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le If it is t. e possille to narrow the 7P Tetween the leveluping countries
in vhich inlustriclizstion has just lerun ond the industrirlized! countries, this
mo'ns thet the lovelopin; countries must, to on eren grecter extent than the
in'ustriclize! countrios, -ive .riority to messures hevin;; o Jdirect Leorin: on
veunuede rowth,

2o Jven if in the ocunomic l:nnin; ‘'ue rttenti.n is Aven to the employment
vvJectives, ri i economic rewth roquirin extonsive structursl chenges implies
incre: sin: risks of unemployment, Por instcnce, the now wide-sprecd unler-

oy loyment in agriculture temds t¢ trensform itself into visible unemployment in
the prucess of development, Unem;loynent is elrerdy ¢ serious problem in most
developin: countries, Neither for sccial nor for political recsons, con those
responrille for the economic policy ignore the risks of growing unemployment,
The pro.lems orising in this connexion moy, if special messures cre not tcken,
tecome on wbstecle tc on effective policy of economic growth,

3. For these recsons, °n rctive manpower policy must be 28 indispenssble a supple-
ment to 2 policy of economic growth in the developing countries as in the in-
dustriclizsed countries, .n sctive monpower policy mey in foct be regarded as an
instrument for promoting economic growth, since the possibility of reclising the
wployment objectives in economic development ond of edjusting meanpower to the
Structurel chenges is one of the fectors determining the limits of & successful
policy of ecomomic growth,

he .1 effactive manpower pclicy is to n Zrest extent a matter of cresting an
adequrte menpower cdministrition with considereble freedom of action end proe-
vided with the instruments required to supplement the economic policy and to
prevent or mitigete the disturbonces on the labour market which inevitebly arise
in the course of economic development,

5¢ If the manpower policy is to be offective, it is, accoraing to Swedish ex~
soriences, a gine QUi pop to have » widaly remified employment service orgenisa~
tion as part of the menpower administreticn, .n sdequate employment service is
of importence os well for collecting the concrete information on the RAnpower
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situation which the ccntrel administrotion must heve to develop appropriste pro-
grammes ns for the implementstion of these progrommes,

6. .lthough messures t- creste employment may Le of primary importence in the
developing countries, messures lirectly aimed at helpins lobLour to rdjust to
existin: jobs must not e neglected. For this purpose an effective employment

ond vocationel suidance service as well 23 efforts to promote occupetional mobility
by providing training facilities are of essential importance,

7+ The aim of an active monpower policy is not only to contribute to full employ-
ment ond ropid economic growth but alsc to economic balence in the lebour merket,
in active menpower policy cen, through adequote meesures, contribute to reduce the
problems of recruiting labour to Jobs or regions where shortage of manpower tends
to reise wages to a level thet threatens the economy. This moy be achieved through
messures to increase geographicel end occupationsl mobility or through measures
better to utilise scarce resources by using less skilled labour of which there is
no shortage, wherever possible,

8. /n sctive monpower policy cen influence the reletions Letween the employers
and employees in different ways. Close co-operetion between the Government and
the employers' anc employees! orgenisetions must therefore e of grest importance
for an effective implementstion of the ménpower progremmes, In Sweden such 00le
laboretion is ensured, i,e, within the monpowsr sdministretion by the provision
that o8 well the employers as the employees should be represented on its governing
board,
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I. INTRODUCTION

1. The need of on oactive monpovier policy 88 an instrument for promoting economic
growth ond development did not receive speciul attertion in internotionrl dis-
cussions until the 1960's, It is significant that the Internati.nsl Labour
orgonisetion (ILO) end the Orgunisetion for Seonomic Co-operstion end Development
(0mCD) in the seme year (but ©s late as 1964) presented prosramues on rnunpower
policy: the ILO Convention No, 122 and the itecomnendstion with the same pumber,
and the O.CD Council Hecommendation of 21 May 1964 on manpower policy as a mesns
for the promotion of economic growth, The internationsl discussions on monpower
policy in the 1960's were to a great extent influenced by the expericnces in
Sweden, in which country the importence of an active and integroted menpower
policy &s an indispenssble supplement to & policy of economic growth wes recog-
nized earlier and more cleorly than in most other countries,

2. It is often mointained that such a policy, which strongly emphesizes the
employment objectives, might be adequate in the industrialized countries but is
not applicable to the situastion in the developing countries, However, it may be
srgued if this is true, The following might be regarded as an attempt to show
thet a menpower policy of the Swedish type, if we keep to the brosd outlines, is
of no less importance to the developing countries.

3. The employment objectives in economic development were in 1961 studied by
a group of experts sppointed by the governing body of the ILO.y

(a) The experts found that in many programmes for economic development
rather little attention has been paid to the need for increasing
employment, which has been looked upon as a by-product of general
economic development, it letet part of the explenation is to be
found in the fesr lest strong emphasis on employment objectives
should in one way or snother hamper economic progress, e,g, rising
production or diversification of the sccnomy. On this important
point the experts, while recognising the possibility of conflict,
accepted as a basic premise thot there are opportunities for
exploiting more energetically the possibilities of a mutually re=
inforcing increase of both employment and the rate of economic growth

1/ International Lebour Review, 84(5), Nov. 1961, pp. 394-411,

[oes
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and thnt, as n rule, the employment of more 1atour will incrcasc total
utput, Thus, ir cffect, the experts accepted the notion that, if
properly used, ~bundant lobour may be regarded as on reset rather thon
as 7 liakility, in thc sensc thot it prcsents spportunities for
incressed production which countries without abundont labour do not
have,

(b) This n.tion is olso the bosis of an octive monpower policy. It means
that the employment objoctives rust rcceive due attention when the
genercl econumic policy and the progrommes of the agencies concerned
are forrulated, Rapid economic growth and full employment rust be
rogerded as equivelent and interreloted goals, not least in the longe
tem plenning of the economy,

be It is in order to support and facilitote such on econorde policy, and not
leost to ensure thet it does not causce disoquilibrium on the labour market, that
we need an active labour market policy. For this purposc it is necessary to have
a contrrl body which con devise and develop mezsures for the implementation of
the policy., The mecsures nceded to solve the concrete employment protlems often
form part of the prograrme of specialized agencies - voecational training, ro=-
habilitetion neesurcs, public works, ctc, - and an effective manpower policy may
therefore, t> a grert extent, depend on adequate go~ordiration between already
existing ngencies, Thus, it may be scid that an active manpower pclicy is largely
a matter of creating a menpower administration with sufficient freedom of action
and power to intervcne in the activity of other agencies, to the extent that this
mey be necessoary, in order to rerlize the employment objcctives, The Swedish
manpower policy should not lesst be viewed ngoinst the background of the ad-
ministrotive opporstus crested for the purpose,

/ooo
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11, INSTRUMENTS OF N .CTIVE M.NIFWER FOLICY

5« The instruments of an cctive monpower policy moy be broadly surmmerized
under seven hendings:

ae Infomation on the labour market situostion through veeati onal

ruidance, stoatistical surveys, forecasts, ctc,;

B, Meosures to promote pecsrrphicnl mobilityg

Ce Measures to promote occupntionsl mobility;

D, Voentional rehobilitation of handicapped personeg

E. Mcasurcs to incresse employment opportunitics;

F, Mcrourcs to check the demand for labour;

Gs Regionnl development, i,c¢, measures to promote industrial development
in specified regions so as to create balance on the lob ur morket,

ke Information

6. First there is the questiun >f labour market information, i,c. of riving

and collecting information on the labour markct situation, That the manpower
administrotion must be adequately informed of the situation on the latour morket,
if they are to be eple to formulate and implement the programes efficiently,

is obvious, .nd it is ae otvious that the lack of such information in the dee-
veloping countries is 2 sericus hondicop to the manpower policy,

7. However, it is equally importont to cmphasize the need for informetion in

the other direction, i,es from the labour market authorities to the public, to
organizations ond other authoritics, on the monpower situation and the progrommes
the Government is launching to meet diffcrent situations, Because, no mattcer how
finc a programmc may be from the social and economic point of vicw, it is cssential
for its implemontation to have the support of those concerned, including locnl
government authorities, orgonizations and other public authoritices,

8, Forticularly important must be to provide guldance for youne pernle, not at
lenst in view of the situation in most developing eountrics with a preat influx

to the urbon areas of young school-leavers looking for jobs, To inform thiese
poople ond help tham in their choice of oeccupation and training, close co=operatiun

/o-o
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between amp loyment service, v.ocnti nal ~ulisnce services and schools is casential,
This does riot mean thot v cnti nnl suitenee de f dmportonce only to youn o ople,
It may L¢ just os importont t ~dults,  In Swodern W have found that a firmuy
crpanize! and intorrato! ol oymont and voeati nal o ouilance sorvice i £ cssential
importonee in this respect, since it seoms t. te the 'nly wey in which we c¢on
ensurc that cvery gerson will to iven correct inf.mmati n on! the assistoncc he

may nced in chucsing an cccupation or finding o jot,

B, Geographiczl mobility

9., Economic development incvitatly means industricl expension in some areas and
declining activity in cther aress, toth in the short and i{n the long run, Most
important, at least during the first stage -f economic development, is the shift
from rural to urkon arces, However, it cen by no means be taken for grontcd that
redundant end unemployed latour in .ne arce will move to other areas where jobts
may te available, if special steps arc nct taoken, There are both economic ord
psychological factors which keep people from moving, even if jobs should be aveil-
able elsewherc, Not only in rural btut also in urtan apress people cr 1 often get
along, in spite of differcnt forms of underemployment and open unemployment,
relying on the household form of enterprisc, fomily ties, otec,

10. In order to cncourage unemployed and underemploycd lsbour to move - and not
only actually unerployed and undererployed pcrsons tut 2lsc those who, in view of
the development tren' in thc economy, con expect to belong to these cotegories in
the near future - the Swedish menpower pclicy usos a voriety of instruments end in-
centives, The idec behind these efforts is that it cannot be considered ressonable
that the costs of the structural changes regarded as a condition for a rising

standard of living for everyboay should be borne cxclusively by those who are ,
directly affected, i,e, thosc who Lecome uncmployed or underemployed in the pro-
cess, This is the social reoson for helpin; these persons, '

11, However, there ore also purely economic renscns, If the unemployed do not
move to other places where jobs can be offered, it mchns thot they consume rosources
without contributing to the crestion of those resources. hcecording to Swedish

/icn
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oXperiences, rather large resources can, thercefore, for purely cconomic reasons

be spent on measurcs to facilitate and promote labour mobility.

k. «f course, it is, 1s in most cases, not only 4 mitter of providing some or
sther vconomic inccentive t. miake a pers.n willing t move but also largcly a
mitter .f pr.oviding inf.ormati n. The uncmployed must be able to get adequate
informati n .n employment sppirtunities elsewherc, .n their pers.nal chances

and on the situation in their place »f residence. Very ften 2 person may be
inclined both to overestimate the prospects im his place of residence and, at the
same time, to underestimate thc prospects in places t. which he could move,
because he does not really know anything definite ab ut the situati n in any
place. N-L least for such reascns, is an cffective and integrated empl syment

and vocational guidance service f primary impcrtance for the implementatin

of an active manpower pclicy.

13, T what cxtent arc special measures to encourage labour mobility necessary
in the developing countries? It might be said that the problem in many of

these countries is rather the opposite, since the movement frm rural t. urban
areas has often increased at a much more rapid rate than urban employment
opportunities. However, we might just as well say that the problem - if a
better bal-unce on the labour market and a hetter utilization .f labour ressurces
are to be attained - is to encourage a return t> agricultural work. The "back-
to=land" programmes in many developing countries may be regarded as an example
of an active manpower policy, if they are not only meant t ease the social
presesure in the urban areas but alsc to make this labour available for raising
agricultural production, The important thing is, of course, that geographical
mobility results in labour being more effectively utilized than would stherwise . .
be the case, i.c. not in increased mobility in general, In this respect the
problems are in principle the same in the developing countries as in the
industrialized countries.

C.  Cccupatiopal mobijity

14, The reasons why measures to promote occupational mobility are needed are

largely the same as those given for the measures to encourage geographical

mobility. The problem in all countries, whatever stage of ec.nomic develupment
/ooo
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they may have reoche!, is the somes shortage of labour with the required ex-
Pericnece on!l trrinirz, which creates Lottle-necks in the econcmic growth process,
st the same time as there is surplus labour which, for lack of or inadequate

trainins, connit Le fully an ceonomically utilized,

15« To moke it more possible to utilize available manpower and to combot the

s - — 4

unemployment thet the lack ~f adequate training continuously tends to create in
the course of the ceonomie development process, it seems necessary that the
mAnpower 2uthorities should be able t- initiate training programmes ond to in-
flucnce the trainins system, In Sweden we have, particularly during the 1960ts,
stron;ly cmphasized the need of a training and retreining progromme provided
¢xelusively for labour market rcasons, i.e, a progromme to improve the employment
prospects of the unemployed as well 25 to make it possible repidly to satisfy the
demand for lobour in sectors where the shortage of certain types of labour tends
to creote serious prollems and to slow down productivity, This prograorme is
primarily concerned with adult troining in rather short courses, Naturally, there
must also Le a resulsr voentionnl troining system tc provide training facilities
for youns peoplc as w2ll as much training on the job in privete enterpriscs and

public scrvices,

16, It is obvious thst the shortage of skilled labour at all levels is one of the
mast sericus oistacles to economic growth in the developing countrics, From the
ceonomic point of view this may be s serious a protlem as the vast unused or under-
utilized monpower resources, Much more could probably be donc with rather simple
measurcs, .t the seme time, it seems very important that there should be close
co=operati on Loetween the manpower authorities, including cmployment offices, and
the asuthorities responsible for the vocational training system so as to ensure

that the troining provider is adepted to actual needs, Otherwise, there is a risk

oy angE e

that the vocotional troining system, though it may be based on long-term demands
a8 we See them today, will not be sufficiently flexible to satisfy the changing
tem*nids in the process of cconomic development and that the result will be surplus
in somc seccters and shortace in other sectors,

/ooo
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D. Rehobilitotiuon messurcs

17. . regerds vocrtl nal rehobilitotion, it should be cn.ush to cbscrve thot
this is on import~nt questi.n also in the ‘eveloping countries, To a rert cxtent
the problems thet have to bhe solved ore the s”me 28 those focin: us where sther
unutilized or underutilizec menpower resources °re concerned.,  (.1so the instruments
uscd will, to a great extent, he the srme, It mry Le nenti.ned that ¢ very lor e
share of the persons in the troinin: courses initicted by the menpower ~uthoritics
in Sweden are, in somc or other respect, handicapped,

E. Measures to incrense cemployment opportunitics

18, The most importont meesure to combat the hish unemployment in the develceping
countries must be to create new employment opportunities. ‘'Je must not forget,
however, that the cconomic development contoins risks of Srowing unemployment,
i.e. becouse the wide-spread underemployment in azriculturc tends to tronsform
itself into visible unempioyment in the process of development.,

19, One of the most importont festurcs of the Swediish manpower policy hss from
the very bezinning bLeen the stron; emphasis on assistsnce in the form of work:

the unemployed were os far as possible to be helped Ly employment on public works -
if other jobs were not aveilable - ond not by cash assistonce or similor benefits
which do not moke them contribute to production, This meons thot we promoted eco-
nomic growth and increased production by using menpower resources which would
otherwise have remoined unutilized, However, on importont condition was thaot the
investment projects should require little other resources thon such labour as was
readily available,

20, From this follows that it is of creat importonce to choose suitable projects,
Since the primary objective is to provide employment, they should be lahour-
intensive projects which con be carried out with a minimum input of scarce re-
sources, The ILO group of experts already referred to also studied this problem
with particuleor regerd to the developing countries ond found that:

/e
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(2) Therc sre consi‘terable possitilities of raisin: employment,
output ond investment by 'irect use of l-bour with 2 minimum “roft
on scfrce equipnent, motericls ond skills, Some equipment and
matericls are not searce since they con Lhemselves be produced by
labour; some of the skills nceled are alrendy c~veilelle or can bLe
easily acquirel,

(b) Ferticuler interest ottoches to irrd ;2tion and dreineze works, lond
improvement (e,:, terrceing) =ond the buildin; of roeds ond stora-e
facilities, os cll thesec con contribute to o quick increese in ogri-
cultural cutput ond income, Simple construction projects mey olso be
undertaken to improve social services and omenities of the villo-e
community, such 2s selfhelp rurcl housing, bnildin: of schools, rurecl
herlth stations ond so on,

21, If such a policy is to he effective, one of the most importont tasks of the
manpower administretion must e to cnsure thet there is on zdequate reserve of
projects fulfillins the sbove requirements at such a plannin: stogze thot they ean
be storted ot short notice whenever it is necessary for employment ressons, This
obviously presupposes close co-operation between the manpower administrotion and
the verious centrel and resionsl e:encies on! local suthorities responsible for

public investments,

F, Meosures to check the demond for lobour

22, 'hy do we hove to check the demond for labourf! The reason is, of course,
that overdemond for sarticulor skills, i.e, in relction to supply, or in certoin
sectcrs or economic situstions cen ereste bolonce problems, 'ith rezard to the
developin; countrics it shoulcd he enouch to point to one foct,

23, It is obvious thut the economic development in these countries is seriously
hampered by the Lottle-rpcks coused by the shortee of skilled labour, Therefore,
it is of -rest importence thet the manpower cuthorities should try to ensure that
the skilled lahour sveilable is rationelly utilized and to investizate where it is
possible to replace skilled labour by labour with shorter treining, In this re-

spect this point is closely linked up with the mescsures to encourcze occupational
mobility,

[oee
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G. 2RQegional development

2L, Much discussion ond research in Sweden and in mony other countries s well
as in internstionsl orgenizetions is st present devoted to the protlem of
regionol development, This is a vest subject ond much of it mey Le of less
importoence in the present context, However, there is one point which ‘oes not
always receive sufficient ottention and which might therefore be mentioned here,

25. . number of investments may become obsolete in the lonz run, bLut this doces
not mern that they cennot be profiteble cn o short view, To determine the
profitability of en investment, it is necesscry to toke into account within whet
time it con be written off and how the resources ¢veileble misht otherwise have
been utilized during thet period. Such calculations may show thet meny invest-
ments - in order to create new job opportunities - cen be mede olso in periphercl
aress und contribute to a better balence on the labour merket ind @ hi her
stonderd of living, even if there is reason to expect thet development will result
in a mich grester concentretion of population and industry then ot present.

/ooo
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ITI, CoNCLUSION.

26, If it is t e ;ssille tc norrow the -»p Letween the developin: countries
in which in'ustricliz~ti n hrs just 'c un on' the inlustrinlizod countries, this
rie*ns thet the levelipin: ccuntries must, to »n even .recter extent thon the
inlustriclize!l countrics, sive pri rity to mersures hovin- 2 Jirect “.carins on
ceonomic  rowth,

27. Zven if in the cconomic plennin~ ‘ue o~ttention is siven to the employment

- Jeetives, ropil ceonimic rewth requirin: extensive structurcl chances implies
increosin: risks of unemployment, For instonce, the now wicde-sprerd under-
amployment ir o-riculture tends to trensform itself intc visible unemployment

in the process -f cevrelopment, Unemployment is :lready o serious problem in

most dev:lopin~ countries, Neither for socisl nor for political reasons, ccn
those responsille for the economic policy i nore the risks of ;rowing unemployment,
The ;jrollems crisin: in this connexion may, if specinsl measures ore not tcoken,

become tn obstacle to . n effective pelicy of economic zrowth,

28, T[or these re~sons, an active monpower policy must 'e as indispenscble o
supplement to a policy of economic ~rowth in the develcpins countries as in the
in'ustriclized countries, .n a2ctive manpower policy moy, in fact, Le regerded

as an instrument for prorotin- economic ~rowth, since the possibility of reclizin:
the employment objectives in economic developient and of adjusting monpower to
the structursl chanvzes is one cf the factors determinin: the limits of o success-
ful policy of economic ~rowth,

29. .n effective monpower policy is, to # srert extent, o matter of creating an
adequate manpower ocministration with eonsiderable freecom of sction and provided
with the instruments required to supplement the economic policy and to prevent
or miti;ste the disturbences on the lrLour merket which inevitably arise in the
course of economic development,

30, If the monpower policy is to be effective, it is, accordin~ to Swedish
experiences, 2 sjine gquo nop to have a widely ramified employment service organiss-
tion as part of the monpower sdministrotion, .n sdequote employment service is

/o.;
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of importence os well for collecting the concrete information on the manpower
situetion which the centrel administration must have to develop appropriate

progrommes 28 for the implementation of these pro~rammes,

31. .lthough messures to crecte employment may be of primery importance in the
developin; countries, mecasures directly simed ot helpinz lebour to adjust to
existing jobs must not be neslected. For this purpose an effective employment
and vocotionel guidance service as well os efforts to promcte occupationel

mobility by providing treining fecilities are of essential importance.

32, The oim of an active manpower policy is not only to contribute to full
employment ond rapid economic growth Lut also to economic balance in the lobour
merket. .n cctive manpower policy cen, thrcugh alequate measures s contribute to
reduce the problem of recruiting labour to Jobs or regions where shortage of man-
power tends to raise wages to a level thot threatens the economy. This mey be
achieved through measures to incresse geographical and occupational mobility or
through messures better to utilize scarce resources by using less skilled lsbour
of which there is no shortaze, wherever possible,

33. .n active manpower policy can influence the relations between the employers
ond employees in different ways, Close co~operation between the Govermment eond
the employers! ond employees' orgenizctions must therefore be of zreat importance
for an effective implemcntation of the monpower programmes, In Sweden such
collaboration is ensured, i.e, within the monpower administration by the provision
that the employers as well as the employees should be represented on its govern-
ing board,
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