helpers. These
 
in turn can often by upgraded from other jobs in the
 
same field, quite rapidly.
 

Broad avenues of progress in the more effective utiliza
tion of high-level talent can be opened through the
 
development of effective industrial relations programs
 
for improvement of selection, training, promotion and
 
compensation of such workers in both the public service
 
and the private sector.
 

Another device which may be useful in making the i'ul!st.
 
utilization of scarce skill lies in the development of' 
professional consulting services to make such skills
 
mo'e 	widely available, and to keep such individuals 
employed full time at their highest, capacities.
 

Better utilization may also be obtained by more spe
cialized organization of the labor market for high
level skills, including the usc of national register's 
or rosters and other special placement devices; in
cluding improved pooling and placement of men r'eturn
ing home from foreign training assignments. I"olowup 
can also Lc made of past graduates in sciences, engi
riecering, et al to identify those not utilizing their 
speciallzed training and to attempt to reedlrect them 
to employment. which will utilize these scarce skills. 

Organizing for Skill Production: Central Training Authority
 

Comparisons have been made in preceding sections between the con
ditions of full war mobilization in developed countries and the condi
tions facing a poor country struggling to achieve economic development.

Comparison is apt for the conditions are fundamentally similar. In re
lation to the great and formidable tasks faced by each, they have these
 
things on common:
 

---	 There is more to he done than seems possible through human
 

effort.
 

---	 The pressure of' time is remorseless.
 

---	 There is so little to do with in relation to the job to be
 
done.
 

And
 

The penalty for failure is a national cainstr'opho.
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Conditions of'such urgency impose their own special requirements with 
respect to the organization and disposition of the Nation's resources in 
relation to the tasks at hand. They do in short, make necessary much 
closer direction, control and guidance of the Nation's economy and its
 
people than would normally be the case under less trying circumstances. 

In the field of producing the skills needed for economic development,
 
f'or example, the choice of' curricula, educational and training methods,
 
and determination of the numbers to be educated and training for specific
 
fields of work cannot be left to the chance decisions of municipal or
 
state officials, local school boards or individual plant management.

Education and training must be geared closely to the needs of the plans

for economic development and the manpower required to carry them out.
 
Industrial training must be similarly dirrcted toward the rapid output of
 
craftsmen and highly skilled manual workers needed to man the work stations
 
in the expanding economy. 

In order to accomplish these things some central administrative 
mechanism is essential, such as a Central Training Autho.-ity. An organ
ization of this kind might well constitute one of the principal adminis
trative institutions in a manpower program. Its function would be to
 
translate the decisions of the Office of the Manpower Resources and Plan
ning (see Chapter C) into effective educational and training terms, plans
and actions. It would determine the need for new facilities or programs 
to produc* the numl,er and kinds of' skil- called for by the development
 
prograin. It would also decide upon the modification or expansion of
 
ex j st, il. 'aci li es.
 

The Authority would be responsible for appraisal and review of exist
ing facilities 
and the adequacy of existing and traditional methods of
 
instruction and training. Its purpose in 
 this would .e to assure improve
ment of curricular and training methods with the objective of securing 
better occupational preparation for more people in less time. 

In carrying out, its role of planner, manager and director of "skill 
production" (under the overall direction of the Office of Manpower Resources 
and Planning) the Training Authority would depend on either the force of 
legislation or the powe' of the purse strings (or both) in order to 
"manage" the flow of raw manpower through The processes of' acquiring the 
ix';ssary vocational preparation. Since the central government will have 
to provide the laulk of the Funds for expansion of the educational train
ing system, the Training AuLhority will be able to make its decisions 
eff'eetive in many instances by this means alone. In other circumstances, 
such as in administering a "Manning Table" program to puL industrial 
training iuder forced draf't, it may need both a fiscal carrot and a legal 
st, ick. 

The organi zational position of the Central Training Authority will 
be determined by a renurdr of internal considerations in any particular 
country. It probably would function best as an appendage of the Office 
o' Manpower Resources and Planning. It might be placed in a Ministry of 
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Education where such a department exists providing there is 
assurance
 
that it would not be muzzled or neutralized by the influence of eluca
tional or training traditionalists or others in such a Ministiv, wiLh a
heavy stake in the status quo. As a general principle, the Central
Training Authority should not be burdened with the actual administration 
of training or educational institutions or such. Its character snou]d be
that of a planning, developmental, supervisory and coorlinrt.ing mchnm. 

The need fo.- some such central administrative mschinei'y cann.a.ot ,
over-emphasized. In about every country engaged in a program of' eeConnmcm
development this is one of the weakest and most poorly planned 'in irniiaged
phases of the national effort, Wbile a fe, countries do carry cut p'trts
of this essential function, none of them attack the prol-]e:n or a co'.:pl-
hensive basis. The lack of such machin,ry constitutes probal,]y !the wOst
serious har-ier to producing the number and kinds of skill: all :. wiv
industrializing countries must hr.ve to achieve their economic goalis. 
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