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Foreword

The two studies that follow have been elaborated under the auspices of the Migration for
Employment Programme of the ILO. They are dightly revised papers submitted to a Technical
Seminar for Policymakers and Experts on "Migration and the Labour Market in Asia in the year
2000", Tokyo, 19-20 January 1995 that was jointly organized by the Government of Japan, the
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Organizationfor Economic Cooperation and Devel opment, the Japan Ingtitute of Labour, with the
cooperation of the ILO.

Manolo Abella's paper addresses the question of orderly labour migrationfromthe point of view
of the migrant-sending country, to see to what extent governmental regulation and procedures can
ensure that the movements of workersand their employment abroadis legal and respects standards
laid down by that country. Drawing on Asian experience, the author's evaluation is somewhat
sceptical in asituation of many workers chasing few jobs. However, there are ways and means
by which amigrant-sending country, jointly with amigrant-receiving country, canarrive at greater
respect for standards than happens at present.

Juhani Lonnroth's contribution is concerned with a question that has recently come to the fore in
severa national and international fora: what can one do to make it more attractive for people to
stay at home than to move abroad?* Acknowledging that sound macro-economic policies are
bound to be the basis for any policy that would provide greater incentives to candidates for
emigration notto move abroad, the author points out that active labour market policiesare equally
required, for macro-economic growth can be hampered by ineffective labour markets and growth
by itself may not provide sufficient jobs. The paper also refersto some activitiesthat the ILO has
undertaken in this area. Mr. Lonnroth suggests that there is both a need and, indeed, scope for
bringing to bear active labour market measures successfully on emigration-prone regions or
population groups.

W. R. B6hning
Chief
Migration for Employment Branch

1 See W.R. Bohning and M.-L. Schloeter-Paredes Aid in place of migration? Selected

contributions to an ILO-UNHCR meeting, (ILO, Geneva, 1994).
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A. POLICIESAND INSTITUTIONSFOR THE ORDERLY
MOVEMENT OF LABOUR ABROAD

by
Manolo |. Abdla
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1. Introduction

Inits broadest senseanorderly movement of labour abroad proceedswithinthe boundariesof what
states of origin and states of destination consider acceptable or even desirable. It isipso facto a
nor mative concept since acceptability presupposesaset of values or norms which are embodied
in state policies and ingtitutions on migration. For instance, for countriesof immigrationthese may
mean policies aimed at avoiding an imbalance in the ethnic composition of society; for countries
of emigration, discouraging young womenworkersfromgoingto certain countries. Inaborderless
world the question of such orderly movements would of course not arise. Thiswould soon be true
of the countries belonging to the European Unionwhich had agreed at Schengen to progressively
remove controls on the entry and employment of each other's nationals within their territories. A
migration system characterized by large-scaleillegal crossings such as for instance that between
the United States and Mexicowould nolonger bedisorderlyif thetwo countrieswere at some later
stage to form a union which eliminates border controls and makes all movementsinternal.

Therearefew examplesinhistory of orderly movements of people. The large migrations havebeen
spontaneous or caused by cataclysmic events such as war or pestilence which forced people out
of their home countriesin search of refuge and safe haven el sewhere. The few exceptions are the
movements organized by dave traders who shipped millions of people across the Atlantic from
Africato the United States, and the successor movement of indentured labour fromthe Indian sub-
continent to colonial plantationsinthe Far East, the South Pacific, and all theway to the Caribbean.
These movements however could hardly be considered orderly from the standpoint of the hapless
individualswho were forced to go, or fromthe standpoint of the nations of originwhich had no say
on the matter. In our view orderly migration has to include the element of free choice in the
decision to emigrate.

Thefew examples of voluntary movements of free economic agents organized by democratic states
can be found in contemporary times. These have been initiated by the countries of employment
whichat one time or another were in desperate need for labour. The United States had the bracero
programme which brought millions of Mexican workers across the border to the plantations in
Californiafromthe Second World War to 1964 (Zolberg, 1978; Miller, M. and Yeves, D., 1979).
In Europe the booming economy of the Federal Republic of West Germany in the 1960s was
sustained by additional labour supplies which could no longer be sourced from neighbouring
European states and prompted the Government to seek |abour-supply agreements with Turkey and
Yugodslavia. This gastarbeiter programme lasted only for about a decade before economic
recession and arealization of the social consequences of bringing in huge numbers of people of
different cultural and ethnic heritage brought about a change of policy (Béhning, 1972; Castlesand
Kosack, 1981; Esser and Korte, 1985). Inthe Caribbean, avery muchsmaller programme to bring
workersfromCommonwealth countriesto agricultural farmsinCanadahasbeenin operationsince
the 1960s and appears to be proceeding to the satisfaction of all parties.

The migration of Asian contract labour to the Middle East since the early 1970s and the more
recent waves of legal and clandestine labour migration in Asia-Pacific cannot be considered an
orderly movement of labour. In the Persian Gulf states the sudden wealth brought by higher oil
prices led to immigration levels unheard of inany other part of the world. Foreign workers have
swollenthelabour forcesof thesethinly-popul ated countriesbeyond | evel sexperienced e sewhere,
and their presence may nolonger be astemporary as earlier intended because these soci eties have
become dependent onthem (Seccombe, 1988). In East Asia, onthe other hand, the immigration of
foreignlabour has been for the most part arecent and minor phenomenon. M ost countrieshavebeen
countries of emigration until successful industrialization enabled them to quickly absorb the
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remaining reserves of surplus labour and experience labour shortages. Persistent conditions of
excess demand for labour however did not in most cases lead to changes in immigration policy,
incurring not surprisingly a spate of clandestine migration.

In this paper we review the policies and institutions that states of origin have established in an
attempt to influence the orderly movement of labour abroad. We draw mainly on the policies and
ingtitutionsin A sian countries because inno other regionhave statestakenasactive aninvolvement
in organizing emigration processes. We define policies and institutions at different levels: at the
level of basic principles, including the stance states take on guaranteeing the basic rights of
individual citizensto freely leave their country, as well as at the level of specific penalties and
sanctions for violations of laws and regulations on recruitment.

2. National concerns and policy objectives

Thevarious objectivesof national policiesonthe movement of labour abroad reflectthedilemmas
that characterize thisarea of state activity. Onthe one hand thereisthe desireto find quick means
to absorb an underutilized workforceingainful employment, to rai se national incomesand savings,
and to plug persistent deficits in the externa accounts with the remittances of workers earnings.
It is aso not unusual for national authoritiesto seeit as a means to mollify social discontent as
more and more youth are frustrated by unemployment. On the other hand states and governments
cannot be unconcerned about the needs of their citizens for protection against fraud in recruitment,
against abusive conditions of employment abroad, and against violations of their basic human
rights. They must aso be mindful of the need to insure adequate supplies of labour to make their
domestic industries competitive, to avoid the dislocation of agriculture, to maintain and improve
vital public services such as health and education in pace with development programmes, and to
guard against the loss of the more energetic and entrepreneurial € ements of the population.

2.1. Theneed for morejobs

The key questionis how each of these objectivesisperceived, ranked, and balanced against others
by the national authorities. This has a bearing on their attitude towards insuring an orderly
movement of labour abroad. For poor countries in desperate need to provide jobs for fast
expanding workforces, there may be little interest in an orderly system that merely limits the
potential benefits fromhaving more of their national sin some kind of job abroad where they judge
themselvesto be better off than staying at home. For countries that are rapidly industrializing, on
the other hand, there may be pressures from domestic industries for the government to put abreak
on the exodus of needed skills.

How national authorities view the importance of overseas labour markets in resolving their
unemployment problems is related to certain conditions. One may be the size of the national
population and workforce. Evidently, overseas employment can make nothing but a negligible
contributionto resol ving the unemployment problems of Chinaor India, but very muchfor countries
the size of Tonga or even Sri Lanka. Another isa country's growth prospects. Labour deployment
abroad hasinsome instancesbeentreated as part of the short to mediumtermdevel opment strategy,
to be abandoned as soon as the domestic economy is ableto create asufficiently large demand for
labour. Thiskind of role assigned by national authoritiesto overseasemploymentisclearly spelled
outinthefive-year devel opment plans of Indonesiawhich contains yearly deployment targetsstated
together with projections of remittances. For other countries the major concern might be what
would happen to domestic unemployment levelsif their nationals were to be forced to return. In
Paki stan the Government estimates that the number of nationalsworking abroad is now nearly two
million, congtituting about 2 percent of the total labour force.

Employment Department
INTERNATIONAL LABOUR OFFICE GENEVA



4

The primacy of the employment and remittance objectives is very clear in the less developed
countries not only in formal statements in development plans but more importantly in the way it
supersedes other policies when a conflict arises. It is not possible to take declared policy
objectives at their face value and from formal policy declarations. What objectives are actually
pursued in earnest depend as much on labour market conditions ason labour laws. For example,
the policy to maintain some kind of minimum wage standard often remains in officia policy
statements long after they have been all but abandoned in practice. Where the choice is between
unemployment or poverty at home and paid employment abroad, no matter how low the wages, the
instinctive responseisto opt for the latter.

2.2. Interest groups

While there is often an objective basis for the perception of national authorities that 1abour
emigration alleviates unemployment, it is aso very often true that national policies are strongly
influenced by business and bureaucratic groupsat home that have muchto gain fromcontinuing and
even expanding it. There are large profits to be made from the recruitment business, from the
transport of contract workers, from the transfer of migrants earnings, and fromtheir expenditures
onall forms of consumption and leisure. The current number of Asian contract workers employed
in a country other than their ownisestimated at 6 to 7 million. They earn no less than 20 billion
US dollars, of which probably 60 to 70 percent find their way home in one form or another of
remittance. Close to two million Asianworkersleavetheir countriesevery year to work in another
country, whichgivesriseto atleast several billion USdollarsinservicefeestorecruiters, medical
clinics giving health tests, and training centres; for air travel to places of work and return; and for
interest on money|loaned to the migrants. Verylittleisknownof thefull weight of migration-related
economic interests in political processes; it would be surprising if they have not been actively
engaged in promoting the continuation of emigration.

2.3. The concernsover abuses

Oneintractableproblemthat has dogged efforts to organi ze the movement of |abour overseasisthe
ease with which it gives rise either to fraud, or corruption, and not infrequently to both. The
eagerness with whichworkers are willing to pay money to find abetter job abroad has encouraged
athriving market for job brokerage including fraudulent ones. At the beginning of the migration
waves to the Gulf when labour was recruited directly by large multinational employers or by
foreign governmentsthere were few reports of abuse or of large amounts of money being demanded
from workers seeking jobs abroad. The demand for skilled manpower often exceeded the supply
of those with the right skills and the inclination to work abroad. It did not take long, however, for
disorderly characteristics to take hold as the labour supply expanded and as the large employers
were substituted by a multitude of small employers including households.

There are two issues of mgjor concern to the governments of the countries of origin. Oneistheir
lack of control over the terms of employment of their nationals who go abroad. The other istheir
inability to put a lid on the cost to the individual worker of finding a job abroad. The former is
usually associated with the migration of Asians to the Persian Gulf countries where contract
substitution! has become common place; and with the growing number of workerswho arevictims
of illegal trafficking syndicates in the region. The trafficking is a widespread problemwhich has

1 The subgtitution of a contract containing terms and conditions inferior to the onesto

which the worker has agreed to prior to leaving his or her country.
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aways been a feature of migration where no state-sponsored system exists to replace the
functioning of the market in "rationing" the few jobs available to the many waiting in the queue.
Most countrieshavelegal cellings onrecruitment feesbut few officials would deny that actual fees
paid are many times higher than the legally permissible fees.

2.4. The value placed on migrants remittances

The severity of theimbalance in external accounts as a constraint to economic growth is likewise
an important factor likely to colour perceptions especially whenacountry is heavily indebted, is
suffering from a deterioration in its terms of trade, or both. Remittances of migrant workers to
Pakistan, accounting in the early 1980s for as much as sixty percent of total imports, no doubt
enabled the country to import more capital equipments and raw materials than would have been
possible otherwise. In the case of the Philippinesremittances have certainly made a big difference
to the efforts to stabilize the economy during the worst phases of an economic crisis that owed its
origins partly to internal political disorder and partly to the huge external debt that had to be
repaid.

Perhaps more than the beneficial impact on employment, the demonstrated potential of labour
migration to generate large remittances of migrants incomes abroad has aroused wide interest in
the continuation and expansion of labour migration. Unlike permanent settlement, temporary
contract labour migration has brought home awindfall of benefitsinthe billions of dollars earned
and brought home by the workersto their families. It has been estimated fromahousehold income
and expenditure survey that as many as fifteen percent of households in the Philippines receives
substantial remittancesfrom family members working abroad (Tan,1993). An increasing number
of countries are counting on remittances asamajor itemintheir balance of payments. The various
policies to encourage migrants to send more of their earnings home are of course not relevant to
the orderly movement of people per se, but the interest in maximizing the financial returns onthe
export of labour undoubtedly colour the perspectives of national policy makers. In any trade-off
between more jobs and better wages the choice is likely to be the one that maximizes total
remittances.

The value placed by policy makers on stimulating greater flows of migrant's remittances is
understandable since its impact on economic growth has been substantial. Various studies
undertaken by the ILO in Asiaconfirm the perception by development authoritiesthat it feedsinto
the domestic economy as savings and investments at levels higher than would have been the case
in the absence of migration (Amjad, 1989; Brown, 1994). Where financia markets are not yet
developed and few alternatives are available to the migrants, their investments usually take the
form of improvements in housing and greater expenditures on education. But regardless of who
undertakes the actual investments the macroimpact of remittances has been positive oninvestment
growth, embol dened authoritiesto decide onliberalizing the foreign exchange market, and hasbeen
afactor in stabilizing the economy against external shocks (Alburo, 1993; Nayyar, 1989).

2.5. Raising state revenues

Migrant workers contributions to government revenues usually take anumber of forms. There are
the direct income taxesthat citizens must pay, but migrants arejust aslikely asothersnotto comply
with this obligation. A few governments have increased marginaly their revenues through higher
collections fromthis source, and have done so by asking migrant workers abroad to pay asimple-
to-administer flat head tax. The bigger revenues are contributed by migrants inthe formof indirect
taxes on commodities and services purchased at home with increased consumption, fees for
passports, processing fees for emigration clearances, attestation fees charged by diplomatic
missions abroad, travel taxes paid by those preferring to emigrate clandestinely, and mandatory
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contributions to welfare fund schemes. I njectionsinto the economy of large volumesof remittances
have also stimulated the growth of those industries that are in the more formal sectors (e.g.
construction materias, appliances, transport, etc) and therefore more likely to be covered by
taxationmeasures. Thisisalittle-researched topic which deserves closer attention, but it isvery
evident in policy discussions that there is much concern for maintaining and even increasing this
source of income for governments.

InPakistanand Sri Lanka state involvement in organizing labour emigrationhas been taken further
with the establishment of new ingtitutions that could generate substantial budgetary and extra-
budgetary resources for support of the policy. The Overseas Pakistanis Foundation was created
in1979to develop and deliver welfare servicesfor the migrant workersand their familiesand was
authorized by law to coll ect contributions fromdeparting migrants. Every year itis able to generate
over a hundred millionrupeesinworker contributions to awelfare fund that has hel ped to finance
efforts of the Government to expand the overseas employment programme. In Sri Lanka a new
satute in 1985 allowed the Government to establishthe Sri Lanka Bureau of Foreign Employment
which generates revenues from fees paid by all recruited migrant workers. The Bureau has
likewise been able to finance various initiatives of Government including promotiona missions
abroad.
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3. Policy regimesfor orderly movement of labour

In respect of the rights of individual citizens to leave or emigrate from their countries for the
purpose of employment abroad state policies may be broadly classified as being permissive,
liberal or restrictive. Most states guarantee the rights of their citizens to free movement out of and
back into their countries, but a few do not, for example, in the communist states where the
movement of citizenswithinand outsidethe countryis allowed only under certainstrict conditions.
In other states such rights may be guaranteed inprinciple by the state but in practice there may be
many policies that effectively limit the exercise of these rights such as restrictions onthe issuance
of travel documents. These states cannot be said to haveliberal policies onemigration but neither
dothey haveclosed borders. Restrictions may apply to all citizens or to specific social groups, and
they often change depending on circumstances. Several states, for example, restrict the emigration
of womenfor employment in certain countries where they cannot be guaranteed protection against
abuse.

The differences among the countrieswith liberal emigrationpolicies are generaly small and often
revolve around therestrictions on the emigration of young womenworkers. Pakistan, Bangladesh,
India, Indonesiaand the Philippinesall have minimumagelimitsfor womenworkersgoing abroad
for employment. Indiahowever ismoreliberal inthe exemptions to the requirement for emigration
clearances than the other countries. College graduates, for instance, are automatically exempted
from the requirement of anemigration clearance. Inthe case of Indonesia and the Philippines, the
age limit applies only to women workers going abroad as domestic helpersor as entertainers. In
the case of Chinaand Vietnamthe enjoyment of the right of individual citizens to | eave the country
is effectively limited by various conditions set by the state and by requirements of the authorities
issuing travel documents. Individual citizens can, in principle, accept employment abroad but the
very small numberswho actually manageto leavelegally is anindication of how tightly emigration
controls have been set in the interest of national security or other such social concerns. Inthe case
of Myanmar, whichhasahighly authoritarian government, the issuance of passportsisvery strictly
controlled for political reasons and only afew manageto getlegal permissionto leave the country.

Simple categories would not suffice to describe emigration regimes that have different shades and
hues of restrictiveness and which do not apply with equal forceto all sectors of the labour force.
The following chart represents an attempt to classify selected countries of emigration according
to how libera or restrictive their emigration regimes are for unskilled labour.
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Chart 1.  Emigration Policy in Selected Countries

* Indonesia
* Bangladesh
* India
* Pakistan * Myanmar
* Thailand
* Sri Lanka * Vietnam
* Philippines * China
Liberal Restrictive

4. State vs private sector in organizing migration

Another basis for categorizing policies and institutions is the extent to which the movement of
labour is |eft to the market or, dternatively, what role the state playsin organizing it. The Asian
region presents a number of models of how labour migration may be organized. On one end of a
continuum depicting the degree of state involvement, we again have China and Vietnam but this
timeit is on account of the active role played by the state in placing workers in jobs abroad. On
the other end are most of the countriesin South and Southeast Asiawherethe policy isessentially
to leave all recruitment to the private agents. The Republic of Korea would be somewhere in
between with about eighty percent of the labour migrants in the employ of private Korean
companies that have contracts to undertake construction overseas.

The chart shown below does show some differences among the countries that basically follow
laissez faire policies. In India the Federa Government has not felt it necessary to be actively
involved in promoting labour emigration hence there are no budgetary appropriations and no
specialized ingtitutions set up at the federal level to support agovernmental effort to secure more
jobs abroad. Some statesin Indiahave set up autonomous state corporations to engage inoverseas
employment development but these have been of minor consequence to labour emigration from
Indiaas awhole. In the case of Bangladesh, Indonesia and Thailand the governments have been
more pro-active in negotiating with foreign governments and major employers for their share of
the labour market for expatriate labour. Bangladesh has set up the Bangladesh Overseas
Employment ServicesLtd. (BOESL) for the purpose. The Thai Department of Labour has actively
sought out labour agreements with other countries notably with Taiwan(China) and Israel to get
more placements for Thai workers.

Chart 2. Roleof the Statein Organizing Migration

* Bangladesh
* India * Sri Lanka
* Pakistan * Rep.of Korea * China
* Philippines * Vietnam
* |ndonesia
* Thailand
L ow state involvement Organized by the state
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A unigue model for organizing labour migration was devel oped by the Republic of Koreawhich
was until the mid 1980s a major supplier of construction and other skilled labour in overseas
labour markets. Asin other spheres of development policy inthat country it is difficult to see the
extent to which the Government had a hand in shaping the final outcomes but the system that
emerged had all the markings of substantial state supportif notintervention. Labour migrationfrom
the country was organized chiefly by large private

Korean construction companies that since the mid 1970s proved very adept in winning large
primary contracts inthe Middle East. These companies directly recruited and employed workers
for their overseas projects, transported themto the work sites, provided them with housing, food,
and recreational facilities in virtual enclaves, and shipped them home when their projects were
completed. Thismethod of organizing the movement of labour followed the practice of other large
multinationals in the business but Korea's experience was unique in the fact that the workers
engaged were themselves Korean. The method eventualy earned a separate designation as
"project-tied" migration.

The Republic of Koreadid allow private recruitment companiesto place K oreanworkers abroad.
The bulk of the business was captured by the Korean Overseas Development Corporation
(KODCO), astate-owned company that had been in existence since 1965 but obtai ned the mandate
to engage in recruitment for foreignemployersfromaspecial law passedin1976. KODCO offered
foreign employers and Korean workers a comprehensive array of services including its own
medical clinic, travel agency, training facilities, loans to cover emigration costs, and even
arrangements for the return and reintegration of contract workers sent abroad.

The Philippines has a system that is also characterized by a very pro-active Government policy
and a close partnership with the private sector. At the beginning the Philippines emulated the
Korean example, supporting the efforts of its fledgling construction industry to gain afoothold in
overseas construction market and setting up a mirror image of KODCO in an autonomous body
called the Overseas Employment and Development Board (OEDB). The system however failed
to take off inthe same way asthe K orean model and the Government eventually abandoned the idea
of a state-monopoly of recruitment. It subsequently shifted to a policy of "positive controls' over
the private recruitment industry which was carried out by a new body, the Philippine Overseas
Employment Administration. It took over the promotional functions of OEDB and the National
Seaman's Board, and the licensing and regulatory functions of the Bureau of Employment Services
of the Department of Labour.

Finally, we have the model of state-organized labour migration represented in the chart by the
system found in two communist states in the region, China and Vietnam. They organize labour
migration through state-owned corporations that have been especialy granted the authority to
engage in the contracting of labour services with both state and private companies in foreign
countries. In Chinathese are very large engineering and construction companies typically owned
by provincia governmentswhich have undertaken major infrastructure projects inside the country
and for many yearshaveal so beeninvolved with China'stechnical assistance projects for the least
developed countries in Africa and Asia. With the policy changes in China since 1979 these
companies were directed to shift to more profit-oriented ventures abroad including the placement
of Chinese labour with foreign employers.

In Vietnam the corporations are regular industrial concerns such as textile mills or metal-works
factorieswhichintheyearsprior to the dissol ution of the Soviet Union had entered into agreements
with Eastern European companiesto supply labour. At one time inthe late 1980s there were over
sixty thousand Vietnamese workers in Russia, the German Democratic Republic, Bulgaria,
Czechoslovakia, and Poland. They weretransferred fromfactoriesin Vietnamto factoriesinthese
countries where their salaries were partly used for repaying Vietnam's debts. Since the collapse
of the Soviet Union the Vietnamese Government has been seeking alternative markets for
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Vietnamese labour because of high levels of unemployment and underemployment at home. They
succeeded in sending some workers to the Persian Gulf before the Crisis.

5. Evaluation of alter native models

How have the different models or systems for insuring the orderly movement of labour abroad
fared in practice? To answer this questionwe would need some kind of objective criterionor set
of criteria with which to compare the outcomes. We propose the use of two simple criteria and
corresponding measures.

1. extent of labour emigration not passing through established control channels; and
2. transaction costs involved in emigration;

Thecontrol criterionwould bethe proportionof total labour emigrationthat does not passthrough
the registration or labour emigration clearance procedure established by the government. We
assume that the movement is"orderly" if and only if it conforms to the procedures laid down by
the government of the country of origin. Thiswould exclude from"orderly" movement peoplewho
leave their countries without getting emigration clearances but enter the countries of emigration
legally and obtain the necessary work permits upon or some time after arrival . Fromthe standpoint
of the sending countries, their departure constitutes a violation of regulations and is therefore
unacceptable, evenif theworkersthemselvesarein satisfactory condition of employment and have
regular status abroad.

This criterion would however consider as orderly the opposite situation of workers who do pass
through the regular channels but whose status in the foreign country becomes precarious even
though it may not be irregular. They would include workers who are not accepted by the foreign
employer because of the failure of the selection process (e.g. they may not have the skills sought
by the employer) or are victims of the widespread practice of contract substitution. These cases
are known to be many but rarely surface in official records because the rejected workers are not
sent home and those whose contracts have been substituted with inferior ones are forced by
circumstances to quietly accept the terms they are confronted with on atake-it-or-leave-it basis.

In principle one would expect countries without rigid standards with respect, for instance, to
minimum wages to score better on this criterion than countrieswith higher standards since in the
former there would be little reason for workers to evade the procedure. For the same reason
countries with restrictions or prohibitions deemed by the workers to be unreasonable could be
expected to rate poorly on this criterion. The control criterion is therefore inherently biased
towards more liberal policies on emigration.

The data needed to operationalize the control criterion are difficultto come by sincethe countries
of emigration only have records of those who pass through the regular procedure. Many countries
however are attempting to bridge this problem by occasionally conducting airport surveys to
determine the extent of irregular emigration. The Overseas Pakistanis Foundation, with ILO's
assistance, has already conducted several airport surveys for this purpose and so has the Sri
Lankan Bureau of Foreign Employment. Inthis paper we make use of very rough judgements of the
extent of the problemfor different countries, for our intentionissimplytoillustrate its potential use
for evaluating the effectiveness of different emigration policy models. For this purpose we rely
mainly on some ordina ranking based on a variety of reports and statements made by informed
officials.
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The cost criterion is a measure of how well or how poorly an emigration regime performs in
enabling workers to seek jobs abroad and reach the employers who need them. The economic
concept of transaction cost is a good indicator of the mainideasincewhat is of interestis the cost
of bringing workers from one situation to another as, for instance, from ajob at home (or even a
situation of unemployment at home) to ajob abroad. In this example, the transaction cost would
include such eements as recruitment costs (advertising, tests for skills and for health,
selection,etc); feesfor passports, visas, and emigration clearance; the cost of bringing the worker
to the site of employment, and other costs that may be entailed beforetheworker actually getsdown
to work. The transaction costs may be borne wholly by the foreign employer (as often happensin
the case of nurseswho arein great demand in the US) or wholly by the workers, frequently by the
poorest and least skilled.

Since ILO'sinterest isin policy regimeswhich minimize the cost of emigration to the workers
it would serve our purposes better to have acriterion based onanarrower concept of transaction
costs which includes only those borne by the workers. These costs would not include what the
foreign employer issometimeswilling to absorb such as the cost of airfare fromtheworker'shome
and hisor her return. They would al so not take into account opportunity costs of the migrants who
may forego some income while they search for better jobs abroad. They do include however other
costs which owe their origin to:

- lack of labour market information;

- inefficiency of the bureaucracy, whichleadsto high incidence of recruitment fraud, and the
cost of excessive red tape; and

- bribery in corrupt systems of control.

Inasituation of excess supply (many people lining up for afew jobs) what people pay recruiters
also usually depends on the wage differential between the country of origin and the country of
employment. Therecruitersineffect are able to appropriate for themselves as much of this wage
differential asthe job seekersarewillingtoyield. Thisisnot in essence apart of real transaction
costs but simply areductionof the expected income fromforeign employment. Itis notaneconomic
cost (although it may look that way to the worker paying it) since no real resources are used but
simply aredistribution of expected income. The redistribution however takesthe formof transfers
in favour of the recruiter before the worker even starts earning the income. What is transferred
tends to depend, on the one hand, on the size of the differential, and on the other, on the size of
excess supply of labour. In principle the recruiter would not be able to demand such a
redistribution of expected earnings if there were an excess demand for labour. Indeed we find this
to be true of professionals and other technical workers who participate in migration.

Presumably the upper limit of what recruiters could appropriate depends on the minimum wage
differentia that would just tempt workers to seek employment abroad (see below box).
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Recruiters may appropriate a portion of the wage differential but not the whole of it, for workers
would obviously want to be compensated for the psychic cost of leaving home. In the graph below
we have two countries A and B with a combined workforce of AB (country A has ALo while
country B has BL0). Country A is atechnologically more advanced country than B, reflected in
the higher productivity of labour (MPLa compared to MPLb) and higher wages (Wa compared to
Wh). If A allows the entry of foreign workers, say in numbers represented by Lol ,, its wages will
decline from Wato Wa but they would still be much higher than wages in B (which rise from W,
to W,). The migrating workers may be able to earn the wage, W4, in the receiving country which
is higher by the amount DG from what they received prior to leaving their country. Unfortunately,
lack of information and institutional factors may prevent employers from hiring B workers directly.
They must pass through recruiting agents who exact from them a share in the wage differential
represented by RF. Recruiters are able to exact "rent” by selling the information necessary to get
the higher-paying but scarce jobs abroad. How much would be paid is determined by the size of
the wage differentia, RF, at the limit.
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Thismay notalways bethe case however if thejob-seekersareill-informed and are deceived into
thinkingthatthe differential islarger thanitactuallyis. The uneducated workersmay find thewhole
business of different exchange rates and differencesin the costs of living between countries too
confusing to make a reasonable decision. It is also possible that they may be aware of the true
differences but take the risk anyway in the expectation that they will have a longer period of
employment abroad to recoup the investments invol ved.

6. Control over workers emigration

In the following chart 3 we attempt avery impressionistic assessment of how different models of
organizing emigration affect the state's degree of control over emigration as indicated by the
proportion of labour migrants who pass through legal channels. The vertical axis indicates the
degreeto which states are taking an activerolein organizing migration. At the bottomend thereis
a very low involvement of state ingtitutions and resources in organizing labour placements
overseas. At the higher end a very large proportion of placements abroad would be credited to
state sponsorship, either directly asinthe case of placements by state contracting corporations, or
indirectly through state active support to private recruitment. We would expect that the more the
state getsinvolved inorganizing labour emigrationthe more control it would have onthe outflows.
Therewould be, in other words, a positive correl ation between the two variabl es or the countries
would be distributed along a line with a positive slope.

The actual distribution, based admittedly on very rough approximations, shows some kind of
positive slope if we disregard the two communist states of Vietnam and Chinafrom where large
clandestine flows of labour have frequently been reported in the press. The distribution suggests
that governments' active role inorganizing migration makes a difference to the extent that they can
influence emigrating workersto pass through the procedures laid out by the state. Obvioudly there
areimportant qualitative differencesassumedinthe measure of state'sroleinorganizing migration.
The chart suggests that amodd like that of the Republic of Koreahas many merits sinceit allows
avery large degree of state control over emigration without having to adopt strenuous measures
to regulate or restrict the movement of people.

The other countries that have been modestly successful in influencing their nationals to use the
regular channels are the Philippines and Thailand. Both are middie-income countries that share
many similarities including their systems and policies on labour emigration. Both alow their
citizens to travel abroad freely and their governments work closely with the private sector in
recruitment. It appearsfromall available information that the percentage of labour emigrationfrom
these two countries that escape the registration system cannot be more than ten to fifteen percent
of the total flows. Thisis especially notable because in the ASEAN region the citizens of the
member states can enter each other's borders without the need for avisa.

Itismoredifficult to interpret the experience of Sates like Vietnam and China sincewe havevery
little information onemigrationfromthesetwo countries. The information coming fromauthorities
responsible for state-organized migration appearsto capture only a small segment of what could
be considered regular emigration of labour. For instance, we know almost nothing of the number
of individuals who leave for jobs abroad under their own individual
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Chart 3.  Degreeof Control Over Labour Migration

Per cent * Vietham
of regular * China
migration
or ganized
by state * Rep. of Korea
* Philippines
* Indonesia
* Pakistan * Sri Lanka
* Bangladesh
* Thailand
* India

Per cent of emigration through regular channels

arrangements (usually with the hel p of extensive networks of Chinese or Viethamese communities
abroad). On the other hand there are many reported flows of clandestine workers from these
countries passing through land routesin third countriessuchas Thailand; henceinour chart the two
countries appear to berelatively unsuccessful in influencing the outflows to pass through regular
channels. It is hardly surprising that this would be the case since the numbers of workers that
Chinese or Vietnamese corporations have been abl e to take outside the two countries' borders are
an infinitessimal fraction of their large workforces.

It isalso difficult to place India on the horizontal axis since it would depend on how we define
emigration through regular channels. As mentioned earlier the Government takes very little
initiative either in promoting or controlling emigration. The controls over the exit of nationals are
applicable basically only to the unskilled and the uneducated, and among themthose who already
have experience working abroad are actually exempted. The measure of control over emigration
represented in the chart must therefore be interpreted with these features of the Indian systemin
mind since they differ from the other countries. We give India a lower rating with respect to the
percentage of emigration through regular channels because the many exemptions to the emigration
clearance requirement have the effect of reducing the state's control over emigration. The
Government may in fact not even know how many of its nationas are going overseas for
employment.

It is curious how geography could be taken into account in this kind of evauation. Is it more
difficult for countries in close proximity to richer, labour-short states, to establish effective
controlsover emigration flows? Would it be inherently more difficult for Indonesia, for example,
to regulate the flows to neighbouring Maaysia, than for another idand state like Sri Lankathat is
farther away? Distanceis probably a significant determinant but not as powerful as other factors.
The actua labour emigration from Sri Lanka has been estimated by the Bureau of Foreign
Employment to be more than double the numbers that pass through its clearance system. It hasa
much larger proportionof clandestine emigrationthanthe Philippinesor Thailand whichare closer
to immigration poles like Taiwan, HongK ong, and Japan.

7. Minimizing the costs of emigration
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Much of the worries in the administration of emigration policy spring from the apparent
ineffectiveness of regulatory controls to put a cap on rent-seeking by recruitment agencies.
Unfortunately the typical policy response to the problemisto establish more bureaucratic controls
which simply rai se the transaction costs without real ly having muchimpact onthe total cost borne
by the workers who go abroad. The total cost that workers will be willing to pay would
presumably not be affected by the increase in transaction costs. The recruiters will simply not be
able to appropriate the same amount of the workers' expected earnings as they did before.

In many countries the amounts involved may be equivalent to anything from two to six months of
basic salaries that one can hope to earn abroad. Most regulations however put a much smaller
upper limitonwhat private recruiters may charge the workers, albeit with little success sincethe
latter may still consider it worthwhileto pay ahigher anount. Inorder to enforce the standard some
governments have made it a requirement that the payment to the recruiter be made through
designated banks (as in Pakistan) or through the responsible office (like the Bureau of Foreign
Employment in Sri Lanka). The standard or rule is evidently easy to circumvent and motivates
people to take the back door as clandestine emigrants. The threat of heavy financial penalties for
violating the rule would only work where recruiting agents see great risk of being caught and
penalized. In most countries however the litigious process of prosecuting violations through the
civil courts has made it very difficult for governments to discourage violations.

It would be important to know if the cost of emigration borne by the worker is significantly
influenced by the measures taken by governmentsto curb the rent-seeking tendencies of private
recruiters. Unfortunately thereisno direct way of measuring such tendencies. One way out of this
difficulty isto assume that the tendency varies proportionately with the wage differential between
jobs abroad and jobs at home. For each sending country this can be represented by the ratio of its
average wagesto those of the major country of destination. In chart 4 below the cost of emigration
borne by the worker isindicated onthe vertical axisas apercentage of the expected total earnings
over a one year period. For example, previous studies undertaken by the ILO show that in
Bangladesh workers pay up to US $ 2,000 to get to Saudi Arabia as unskilled contract worker.
Since the average wages for an unskilled foreign worker in Saudi Arabiais only about $ 200 a
month, the cost of emigrationwill be represented onthe vertical axisasahighvalue of 83 percent
of expected annud earnings. The horizontal axis, on the other hand, indicates how many times
larger such a salary of $ 200 is over what an unskilled worker can earn in Bangladesh. If thisis
$ 50 amonth then the ratio will be 4.

The chart is not meant to show actual values but simply to provide some insghts into the question
we posed earlier on whether policies make a difference in reducing emigration costs or,
aternatively, if policies really do not matter since costs are in any case determined by the wage
differential. Care was however taken to show relativities that roughly conform to well-
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Chart 4.  Cost of Emigration Related to Wage Differential, Selected Countries

Cost of
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Wage ratio (abroad/home)

known facts about wages earned by migrants abroad and what they usually pay recruiters.? We
included Taiwan (China), the Republic of Korea, and Maaysia because these countries do send
workersto Japan. Fromchart 4 we found that the cost of emigration isindeed roughly correlated
withthewageratio or differential. Thissuggeststhat market forcesareindeed dominant and policy
interventions are not powerful enough to neutralize them. However not all the differencescanbe
explained by wage differentials.

If we hold the wage ratio roughly constant we find differences in the cost of emigration as, for
instance, between Sri Lankaand Bangladesh, and between Thailand and the Philippines. Canthese
be accounted for by differencesinpolicies?If policiescanaccount for the unexplained differences,
thiswould be animportant finding sinceour interestinthis paper isinidentifying theinterventions
to insure the orderly movement of labour abroad. It can be argued that the difference between the
Philippines and Thailand is indeed due to the difference in state commitment to stamping out
recruitment abuses. In Thailand overseas employment is no longer a mgjor agendaitemfor policy
makers but it remains so in the Philippines where many more families are dependent on it and

2 |n Bangladesh, Mahmood estimated that the average cost of emigration was about Tk
26,000 in 1990 compared to average expected income of Tk 10,800 per month (Mahmood,
1991). In Pakistan Fahim Khan reported that the average cost was Rs 9,000 compared to
average monthly income of Rs 3,984 during the first year of migration (Khan, 1991).

Employment Department
INTERNATIONAL LABOUR OFFICE GENEVA



17

where the Government is always under unremitting scrutiny from the press, the Congress, the
Church, and countless NGOs and pressure groups for any failure to act on abuses or fraud
committed against migrant workers. We suspect that the same pressures are operating strongly in
Sri Lanka and may explain some of the differences between it and Bangladesh.

Intheory the cost of emigration should belower for countrieswith larger established communities
abroad than for those with smaller ones because the former's nationals would be better informed
and haverelatives and friendsto help arrange the migration process. We should, therefore, expect
countries citizens which preceded othersininternational labour migration to enjoy an advantage,
at least in so far as certain countries of destination are concerned. Pakistan, for instance, should
have alower average emigration cost than Sri Lanka for workers going to Saudi Arabiaif the
impact of networks established abroad is the major determining factor. But the information
available, admittedly very sketchy and for undifferentiated jobs and countries of destination,
indicates the contrary. Pakistani workers tend to pay more than their Sri Lankan counterparts for
jobsabroad. Itisvery possible that there may not be any cost differencesif the basi sof comparison
isthe same job and the same country of employment. Hence we would have to compare what a Sri
Lankanand aPakistani constructionworker paysto getsimilar jobsin Saudi Arabia. Unfortunately
we do not have sufficiently detailed information to examine this interesting question.

Keyinformantsinmany A siansending countriescommonly observethat emigration costs today are
largely driven, on the one hand, by the monopoly power exercised by "sponsors' or job-brokers
in the Gulf countries on work visas to their countries and, on the other, by the ever increasing
numbers of job-seekers competing for these jobs. Some sponsors, khafeels as they are called in
Saudi Arabia, do not actually recruit workers for jobs: they "sell" work visas to the highest
bidders. The situation has deteriorated to the point that those who paid to obtain these visas
frequently arrive in the foreign country without any specific job waiting for them. Since foreign
workers are paying money to move, itisinthe interest of these job-brokers to bring in more
workers from abroad. While the sponsorship system in the beginning was apparently aimed at
hel ping the national authoritiesto exerciseeffectivecontrol over foreignworkers, it now embodies
avested interest in increasing the number of foreign workers.

8. Limitsto policies of the countries of origin

The kinds of policies that states have evolved reflect in some measure the weakness of
international regimes governing the migration of labour. Many of these policies have been
fashioned in an attempt, albeit often futile, to extend protection over citizens who go beyond the
territorial jurisdictions of their own countries. Generally, sending-countries policiesfocus on (i)
curbing abuses in recruitment and (i) setting standards for employment contracts.

In countries where the organization of emigration has largely remained in the private domain,
recr uitment abuseshave led states to intervene through various laws and regulations governing
the establishment and operation of the private recruitment intermediaries. All Asian sending
countries prohibit the recruitment of their national sby persons or entities other thanthose licensed
by proper authorities. The licensing requirementsvary fromone country to another inonly afew
minor details. They generally require licensees to beresi dent national sbecause recruitment agents
rather thanthe employer abroad can be made answerabl e for violations of recruitment regulations
and employment contracts. It isnow also very common for countries to require that licensees put
up financial guarantees, i. e. fixed amounts to be deposited in designated government accounts to
answer for possible future claims of the government or the workers.

Asidefromsupervising the establishment of private agents, the other measuresadopted withaview
to curbing fraud and corruption in recruitment have included the regulation of advertising;
ingpection of recruitment agencies, certification by national authorities of job offers, visas, and
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powers-of -attorney; stiff penaltiesonperpetrators of fraudulent recruitment; strict bor der checks
onthetravel documents of workers|eaving the country; and the adoption of limitsto recruitment
fees that the agents may charge.

Employment contr acts and the whole systemof standards-setting and safeguards to perfect them
have been the cornerstone of efforts to protect nationals abroad. Arming workers with legally-
binding contracts of employment is considered particul arly important for workerswherethey move
to countries of employment in which they are unlikely to receive adequate protection or non-
discriminatory treatment under existing laws. Many of these safeguards would make no sense or
would be superfluous in destination countrieswith more progressive labour regimes thanthose of
countries of origin. This explains why they are not applied to those permanently migrating to
countries such as the United States, Canada, or Australia.

Administratively-set standards are now frequently embodied in model employment contracts
which are made the basis for permitting the employment of nationals by entities or firms abroad.
The policy is evidently meant to protect workers at the lower end of occupational structure who
may not possess the knowledge necessary to bargain for better terms. For example, in India the
requirement for an emigration clearance does not apply to people judged to be capable of
defending their interests such as college graduates, professionals, former civil servants, and
workers who have already been employed abroad.

In recent years there has been a notable trend towards the abandonment of minimum wage
standards because they can no longer be enforced through employment contracts. In the absence
of agreements with states of employment on minimum wages and where there are no machineries
and proceduresfor registering with themthe contracts that have been approved by the countries of
origin, it is very easy for contract substitution to take place. Authorities in the countries of
employment would have to assume the responsibility of ensuring that violations of contracts are
penalized, as the Labour Department of HongKong does. Otherwise much of the effort to perfect
contractsin origin countriesis of little value and emigration clearance procedures, which add to
the cost of emigration, lose their rationale.

The experience that has been gained by administrators and the information generated through
registration systems have contributed to the greater awareness of the problems experienced by
migrantsand the issues at stake for state policy. Governments are today committing moretechnical
and financial resourcesto the planning of migration policy and to addressing theissuesthey raise
invarious spheres of state activity. Over the last two decades a number of specialized ingtitutions
have sprung up to address specific concerns, ranging from the need to provide the recruited
workers with some basic information and advice before their departure, to helping them plan for
sdlf-employment upon return. The "bureaucratization" of labour migration policy has indeed
reached very sophisticated levels in some countries, especially where rates of emigration have
been high.

All these measures may have had some effect on creating more orderly migration but these are not
very evident judging from the outcomes. The basic weaknesses and flaws of these policies are,
however, very gpparent. Clandestine migrationhasremained unchecked and populations of illegal
or undocumented workers are growing everywhere. Contract substitution continuesto be rampant
and effective wage differentials have narrowed because of the rent-seeking activities of
intermediaries.

Thereisclearly aneed for closer cooperationbetweenstates of originand of employment to bridge
the gap between their respective jurisdictions. Short of resorting to authoritarian measures, the
states of origincannotact aloneto stop all of thelr citizens fromworking abroad illegally and from
accepting terms and conditions whichwoul d drive national sof the host country out of employment.
After all, theyleavetheir countrieslegally. They only become "illegal" after they have entered the
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jurisdiction of the country of employment. Effective action to stop violations of contractual
obligations can only take placein the country of employment, not in the country of origin in spite
of ruleswhich hold the recruitersliable for infringements committed by the foreign employers.

The same istrue of interventions to minimize rent-appropriation by intermediariesin recruitment.
Since recruiters, at either or both ends of the migration chain, can exact a share of the wage
differential fromthe workers through deductions from contract wagesinthe course of employment
abroad, thereislittle that the authorities in the country of origin can do to prevent it. Infactitis
probably only through the action of the state inthe country of employment that it would be possible
to take away such "rent” from the recruiters. The Foreign Workers Levy in Singaporeis one such
means since the levy has the effect of bringing about a market equilibrium.

9. Inter-state cooperation for the orderly movement of labour

There has been agenera lack of interest onthe part of the receiving states to engage the states of
origin in any bilateral or multilateral agreement to establish rules to govern the movement of
migrant workers. This attitude stems largely from the concern that a guest-worker programme
would notwork and would eventually |ead to more permanent settlement. In many instancesitwas
also anticipated that state intervention in the form of formal agreements with source countries,
would only raise the cost of foreign labour and constrain the ability of the employing countriesto
send the workers home whenever it suited them. Other than afew agreements that the Philippines
has entered into with some advanced industrialized countries on social security for migrant
workers, there are virtually no agreements on labour migration concluded by Asian supplying
countries with countries of employment.

9.1. Joint commissions

Some states of employment have been more receptive to the idea of establishing less formal
arrangements for cooperating with states of origin on the management of labour migration. Over
the past few years there have been some notabl e ingtitutional developments such as for example
the establishment of Joint Commissions on Labour. Theseareessentially machineriesfor regular
consultationbetween administrative authorities of the countries of origin and of employment onall
issuesthat they may agreeto cover. Such Joint Commissions are now increasingly being relied on
by Asian governments to gain greater cooperation from governments of Arab Statesaswell as of
Asian countries of employment.

The advantages of these joint consultative machineries lie in their practicality and simplicity.
Unlike formal treaties they do not bind states to courses of action that they may not be willing to
committhemselvesto, but whichthey may be quite prepared to do unilaterally. Such Commissions
are often established by a mere exchange of memoranda between concerned national authorities
and contain nothing more than a general statement of intention to engage in regular dialoguesover
problems and issues that arise in the course of employment of the nationals of one state on the
other's territory.

Joint Commissions have so far been established on a bilateral basis as an informal and flexible
structure for regular consultations between administrative authorities (usually labour ministries)
of sending and receiving countries. They may agree to meet as often as necessary, at technical
level, and without the need for formal procedures. They are, for instance, being used asameans
of informal consultationonnew rulesbeing considered for adoption by the immigration authorities
of the countries of employment or on new standards being set by the countriesof origin. Thereare
examples of how Joint Commissions contributed to the reversal of rules aready adopted which
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were later found to be unfair by the migrant workers. They generaly are not supposed to take up
problems of individual workers but there have been cases where complaints of individuals have
been used to alert authorities to administrative inaction or to get higher authorities to correct
abuses by petty officials at local levels.

9.2. Round table meetings

There are still no established structures for regular consultations on amulti-lateral level among
sending and receiving countries. One formulathat the ILO tried in the past is the organization of
informa Round Table Meetings. In these meetings the participants were not under any pressure
to agree to formal, written conclusion. The am was ssmply to provide an opportunity for a frank
exchange of views on contentious issues where little possibility was seen for formal agreement.
The three Arab-Asian Round Table Meetings which have so far been organized probably
achieved thisobjective, but therewas no machinery for following up on any remedial actionwhich
might have been taken by the participating institutions as a result of the discussions.

9.3. Study committees

There is evidently a need for insuring continuity of dialogue. One formula that has proved
successful in the area of internationa trade is Study Committees. Such Committees, already
commonin trade negotiations onagricultural products and minerals, have served well the need for
continuing consultations among buyers and suppliers both of whom are interested in maintaining
some stability in commodity markets. Unlike Commodity Agreements, such asfor instancethe Tin
Agreement, whichinvolved protracted negotiations but later proved | ess than effectiveininsuring
the compliance of signatory countries, the Study Committeeshave become morepopular since they
promoted greater transparency in the relations between the parties and helped bring into the open
information that the producers needed for planning long-term investments in the industry.

The establishment of a multilateral Study Committee on Foreign Labour would represent a
non-threatening, practical means for coordinating labour migration policies of themajor countries
of origin and destination in various regions. For instance, the time may be ripe for such a Study
Committeeto beset up asa part of the ASEAN Secretariat or of therapidly emerging new grouping
of APEC. Itsinitia functions could include the following:

- to collect informationand serve asadata bank onmattersrelating to the conditions of foreign
labour in different countries,

- to provide an analysis of labour market trends in the region, especialy in areas of
complementarity in the supply of critical professional and technical skills;

- to analyse possibilities for collaboration on matters of common interest such as the
regularization of illegal workers, controls on clandestine migration and the trafficking of
migrant labour or the regulation of recruitment abuses;

- to provide studies of the future labour market and human resource implications of various

economic integration schemes such asthe "growth triangles’, the ASEAN Common Market,
and APEC.

9.4. Potential role of training schemesfor organizing migration
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Finally, consideration might be given to boosting inter-state collaboration in the organization of
the movement of labour within the region under the auspices of the recent Foreign Workers
Training Programmeslaunched by the Governments of Japanand of the Republic of Korea. Inour
view, these programmesoffer anexcellent opportunity for involving institutions other than private
recruitment agencies to organize the selection, placement, and return of workers to their home
countries. In Japan, arrangements are handled by various state agencies such as the Japan
International Training Corporation (JTCO), the Ministry of Labour, industry associations, and
even international organizations.

What remains to be done is to mobilize counterpart organi zations i n the countries of originthat can
organize the initial selection as well as the later employment of the trainees upon return.
Federations of small industriesal so exist in these countries of originwhose membersstand to gain
substantially fromsending their employeesfor training in Japanese or K oreancompanies. ltwould
be easy to establish requirements, such as having at least three previous years of regular
employment i n the company, to guard against converting the programme to another opportunity for
profiteering.

10. Conclusions

It is clear from our analysis that conditions in the labour market greatly limit the role that
emigration countries policiesand institutions can play inensuring the orderly movement of [abour
abroad. Democratic states which respect the basic rights of their citizens to free movement have
had to resort to a large variety of measures and controls to have a modicum of influence on the
migration processes and the conditions of employment of their nationals working abroad. The
Republic of Koreahasshownthat anearly effort at establishing institutions for organizing labour
migration pays off in teems of better control; but not many countries in the region have
simultaneously been able to develop successfully and rapidly to absorb labour in their domestic
economy. The other countries started developing emigration controls much later, indeed after
networks for labour migration had been established by earlier migrants and by a profitable
recruitment industry. Our review of the experience shows that there is only aweak relationship
between the degree of state involvement in the organization of migration and the success in
influencing outflows so that they passthrough regular channels. Experience suggests that the cost
of emigrationislargely afunctionof wage differential sbut may be modul ated by policy. Generadly,
however, the fact remains that emigration countries policies can only have the desired impact if
there is an internationa regime that supports them. Without the cooperation of the states of
destination they merely serve to increase the cost of emigration.
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B. ACTIVE LABOUR MARKET POLICIESIN LABOUR-SENDING COUNTRIES:
WHAT ROLE IN REDUCING THE NEED FOR EMIGRATION?

by

Karl Juhani L6nnroth
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1. Introduction

The fundamental role of nation statesis to ensure the security, welfare and freedomof choice for
its citizens. Public policy must, as a first order of priority, seek to make efficient use of the
country's indigenous human resources and productive capacity - before tapping other countries
resources or shedding excess labour through emigration. Thiscallsfor thegeneration of economic
opportunities to enable individuals to have access to employment and incomes, as well as the
equitable distribution of the gains from growth to the population so as to prevent and combat
poverty and marginaization. Itisonly through a commitment to a sustained policy to these ends
that real freedom of choice can be guaranteed, where individuals can choose between viable
aternatives of maximizing their individual welfare by staying or migrating.

Some of the international migration of labour that takes place today is actualy highly desirable
from the viewpoint of the individuals involved or of the economies of migrant-receiving and
migrant-sending countries. Businessmen, managers, university personnel and similarly highly
skilled people must be able to move around without let or hindrance. They oil the cogs of the
international economy and are, indeed, almost universally welcome. Numbersdo not play arole-
one could amost say: "The more, the better."

By contrast, unskilled workers or workers with ordinary skillswho are looking for remunerative
employment in high-income countries are rarely welcome today, certainly much less so thanin
recent decades. They frequently find the doors closed to them. If they dip in through the back
doors, they become illegal with al the problems resulting from that status for them and for law-
abiding job-seekers and other citizens.

In the mid-1990s and as far as one can see ahead, there are more skilled or unskilled workers
looking for employment i n high-income countriesthan these countries dominant political elitesare
willing to admit. * This phenomenon is popularly referred to as immigration pressure for the
receiving countries and emigration pressure for the labour-sending countries.

Many migrant-receiving countries, withthe notable exceptions of Arab States, Australia, Maaysia,
Singapore and the United States of America, have beenpointing for some time to the need to reduce
emigration pressure in low- or middle-income countriesthrough the accel eration of devel opment
buttressed by the expansion of international trade, the increased flow of investment fundsto these
countries and more or better targeted aid from high-income countries.

Emigrationcountriesare intwo minds about emigration. It helpsthemif surpluslabour, especialy
of the unskilled kind, goes abroad and remits home sizeabl e portions of its earnings. It hurtsthem
if scarce manpower leaves more or less permanently. At any rate, most countries would much
prefer to beinapositionto offer their national s the opportunity to find sati sfactory employment and
living conditions a home.

L one group forming part of that elite, the ultra-liberal school of thought, espouses an open-door policy at least on paper.

Some businessmen of this pedigree liberally employ foreigners whose status they know to beirregular.

2 Western European countries, Canada and Japan have been at the forefront of national endeavours to reduce labour
emigration pressure, see for example ILO and UNHCR 1992, and OECD 1994. Australia and the United States are worried, not
about economic migrants, but about the seemingly mounting wave of refugees and they share the widespread concern for
tackling the root causes of politicaly-induced emigration.
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Emigrants, too, would generally prefer to stay at home. None of them, one can be sure, relishes
being in anillegal situationonanother country's soil unless they are compelled by circumstances
or led to believe that it leads to a better life for them.

Emigration pressure can be compared to inflation: the more pressure there is, the worse its
repercussions. Infact, emigration pressureis cancerous both economically and socially. Labour-
receiving countries feel that they have to resort to administrative coercion to keep unwanted
foreignersout; and their post-entry policies are hamstrung by the growing xenophobia associated
withrising emigration pressure. Labour-sending countries find that their citizens turntheir minds
to realizing their dreams abroad and become less inclined to devote their efforts to ameliorating
conditions in their home country.

Many of the three key actors in the international labour migration field - migrant-receiving
countries, migrant-sending countriesand individual s- undoubtedly subscribeto theaim of reducing
the need for people to have to expatriate themselves for economic reasons. So the question that
labour-sending and labour-receiving will have to address - jointly - is: how can one reduce
emigration pressure.

2. How can one conceptualize the reduction of emigration pressure?

Reducing the need for emigration can only mean to enable al inhabitants of a country to choose
their employment freely and the place in which they want to work - intheir own or another country.
To realize that objective means essentially to change the economic incentives in favour of the
people who fedl that they have to move abroad to improve their own conditions.

That can be done, firstly, by influencing the macro-economic determinants of a country's
economic fortunes. Some former emigration countries have been able to do it successfully -the
Republic of Koreaor Malaysiaand Italy or Spainare casesinpointinAsiaand Europe. Secondly,
it can be done by rendering the labour market more efficient. And, thirdly, it can be done by
targeting activelabour market policieson population groups, sectorsor regions characterized
by a high degree of emigration pressure. In actua fact, the three have to go together: macro-
economic policieswill flounder if thelabour market cannot respond efficiently; and active labour
market policies require steady growth of the economy to bear fruit fully, irrespective of whether
they are targeted on emigration pressure or of more general applicability.

2.1. Influencing individuals or households motivations:
the macr o-economic approach

We can assume that emigration pressures eventually abate as standards of living become similar
among countries. The relationship between migration and development in the short and medium
term, however, is by no means straightforward. Records of past migration and economic change
in Europe indicate that, in the short term, there was a strong positive correlation between
industrialization and the onset and peak of emigration; and the same happened in Japan. The first
country to develop economically and the most advanced nation at the time, the United Kingdom,
sent by far the largest number of emigrants abroad.* Emigration did eventualy subside and many
of these countries have since become countries of immigration themselves.

1 See Massey 1988.
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Contemporary times have not seen such a scale of migration as occurred across the Atlantic
between the second half of the nineteenth century and the end of the First World War. Fifty-seven
million Europeans crossed that waterway! Thereare nolonger large immigration countries such
asthe United States of America, Canada or Australia to absorb the numbers who are dislocated
during the process of agricultural transformation in devel oping countries or transition economies.
Today's migrationflows fromdevel oping to the industrialized countries are but a pale shadow of
the earlier flows of migration for settlement.

Unfortunately, the efforts of developing nations to create growth and employment at home have
been serioudly undermined by the global economic environment of the 1980s. A recent ILO study
attributed this to conjunctural developments which sgueezed the ability of many developing
countries to stimulate their economies.! Deflationary policies pursued by the advanced countries
led to slower growth and to unprecedented | evel sof unemployment. The recession led to adecline
inthe exports and the terms of trade of the devel oping world. Thiswas exacerbated by the spread
of protectionismwhichwas often directed at thelabour-intensive exports of devel oping countries.
For the heavily-indebted developing countries, macroeconomic policiesin the OECD countries,
especially the United States, which led to higher interest rates and a sharp drop in the flow of
capital, havehad critical consequences. Worseni ng externa imbalanceshaveforced contractionary
policiesonthesecountries. These had very severe negative consequences on growth, employment
and the incidence of poverty.

Whilethe existence of afavourable global environment is of crucia importanceto increasing the
absorption of 1abour inthe devel oping countriesand transitioneconomies, the central rol e of sound
domestic development policies cannot be overstated. This is nowhere demonstrated more
eloquently thanin East Asia, where many countries rode out these external shocks to attainrecord
rates of economic growth during the last two decades. The reasons for their success invariably
included thefollowing: high savings ratesinduced by policieswhich reigned ininflation and kept
positive the real rates of interest; budgetary discipline which kept deficits at manageable levels;
management of exchange ratesto maintaininternational competitiveness; and flexibilitiesinlabour
and capital markets to facilitate adjustments to external shocks.

One aspect of this experience in East Asia that is especially relevant is how quickly a "turning
point" in migration was reached by some countries. A good example is the Republic of Korea,
which was a major supplier of contract labour in the Middle East up to the early 1980s and was
for most of the 1960s and 1970s one of the largest sources of permanent immigrants to the United
States. Out-migrationflows have since drastically declined whileinflowsof foreign workershave
accelerated. The transition from being a country of emigration to a country of immigration is no
doubt due to the steady riseinreal wagesduringthelast twodecades, except for very brief periods
when wages were repressed as part of stabilization measures.

The East Asian experience highlights the importance of export-led strategiesin promoting rapid
growth that would be capable of absorbing labour and reducing the need to emigrate. The macro
policy instruments that have proven helpful in this regard are not those that bear directly on the
labour market. They were exchange rate policieswhichinsured that currency appreciationdid not
erode international competitiveness; monetary and fiscal policies which insured macroeconomic
stability and the productivity of investments; as well as income policies which minimized the
inequalities that rapid industrialization tends to generate.

1 See Khan 1994.

AbeIZI Fl%r g‘zn elaboration of the Korean and other cases of emigration countries that have become immigration countries, see
a .
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It is clear, however, that the impact of economic growth on migration is transmitted through the
mechanism of the labour market and for this reason labour market institutions and policies are
important. The East Asian newly industrializing economiesrepresent examplesof well-integrated
labour markets where interventions through policies such as minimum wage laws did not lead to
large differentials between agriculture and industry. The gains in one sector, such as those that
derive fromexport-led growth, got quickly transmitted to the other sectors. They therefore did not
incur the large wage disparities that in many instances created pressures on firmsin the modern
sector to adopt labour-saving technologies, which would have been premature because of the
existence of surplus labour elsewhere. These countrieswere able to maintain for some time their
competitivenessin labour-intensive manufactures until labour shortages devel oped and prompted
ashift in policy to bring about structural change.

While development can be expected to bring about a decline in emigration pressuresin the long
run, incountriesat low levels of per capitaincome it may, inthe short run, have the opposite effect
of increasing them. This perhaps accounts for the phenomenal growth of internal mobility
reportedly taking place in many parts of China, some of which has spilled over to emigration.
However, inmiddle- and higher-income countriestherelationshipwill logically beaninverse one.
A recent study on Mediterranean Europe made this very distinction regarding the effect of income
growth onthe propensity to emigrate inlow- as opposed to middle-income countries. It found, for
the latter, evidence of the negative impact of income growth on emigration. * During the eighties,
emigration flows from countries like Spain and Greece did not rise with the economic recovery
in those countries.

2.2. Thetarget approach to thereduction
of emigration pressure

While one school of thought emphasizesthat the structural determinants haveto be right to achieve
a high-growth scenario, proponents of the target approach maintain that specialy designed
measures are required if one wants to improve the situation of a particular region, sector or
population group. 2 1t is, for instance, not enough to rely on economic growth to improve the
relative status of women: legislative measures, training, even empowerment may be needed for
women to attain a level of effective equality of opportunity and treatment. Another example are
civil servants losing their jobs through structural adjustment policies: they will need special
training, counselling, mobility incentives, etc., not just a faster growing economy several years
hence, to be able to pick up employment opportunities quickly.

Soitisinthefield of emigration pressure. While the experience of Italy, Spainand of Pacific Rim
countries certainly comforts the "structural determinants’ school, it is also in some ways
exceptional, particularly as regards the outstandingly high growth performance of these countries
over along period of time. There are traditiona labour-sending countries in the middle-income
range suchas Colombia, the Philippines, Mexico, Morocco and Turkey which, despite respectable
growth rates, have seen the economic gap widen that separates themfromtheir migration partners;
3 and they see the queues of emigration candidates lengthenrather than shorten. 4 For countriessuch
asthese, and for emigration countries generally, it pays to target measures on regions, sectors or
population groupswho leave in drovesrather thanto design indistinct measuresfor the country as

1 See Faini and Venturini 1993,
2 Bohning and Schloeter 1994.
3 See Bohning 1994.

4 For evidence concerning Filipinos and Turks, see "ODA as a means to reduce economic and social emigration pressure’,
ILO Discussion Paper, in ILO and UNHCR, 1992, p. 52.
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awhole. Targeted measures can be assumed to have an impact directly and much more rapidly
than genera measures.

Furthermore, there is much evidence in the recent migration literature that emigration plays an
important role in household or family strategies to safeguard and stabilize incomes. The risksto
economic security of thefamily are particularly highinagricultura regionswheretheinfrastructure
may be weak or inadequate or where no possibilities exist for insuring crops or other sources of
livelihood. For this reason one can argue that poli cies supporting the development of financial
infrastructures, such as crop insurance or larger investments in physical infrastructure in rura
areas, arejust as relevant to reducing emigration pressures as those aimed at promoting growthin
general.

The key reason for adopting atarget approachis that labour emigrants are a highly selected group.
It is common knowledge that emigrants tend to be young, dynamic and rarely from among the
poorest of the poor. These are dimensionsto be taken into account. Moreimportantly, one hasto
know exactly fromwhich regions emigration candidates originate or throughwhichcharacteristics
they can be distinguished from non-migrants. For only if one knows their characteristicsis it
worthwhile aiming policies directly at the target groups to change the conditions that make them
leave. If there were few distinctions among the sectors or regions from which people depart, it
would still make sense to target emigration-reducing measures on relevant age cohorts of menor
women rather than to extend themto, say, school children or old-age pensioners. And it would
make no sense to target such measures on disadvantaged groups like the handicapped, which are
frequently beneficiaries of active labour market policies but never part of international migration
streams.

The problem with the target approach is not whether it works - where it does not work there is
probably something wrong with its background analysisor implementation rather than the concept
assuch. Thereal problem of the target approach isthe costs of foregone alternative opportunities
and equity considerations.

Therefore, while one must not overlook the central role of the macro-economic determinants, one
should not at the same time neglect the relative advantages of targeting measures on emigration
candidates. Targeting has the undoubted advantage of promising a much more rapid impact
compared with indistinct measures.

Thetarget approach containsawidearray of sectoral policiesand individual interventions. Active
labour market policies are, however, a potentia key element aimed at a direct impact on the
propensity to emigrate and the direction of migration flows.

3. Active labour market policies and emigration pressure

Macroeconomic policies must create the conditions for employment and economic growth. Social
policies must ensure the equitable distribution of the benefits of growth. Labour market policies
addressthe mechanisms whereby growth is smoothly trandl ated into employment and whereby job-
seekers obtain accessto it.

Labour market results derive from combining the supply with the demand for labour through an
appropriate institutional mechanism. Labour market policy interventions must therefore address
all these three aspects of labour market functioning. Labour market policies do not by themselves
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generate many jobs. ! But by improving the matching of the supply and demand for labour,
promoting occupational and geographical mobility, preventing inflationary bottlenecks through
faster job search and recruitment, and by enhancing the allocation of human resources to more
productive uses, |abour market policies contributeto thefulfilment of broader efficiency objectives
and congtitute an essential prerequisite for non-inflationary growth.

Inaddition to their economic function, active labour market policies also serve social objectives,
such as the promotion of equal access to employment and of social inclusion. These ams are
potentially of great rel evance to labour-sending countrieswhere the desire to leave is due to lack
of access to employment opportunities or productive resources.

Before setting out to consider the relevance of active labour market policies to emigration
pressures, it is worthwhile recalling that not al labour-sending countries suffer from significant
emigration pressure. The Republic of Koreais a case in point. Its number of emigrantsis fast
dwindling; their queues are getting shorter. Poland is another example and, maybe, Uruguay as
well.

The tableinthe Annex lists 48 major labour-sending countries as defined by certaincriteriaat the
beginning of the 1990s. About half of themare developing countriesinthe traditional sense of the
word and the other half are transition economies. Three quarters can be classified as middle-
income countriesaccording to World Bank criteria, one quarter aslow-income countries. Ineffect,
the citizens of low-income countries make up only a small portion of today's emigrants compared
with citizens of middle-income countries (even if one disregards the relatively large weight of
successor States to the Soviet Union in the Appendix table). This reflects internationally the
domestic experience that, to put it journalistically, the poorest of the poor are not the main source
of contemporary migrants.

3.1. Activelabour market policies of relevanceto
developing countries and transition economies

The concept of "active labour market policies' was developed in the industrialized countries
during the last five decades. It draws on experience and thinking in Scandinavian countries, the
United States of America and the OECD. The aims of industrialized countries' active labour
market policiesare, firstly and at the public level, to shift the interventions frommerely adapting
to changes in labour market situations to promoting structural change; and, secondly and at the
individual level, to encourage an active participation in the world of work rather than a
dependency on social welfare. Overall, the state must take aproactiveroleinpromoting efficient
and equitable labour market outcomes.

Developing countries or transition economies are not at the level of private and public well-being
of the advanced industrial countries. Nor do they have the same spread and depth of institutional
development. Their labour market policies are often rudimentary or inexistent; and their labour
market ingtitutions performvery limited services and reach few people. Thereis one exceptionto
this rule, i.e. one function that some emigration countries public employment services excel in,
which isto match other countries requests for manpower with domestic labour.

11t would be wrong to say that labour market policies do not result in any additional employment. If labour markets function
more efficiently the capacity of the economy to creste more jobs is enhanced. For example, more jobs will be inserted into the
economic circuits of developing countries or transition economies where small-scale employers are able to fill workplaces at the
skilled manual_or lower professonal end because they are aware of the existence or location of nationals able and willing to work
in those jobs. Thelack of a public employment service that could match the employers demand with the existing supply of
labour prevents employers from going ahead with the creation of envisaged workplaces. If awell-functioning employment
sarvice existed, employers would tend to realize their ambitions more frequently and more rapidly.
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Developing countries and transition economies also have several important characteristics that
distinguish them fromadvanced countries. Their public sector isinordinately important asfar as
the modern sector is concerned; their labour force is largely outside the formal sector; itisto a
large extent still absorbed moreor lessunproductively inagriculture; rural -urban migration within
these countries is massive in size and quite uncontrollable; the unemployment and wider social
security systems are at best rudimentary and at worst unaffordable.

The OECD's concept of active labour market policies has, therefore, been developed further by
the ILO with a view to making it usefully applicable to developing countries and transition
economies.*

The ILO's concept of active labour market policies, globa asit isin scope, places emphasis on
the close involvement of the social partners (employers and workers' organizations) and takes
account of the specific features of non-OECD countries. their low level and reactive nature of
ingtitutional devel opment; their large informal sector, whichhasto be penetrated by public policies
and indtitutions that enable it to join the formal sector; the constraints on public revenue and,
therefore, on the means to provide income relief to the poor and disadvantaged or to the
agricultural sector; and so on.

Within an ILO context, then, the notion of active labour market policiesincludes alarge array of
active labour market measures that, today, can be implemented by developing countries or
transition economies with considerable promise of short-run and medium-term impact.
Adaptations to each country will have to reflect national traditions, practices, revenue capacities
and possibilities of mobilizing international assistance.

What is included in this array of measures? Within the limits of the current paper, a detailed
description of each measure cannot, of course, be given. Generally, however, three sets can be
distinguished: measuresthat act on (i) the supply of labour, (ii) the demand for labour and (iii) the
matching process.

As regards labour market policies that act on the labour supply, measures of immediate
applicability to devel oping countriesand transition economiesshould tie the educationand training
sysems more closely to current and expected developments, i.e. they should be closer to
employment planning than advanced countries individual preference systems. Thiswould have
to cover both public and private systems, and retraining and upgrading systems aswell. It would
also haveto include vocational counselling and skill or aptitude testing, which may be performed
by both public and private institutions. Where a private sector "trading market" is weak or non-
existent, the public sector must take the lead in creating the ingtitutions and the enabling
environment for a more efficient provision of training.

M easuresof thiskind should formpart of along-termhumanresource strategy for competitiveness
and sustainable growth. Experience has shown that they have a crucia role to play aso in the
developing world to break the vicious circle of poverty, marginaization and lack of growth. In
many labour-sending devel oping countries, much more needsto be done, for example, through the
coordination of the multitude of institutions and training facilities that exist and through increasing
the quality of the training delivered. Improving the linkages between education, training and the
labour market includes assessments and policy choices such as whether the training system shall
be designed to cater for the needs of, for instance, nursesin the domestic economy and in labour-
receiving countries or, alternatively, theimprovement of domestic health care to absorb the excess
supply of nurses.

1 Seg, for example, ILO 1993.
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Asregardslabour market policies that act on the demand for labour, devel oping countriesand
transition economies would greatly benefit from public support of micro and small-scale
enterprises. This can take many forms. For example, the legidative framework has to be
conducive rather than repressive with respect to both the forma and the informal sector. The
public employment service has to provide access to introductory and follow-up training for
aspiring entrepreneurs. It also hasto help micro or small-scale entrepreneursin the identification
of suitable employees and, thus, reduce their search and hiring costs. It can equally act as an
informationconduitin the transfer of appropriate technology frombigto small firms and evenfrom
abroad to the local level.!

A different set of measures concerns public works projects to provide needed rural and urban
infrastructure. Since the late 1970s developing countries or those at an intermediate stage of
development have increasingly been complementing their development strategies by direct
employment creation measures implemented through infrastructural investments. The numerous
programmes carried out throughout the world, often with ILO technica support, focus onlabour-
intensive public works, relying on technologies appropriate to the resource endowment of these
countries. Three types of schemes could be subsumed under this kind of active labour market
policy: (i) area-based rural works projects aimed at the needsof local communities, with the active
participationof local governmentsand groups; (i) specializedinfrastructure projectsusing labour-
intensive approaches for large schemes in national programmes (for example, road construction
and maintenance or irrigation works); and (iii) urban or municipal works projects responding to
the specific needs of poor urban communities (for example, the provision of water supply,
drainage, sewerage systems, housing, access roads, health centres, etc.). These schemes havein
common that they provide poor population groups with employment and access to basic
infrastructure and services. Many of them were deliberately or implicitly targeted on specific
regions and migration-prone groups. Asarule, these programmeswere implemented with aview
to rendering themas labour-intensive as possi ble without jeopardizing either economic efficiency
or social need criteria.?

Wage policies congtitute yet another set of relevant measures. Thiswould include, as a starting
point, appropriate wage-fixing machineriesthat involve the social partners. Throughitsleverage
onpublic sector wages, the Government caninfluencetheregional and sectoral allocationof [abour
- for example, with respect to the wage gap between the rural and urban sector. Wage policies
ought, in addition, aim to provide incentives for workers to pick up skills at the crucial
intermediate level of skilled manual workers and professional or technical workers. 3

Income policies in terms of the social security system or transfer payments or other policy
interventions of this type to aleviate poverty will be left aside here. # Not that they are
inapplicable to middle- or low-income countries: they are applicable and, indeed, needed!
However, the budgetary constraints and the emphasis given to economic as opposed to social
policiesin developing countries and transition economies, lead us to neglect them in this paper.

As regards the matching of supply and demand in the labour market, the crucial problemisthe
lack of indtitutions and capacities. Public employment services are particularly weak in
developing countries, and private services were totally repressed and inexistent in transition

! Also necessary but outside the framework of active labour market policies would be measures to decentralize countries
Banllii ng systems, to make them more responsive to local needs, as well as the mobilization of local savings outside existing formal
anks.

2 The cost-benefit analyses underlying them are described in Garnier 1982.

3 Wage and income policies are subject to many constraints and uncertainties. One way to influence rural-urban migration is
to damp down urban wages and increase the prices of rural or agricultural products. The latter is clearly not within the purview
of active labour market policies. It would form part of broader, sectorally targeted economic policies.

4 1t has recently been demonstrated that geographically targeted public transfer payments in Mexico and Jamaica, for
example, constitute useful mechanisms for transterring income to the poor. See Baker and Grosh 1994.
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economiesuntil very recently. Both haveto be promoted simultaneoudy, and neither should have
amonopoaly. !

One indispensable component of an efficient matching process is the constant availability of
informetion on vacancies, job-seekers, wages and working conditions, hiring requirements by
certaintypesof employers, etc. Themore public and private labour market intermediaries aswell
asemployersand workerscanbasetheir decisions onup-to-date and reliabl einformation, themore
efficiently will the labour market, the larger will be the number of jobs that are durably inserted
into the economic circuits of a country and the lesswill potential migrants be at the mercy of illicit
trafficking.

Ina developing country, the State has to take a proactive role - beyond devel oping public and/or
private employment services - to enable institutions to emerge which create the conditions for a
functioning labour market. Such action, which would be considered at the margin or outside the
realmof strictly defined labour market policiesinanindustrialized country, might include: capacity
building related to trade unions and employers organizations to enable themto participate fully as
actors on the labour market; the development of physical and socia infrastructure to provide
individual swith accessto schooling and health servicesand producerswith accessto markets with
their products, access to land and credit for small producers in order to create conditions for
labour demand; the development of counselling services for individuals aspiring for self-
employment or wishing to create micro-enterprises, for instance by regrouping dispersed services
according to the principle of a "unique counter" (guichet unique) designed to achieve greater
coordinationand savescarce public funds. All of these measuresmay havethe potential of tapping
unsatisfied demand, enhancing the labour supply and improving access to available job
opportunities.

3.2. Which active labour market policies could be tar geted
on the lowering of the propensity to emigrate?

As stated above, besides pursuing sound macro-economic policies, labour-sending countries that
areafflicted by highemigrationpressure should, generally speaking, dotwothingsto provide more
incentivesfor their citizensto stay at home. They should (i) set out to implement the whole array
of active labour market policies that have been indicated in the preceding section; and (ii) target
selected instruments specifically on regions, sectors or population groups that are characterized
by a high propensity to leave for employment abroad. The rest of this section will focus on the
latter kind of measures.

Of course, the selection and specification of these measures will have to reflect not only a
particular country's circumstances but also the characteristics of its potential emigrants. They are
bound to be young throughout the world. Whether they are predominantly menor women depends
on the links with and employment opportunitiesinthe countries they want to go to. For example,
Sri Lankanmigrants at present include more women frompoor householdsthanmen. By contrast,
the miners leaving Lesotho for South Africaare all men. Similarly, it matters whether emigrants
are of rural origin and move abroad directly, whether they use cities as stepping stones or come
fromtheir poor suburbs. Many Mexicans, for example, havetraditionally moved - often unlawfully
- from villages inthe North of the country to the south-western United States. Many Filipinos or
Thais, by contrast, have first moved to their capitalsin search of work and, if unsuccessful, have
gone from there to the Middle East or East Asian countries. Young Tunisians, to give another
example, have accompanied their parents to poor suburbsand, after afew years, have left themfor
foreign shores while their parents stayed on in disillusonment. Other typical characteristics of

1 SeelLO 1994. For an up-to-date introduction to the functions of contemporary employment services, see Ricca 1994.
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emigrants may beassociated withtheir de facto or dejure status as members of an ethnic or social
minority. Minoritiestend to participate to amuchlarger extent ininternational labour movements
than the mainstream population.

Therefore, if one wants to target active labour market instruments on the reduction of the need to
emigrate, one has to determine the migrant populations distinguishing characteristics with
precision. What this contribution can do is to draw attention to such instruments as would lend
themselves to promising application in many cases and a variety of labour-sending countries.

Inthe context of the matching process undertaken by public employment services, whereemigration
countries publicly assist nationals in the location of work opportunities abroad, they could in the
firstinstance establish a labour market test that mirrors the vacancy test carried out by the public
authorities of immigration countries. One could, for example, decide to process candidates for
emigration only where no suitable employment opportunities would be available within the
country. Or one could set up a system of positive and negative points that would rank candidates
for emigration on waiting lists. Negative points could be given in respect of factors whose
temporary or permanent loss to the country would be harmful - education and professional
qualifications would presumably be accorded much weight.

The unreasonabl e refusal by emigration candidates to accept employment within the country under
conditions appropriate to their skills could entail exclusion from any scheme of publicly assisted
migration abroad. Non-assistance does not mean legal prohibition to emigrate. Workers would
remain free to seek employment outside the framework of publicly organized schemes. But it
would, while incurring some irregular emigration, reduce the damaging large-scale outflow of
scarce workers and, thereby, enable the country's economy and labour market to function more
efficiently.

In the same context, a more far-reaching measure could be taken by many emigration countries
without having to mobilize additional resources, ssmply by reall ocating existing funds. Thiswould
be to change the outward orientation of their public employment service (away from supplying
national workers to foreign recruiters or employers) towards an inward orientation (i.e. to
supplying domestic employers with needed workers). The establishment and fairly efficient
running of public bodies whose task it isto "export" more and better labour to foreign countries
can undoubtedly be seen as a useful means of reducing local unemployment and gaining hard
currency. It can, however, be counterproductive if domestically scarce manpower becomes
supplied to employers abroad. And it is a policy measure that, both in the short term and in the
long run, has effects opposite to the aimof reducing emigration pressure: (i) it spends revenue on
broadening the awareness and possibilities of finding jobs outside the country; (ii) it leadsto the
setting up of forma and informa networks that, in turn, maintain migration flows; and (iii) it
induces an emigration mentality in people's minds.

The ILO is not all against public or private services designed to provide foreign employment
opportunities. The ILO has actually helped to establish several such services in Asia and the
former Soviet Union. They represent perhaps a necessary and certainly a useful tool of instant
poverty alleviationfor the individual migrants and their households. But if an emigration country
decided to change its policy perspective and give priority to domestic development, then it could
dismantle the bodies whose purposeit isto process national sfor employment abroad and, instead,
design its public employment services so asto satisfy employersonits ownsoil who are short of
labour.

Other measuresthat target emigrationpressure directly might comprisetraining measuresfor young
men or women, on the one hand, combined with ingtitutional and other support in favour of
national swho want to establish micro or small-scale enterprises, onthe other. Put differently, the
public employment service could concentrate aportionof bothits enterprise-support and its young-
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workerstraining programmesonregions and across age brackets characterized by high emigration
pressure.

When one |ooks at the question of providing vocational training and developing the acquisition of
various skills - through a comprehensive and well-designed long-term education and training
policy - one must be aware that this could, in the shorter run, provide rural dwellers with the
gualifications to move to urban areas or abroad. On the other hand, the absence of a well
articulated policy hasworse consequences. It will flood theinformal sector with unskilled people
who will eventually be tempted to emigrate, if necessary illegally. The recent so-called
"Community-based activities' that, withinidentified | ocal |abour markets, seek tolink training with
production, have attempted to find anappropriate responseto thiskind of dilemma.* At their best,
such initiatives use tripartite local groupsto link local economic and business development with
a range of active labour market programmes, such as training and retraining or self-employment
initiatives. The keys to success in such initiatives seem to be: a redlistic assessment of the
comparative advantages of the local economy; broad-based community involvement, including
active trade union and local business participation; the development of a realistic long-term
strategy for new employment creation; and the ability to attract capital to thelocality, either in the
form of new employers or of credit and grants to existing industries. For economiesin transition,
where many smaller cities had only onelarge state enterprise employer and where obsol ete heavy
industrieswere concentrated inspecific regions, community devel opment schemes appear to offer
some hope of addressing localized pockets of high emigration pressure resulting from state
enterprise closures.

Active labour market policies would appear to promise greatest impact if severa individual
instruments were bundled and ssimultaneously focused geographically and on youngsters. For
example, public works programmes could be givenpriority inregions of high emigration; and the
beneficiary menor womenworkers could be selected by referenceto their propensity to leave for
other countries.

As in the case of public policies in general and targeted measures in particular, the cost of
alternative opportunities - as well as equity considerations - should form part and parcel of the
decision to adopt and implement them. These issues need not detain us here.

4. L O activitiesaimed at the reduction of
the need to leave one's country

The Organization'sconstitutional principlesincludethefurtherance"among the nationsof theworld
of programmes which will achieve:

(@ full employment and the raising of standards of living;

(b) the employment of workersin occupationsin which they can have the satisfaction of giving
the fullest measure of their skill and attainments and make the greatest contribution to the
common well-being;

1 Animportant ILO initiative in the area of community development was the recent ILO/OECD/EC workshop on the design
and implementation of local labour market development strategllzes that was held in Aarhus, Denmark, in July 1993, with the
participation of 21 countries from Africa, Latin America, and Eastern and Western Europe.
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(c) theprovision, asameansto the attainment of thisend and under adequate guarantees for all
concerned, of facilities for training and the transfer of labour, including migration for
employment and settlement ..."

ThelLO was, in fact, the first member of the United Nations system to conceive and implement
technical cooperation programmesfor the benefit of the devel oping world. Today, the Organization
engagesinamultitude and many-faceted technical cooperation activities. Thesecover, for instance,
training, labour administrationand public employment services, advice on macro and employment
policies, active labour market policies and small enterprise promotion - to name but the most
important by their global designation. The activities that once were developed in favour of
developing countries are today also put into practice, with suitable adaptation or new concepts,
in transition economies. The combined impact of these ILO programmes will have beneficial
effects on countries well-being and growth opportunities. They will, therefore, go alittleway to
reducing the need of their citizens to expatriate themselves temporarily or permanently for
€conomic reasons.

In addition, the ILO has carried out or isin the process of undertaking activities that are directly
aimed at the reduction of emigration pressure.

4.1. The Maghreb Programme

Following the growing clamour in Western Europe at the end of the 1980s and beginning of the
1990sto stop unwanted immigrationinto that part of the world through measuresin aid of labour-
sending countries, and being struck by the glaring gap between politicians declarations and
concrete measures to implement them, the ILO sel ected the three major emigration countries of the
Maghreb - Algeria, Morocco, Tunisia- with aview to trying out a practical approach to having
emigrationand immigration countries consider jointly what could be done. Thisinitiative became
known as the Maghreb Programme.

To start with, the ILO called together development and employment experts from these Maghreb
countries, onthe one hand, and technical cooperation specialists fromBelgium, France, Germany,
Italy and Spain (plus afew international experts), on the other hand, to have them elucidate the
causes of the migration pressure and to identify measures that could be brought to bear upon its
reduction, nationally or with the help of international support. It was, somewhat surprisingly, the
very first time that the former migration partnerslooked at this subject matter together; they found
it very useful and confidenceinspiring.* Thenext step wasthe convocation of nationa workshops.
The first took place in Morocco in September 1993 and the second in Tunisia in October of the
same year. 2 To these workshops, competent authorities of the emigration country concerned
submitted arange of more or less detailed programmes and activities in relation to the pressure
points that had been identified on the occasion of the first, regiona meeting. European and
international development, employment and cooperation experts were called uponto examine the
emigration countries' proposals - to examine their relevance to employment creation and the
reduction of emigration pressure expected to follow thence, and to examine whether these
proposals might lend themselves to technical or financial support by European counties, the
European Union and the international community at large. ®

1 OIT 1993.
2 A planned workshop in favour of Algeria had to be postponed due to the events taking placein that country.
8 Maroc et BIT 1973; Tunisie et BIT 1993.
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After the national workshopsand in the light of their discussions, Moroccan and Tunisian experts
set out to revise or refine the proposals. The ILO rendered technical assistance to that end. The
improved proposals were submitted to a donors conference in Genevain February 1994.

Due to anumber of complicating circumstances, the results of that conference fell somewhat short
of expectations in the eyes of the Maghreb countries. At the nationa level of European aid
ingtitutions, there was no leeway for additional funds to be made available for the Maghreb
Programme at thisstage.* Only about US$1,5 million of Italian funds aready allocated could be
reprogrammed by the ILO in favour of Morocco and Tunisia

However, the process continues: joint missions by the ILO and Italian experts were carried out
in the autumn of 1994 to Tunisia and Morocco to specify the activities foreseen. In Tunisia,
aspiring entrepreneurs in one of the regions of high emigration will be given training and
ingtitutional support by drawing themtogether insinglelocations that can be equi pped suitably; and
in the same region young men and, especialy, young women will be imparted a variety of
education and training with the help of the Union de Femmes Tunisiennes, partly to make it
possiblefor themto fill workplacesinthe micro and small enterprises that should spring up there.
InMorocco, micro and small enterprise development will besimilarly fostered in one or two parts
of the country.

4.2. Activitiesin Asia

In 1985 the ILO, in collaboration with the Ministry of Labour of Japan, initiated the design of
projects in Asia that were aimed, inter alia, at reducing the emigration pressures from a few
countries of the Asian region. Two south-east Asian countries, the Philippinesand Thailand, were
selected for initiating along-term assi stance programme which was envisaged later to extend to
other countries in the region. The Philippines and Thailand were the two largest suppliers of
contract labour to the Middle East fromsouth-east Asia. They were al so the countries of origin of
thelargelegal aswell as clandestine flows of migrant labour to Japan, Taiwan (China), Malaysia,
Republic of Korea, Singapore and Brunei.

The proj ects, whichwereforeseento beimplemented over aperiod of five years, were devel oped
separately. They focused onthecreation of employment andincome-generating opportunities, both
inrura and urban areas, for the poor, the unemployed and the underemployed. In the project in
Thailand, emphasis was given to migrant-producing regions of the country such as the Northeast.
The ILO provided technical assistance for the development of capacitiesinrural communitiesfor
planning and executing rural infrastructure and income-generating production ventures. One good
example of the latter is the promotion of sericulture. Projects such as this could productively
engage young peopleintheir villages throughout the year, thereby reducing the pressure to migrate
seasonally to the cities. Under the project's auspi ces assistance was a so given to the Government
of Thailand in assessing the employment impact of rural public works programmeswith aview to
making recommendations for improvements. Thisincluded efforts to strengthen the capacity of the
Department of Labour to establish labour market information systems, to engage in planning, and
sdlf-employment promotion.

The Philippines has become the largest source of migrant labour in the region. Migration has
already devel oped its owndynamicsbecause of the presence of large Filipino communitiesabroad.
The migrants originate fromall parts of the country and fromalarge variety of occupations. Long-
termmacro-economic approaches therefore had to be combined with micro-level interventions to
address the problemof reducing emigration pressures. Institutional development was considered

1 BIT 1994.
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ahigh priority, particularly activities aimed at strengthening the capability of the Department of
Labor and Employment to engage in planning at both the macro and the micro levels.

At the same time, because of the level of development of NGOs in the Philippines, the ILO-Japan
project in that country followed a strategy of mobilizing the support of these organizations in
planning and implementing various income generating activities. In a close working arrangement
with the umbrella-organization of development NGOs in the Philippines, the project developed a
rolling-funds scheme to hel p finance promising small industries. Theseincluded anumber of small-
size machine parts manufacturersin urban areas, livestock raising, vegetableand fruits processing
and canning plants in rural areas. Some experiments were also conducted in adapting Japanese
technology to solving production problems in such areas as fishing.

The full impact of these projects on reducing emigration pressures will take time to assess but the
experience gained by the national authorities in planning and stimulating rural development
activities has been invaluable. The lessons gained from these projects are being brought to bear
on the design of similar projects now being started in Bangladesh and Pakistan, with funds again
provided by the Japanese Government.

A new, different set of ILO activities- supported by UNDP's TSSL1 (Technica Support Services)
facility - aimto carry out an assessment of emigration pressures in several Asian countries. This
project, which is just getting under way, would determine how development policies and the
structural changes they bring about may be contributing to, or alleviating, emigration pressures.
This refers to changes that may be assumed to add to emigration pressures by dislocating people
in agriculture, raising differentials between real wagesin the organized and unorganized sectors,
shifting the terms of trade infavour of urbanareas or creating instabilitiesinfamily incomes. The
ILO is planning to undertake studies in Indonesia, China and Viet Nam; and the results are to be
discussed at a small workshop bringing together researchers and economic plannersin 1995.

5. Conclusions
It would appear important to underline that:

(@ while the context for active labour market policies is different in the industrialized and
developing world, alarge number of active labour market instruments are applicable, with
appropriate adaptation or extension, to developing countries or transition economies;

(b) certainof theseinstruments should betargeted directly - singly or preferably incombination-
onthe reduction of countries emigration pressure and such a policy canbe supported by an
appropriate targeting of national and international financial assistance;

(c) beforeonesetsout to select active labour market instruments for targeting purposes, one has
to identify with precisionwhichgroupsof nationals, or whichregions, are afflicted by ahigh
propensity to expatriation so as not to waste scarce resources; and

(d) activelabour market policies need to go hand in hand with sound macro-economic policies
torealizethelr potential, just as macro-economic policiesneed to be supplemented by active
labour market policiesif they are to bear fruitfully.
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The Appendix table explained

Thetable provides benchmark estimatesfor 1990 (or the closest year toit, i.e. 1989 or 1991) in respect of both theinternationa migration
and the remittance data shown.

The table focuses on countries that have a population of not lessthan 200,000 persons on their soil and, among them, selects those that
fulfil certain quantitative criteria relaing to either internationa migration or remittances or both. The threshold of 200,000 persons was
chosen soasnot to overburden the table with numerous small countries whose populations, individudly spesking, arecomparatively small
and which, in toto, do not have a great weight. One should, however, be aware that countries with small populations tend to be
disproportionately involved ininternationa economic migration as sending/emigration countries. For example, many idand sates inthe
Pacific or the Caribbean would form part of thetable if a minimum population of 200,000 was not a criterion of exclusion. Tongaand
Dominicaare casesin point.

A level of importance was judged to be useful to digtinguish major from minor migration countries. This level was fixed in relation
to the size of the human stock of emigrants (population data) as well as in relation to the economic implications of those who are
economicaly active abroad (remittance data).

Population data (stock data)

Countries are defined as major sending/emigration countries:

aither if 2 per cent or more of their nationals are abroad and they amount to at least 200,000 persons;

or if 1 per cent or more of their economicaly active citizens are abroad and they come to at least 100,000 such persons,
assuming for purposes of smplification that about 50 per cent of a population is, on average, economically active.

As some countries' statistics relate to persons who originate from them irrespective of which nationality they hold a present, the

level of significance for these countries was made comparable to the preceding one by:

doubling it to at least 4 per cent of their current populations being abroad and they come to at least 400,000 persons whoseethnic
origin can be attributed to these countries,

or to at least 2 per cent of their labour forces being abroad and in any case at least 200,000 such persons, using the
amplifying assumption that, on average, about 50 per cent of the nationals who left for foreign countries have become
naurdized there in the meantime.

No distinction was made as to whether economicaly active migrants are in seasonal employment, admitted under other temporary
auspices or without limit of time.

Migrantswho areundocumented or inanirregular situetion as regards their stay or economic activity areincluded in the figures wherever
arelatively uncontested or conservative estimate was available.

Given the concern with international economic migration, refugees are excluded from the table's figures on non-nationas. Also
disregarded areestimates of "diasporas,” i.e. ethnic communities abroad, becausethey originate, in very many cases, from politicd flight
rather than strictly economic mativations, and they may date back centuries rather than being of recent origin.

Remittance data (flow data)

Theeconomic dimensionisani ndependent determinant of whether or not to select countries or territories for thetable, i.e. irrespective
of whether the population criteriainclude or excludeit. Thiseconomic dimension is made operationa through remittance data that derive
from the economic activities of nationals who are abroad or of persons originating from the labour-sending country in question but who
may in part (50 per cent) have assumed the nationdlity of the country to which they moved.

Countries are designated as major sending/emigration countries if the inflow of remittances from their nationals abroad who are
economically active exceeds 1 per cent of their GNP or 2 per cent in thecaseof countries whose population statistics are collected on
the basis of ethnic origin rather than nationality.

In both remittance columns, the first row relating to a particular country aways gives the volume of remittance receipts (inflow)
occasioned by nationals who areabroad, and the second row the volume of remittancesleavingthecountry (outflow, indicated by a-sign)
occasioned by foreigners on its soil.

A didtinction is made, according to the IMF/World Bank gtetistics drawn upon,

between "long stayers' remittances', whicharereceived from nationas who areeconomicaly active abroad for aperiod of more
than 1 year;
and "short stayers remittances’, which arereceipts from economicaly active nationals abroad who were there for aperiod

of |ess than one year, usualy seasona or transient migrants.
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Where remittance are available for only one of the two categories, a country will be included in the table if either of the remittance
indicators comes up to the required level. If both are available and the two added together exceed 1 or 2 per cent of GNP, depending
on the policy regime, the country is likewise selected.  Where the International Monetary Fund gtatitics included not only workers
remittances but other transfer payments of unknown size, countries have been left out of the table for lack of precision.

Theprefix M (= middle-income country) or L (= low-income country) derives from the World Bank's classification of thesecountries
in 1990.

A totd of 48 countries were identified by the various criteria as major sending/emigration countries. The selection criteriawould aso
designate as major Iabour-sending countries five member States of the European Union (Greece, Irdand, Italy, Portugal and Spain) and
Cyprusand Mdta. Astheseare neither developing nor transition economies, they have been excluded from the table. Thelarge number
of sending/emigration countries underlines the growing importance of international labour migration and is certainly an underestimate
because, for example, Chinaand India are not included in the table. Although they have thousands or even millions of citizens abroad,
their total number falls short of the percentage thresholds. Given the fact that good recent estimates are lacking for most African and
Lain American countries, there are likdy to be more than 48 middle- or low-income countries that would quaify as labour-sending
countries.

Source: P. Stalker: The work of strangers: A survey of international labour migration (Geneva, ILO, 1994), pp. 271-
282.
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