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Educat ional expansion , together with the introduction of 
monetary economic activity , has had a profound impact on the 
pre-literate agricultural subsistence societies of Papua New 
Guinea . Experience in other areas o f  the underdeveloped 
world , especially Africa , suggests the probability of  a 
connnon sequence o f  events occurring in such societies . This 
monograph elaborates a model of educational expansion and 
unemployment in Papua New Gu�nea , and presents empirical 
evidence to support the hypotheses suggested by the model . 

The writer attempts to explain the rapidly growing social 
demand for formal education in Papua New Guinea , and the 
related phenomena o f  rural-urban migration by the educated 
and unemployment in urban areas . Complex interrelat ionships 
exist between education , employment , income and prest ige , 
and an understanding o f  these interrelationships is 
necessary if solut ions are to be found for some of the most 
pressing economic and social problems facing Papua New Guinea 
today . 
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Foreword 

Since 1967 , when I first became aware o f  it , the ' school 
leaver problem' in Papua New Guinea has changed in status 
from something at which educat ional administrators scoffed 
to a maj or obj ect of public concern . One advantage of 
taking so long to write this study ( the result of  tardiness 
rather than conscious design) is that I have been able to 
ob serve the unfolding of events and to commence a longi
tudinal survey of a group of s chool leavers which may assume 
more importance and interest in future years . 

Much of the material in this monograph has b een previously 
published in preliminary form. Papers have appeared in the 
Economic Record , Oceania , Manpower and Unemp loyment Research 
in Africa , Me lbourne Studies in Education , Search , the 
Journal of the Papua New Guinea Socie ty , The Papua New Guinea 
Journal of Education , Yagl-Anibu, various published collections 
of Waigani Seminar papers , and in A lternative Strategies for 
Papua New Guinea , edited by Anthony Clunies Ross and John 
Langmore and published by Oxford University Press. However , 
since these widely-scattered pieces were conceived of  as 
part of a whole , I have taken the opportunity to revise and 
incorporate them with new material into a single study as I 
originally intended . 

Personal considerations of education , employment and 
migrat ion led me to begin the study at La Trobe University 
and to finish it at the University of Papua New Guinea . Over 
the years a great many of my colleagues at both universities 
provided stimulus and helpful suggestions which have 
influenced my work. My principal debt is to Bill Stent , who 
suggested the topic in the beginning and guided my early 
research efforts . He has continued to be intimately associ
ated with the study since I left La Trobe . I hope Bill will 
consider the end result worthy of the immense amount of time 
and effort he has expended on my behal f .  

In Port Moresby Anthony Clunies Ross assumed the role of 
supervisor . I am grateful for his encouragement , and for 
his pat ient and detailed comments on work in progress . John 
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Langmore has also b een a helpful critic over the years , 
while Christopher Selby Smith of  the ANU has been a 
generous and helpful correspondent . During study leave at 
La Trobe in 1973  I was greatly assisted by Bob Powell , whose 
advice on statistical analysis and computing problems 
considerably influenced the final shape of  Chapters 6 and 7 .  

While engaged in fieldwork in Papua New Guinea I have 
been helped by many people associated with the National 
Educat ion System, administrators, teachers and students . 
The latter group , particularly , have cheerfully provided the 
raw material for this study , and have continued to answer my 
questions over the years . I hope that Papua New Guineans in 
future will cons ider this study , and others like it , a 
legitimate and worthwhile activity . My original fieldwork 
in 1968 was made possible by a generous grant from the Myer 
Foundat ion , under its Asian and Pacific Fellowship scheme . 

This monograph is dedicated to Janet , my wife , and to 
Nicole , Simon , Joshua and Jonathan , my children . 

Port Moresby J . D. Conroy 

September 1976  



Chapter 1 

The unfamiliar economic setting 

The prob lems of affluence • • •  are less intractable 
than those of  grinding poverty , and the opportunity 
of starting up the income ladder from a point a 
number of steps up from the poverty line j ustifies 
the most careful study of the unfamiliar economic 
setting from which the opportunity derives . 

E . K. Fisk 

European imperialism came late to the island of New 
Guinea , and the end of  the colonial era has been correspond
ingly delayed .  Melanesians share the colonial experience of 
other peoples in newly-independent nations , and it is 
instructive to draw on that connnon experience in analysing 
the impact of formal Western education on Papua New Guinea . 
But before parallels are drawn with other colonial societies 
it is necessary to understand those factors which 
differentiate this young nation . Given that every under
developed country is different , what are some of the 
distinctive features of Papua New Guinea? 

Permanent settlement by Europeans has extended over a 
century , but contact with many areas is much more recent . 
The existence of  the sub stantial Highlands populations was 
not discovered until the 1930s and administrative control , 
the Pa.x Australiana , dates from only the 1950s among certain 
maj or concentrations o f  people .  This i s  partly the result 
of physical environment .  Topographic anarchy creates 
problems for transport and connnunications which are extreme 
by almost any standard , resulting in a degree of reliance on 
air transport which is probably without parallel in the 
Third World . 

The extensive · development of  air transport facilities is , 
in turn , an aspect of  two other distinctive and interrelated 
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features of Papua New Guinea ,· at. least in the recent past -
the overwhelming physical presence of  Europeans and massive 
inj ections of external financial assistance.  While the 
number of entrenched co lons is quite small (and leaving 
aside the somewhat larger group of Chinese) there is a 
circulating population of European short- and medium-term 
residents which is extremely large by colonial standards . 
In colonial Africa , of  the countries which are now inde
pendent , only Northern Rhodesia (Zambia) had a larger pro
portion of Europeans than Papua New Guinea had at the apogee 
of foreign influence in 1971 and 1972 . It is probably true 
to say that at that time only in countries such as New 
Caledonia , Angola and Rhodesia ,  where independent indigenous 
governments still appeared a remote possibility , did 
Europeans form a larger proport ion of total population than 
in Papua New Guinea . 1 The presence of  so many foreigners , 
with their wealth and technology , has had potent demon
stration effects in influencing the aspirations of  Melan
esians . These aspirations in turn have determined their 
responses to the opportunities for economic and social 
mobility presented by the introduct ion of formal Western 
educat ion , a subj ect discussed in sub sequent chapters . 

1
At the time of  the 1971 census of Papua New Guinea (when 
the non-Melanesian populat ion was close to its historic 
maximum) expatriates o f  European origin formed about 2% of 
the populat ion ; in broad terms , about 5 0 , 000 in a popu
lat ion of 2 . 5  million . Similarly rough calculations for 
Africa in 1955 , at the clo se of the colonial era , yield the 
following proportions of European populat ion : Northern 
Rhodesia 3 . 1% ( including Asians , 3 . 4%) , Kenya 0 . 9% (with 
Asians , 4 . 0%) , Tanganyika 0 . 3% (with Asians , 1 . 5%) , Uganda 
Q . 15%  (with Asians , 1 . 2%) , Belgian Congo 0 . 8% ,  French West 
Africa 0 . 5% ,  Gold Coast 0 . 2% ,  Nigeria 0 . 05% ( ILO 1962 : 665) . 
The Dutch population in Indones ia reached its peak in 1930 , 
at 0 . 4% of  the total (Palmier 1962 : 33) . However ,  in Papua 
New Guinea the expatriate population began to run down 
dramatically in 1973 with the approach of self-government 
and independence . From a peak of  55 , 48 7 , in August 1971 
(at the height of construction activity on the Bougainville 
Copper Proj ect ) , the non-indigenous populat ion fell to an 

estimated 39 , 050  in April 1974 {Papua New Guinea 1973c : 3 ;  
1974a : 3) . Further reduction has occurred since , though 
at a much reduced rate . 
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The size of  the expatriate population was largely related 
to the volume of Australian aid , which in the period 1945-7 3 
amounted to a sum of  the order of $Al500 million . Australia ' s  
commitment to Papua New Guinea constitutes the maj or portion 
of  its foreign aid program,  and the trans fer of  resources 
has b een considerable , both in absolute terms and on a per 
caput basis . Thus in 1969-70 non-military grant aid to 
Papua New Guinea averaged $A49 per head o f  its population . 
This is a level of  external assistance exceeded only in the 
overseas territories of France and perhaps certain Pacific 
dependencies of the United States . 

Population and resources 

The man/ land rat io throughout most of Papua New Guinea 
is quite low , and population pressure on resources is , in 
general , slight . According to R. T .  Shand 

the balance between subsistence output and populat ion 
is almo st universally favourable . With few 
exceptions , individual families can meet their 
subsistence needs with resource inputs well within 
available supplies , and most have had a reserve both 
of land and labour available for development purposes 
( Shand and Treadgold 19 71 : 5 7 ) . 

This situat ion moved E . K .  Fisk to coin the term ' subsistence 
affluence ' to describe the standard of living in the 
tradit ional subsistence economy . 

This is a condition in which population pressure on 
land resources is relatively light , productivity per 
unit of applied labour (as distinct from available 
labour) is very high and most subsistence agricul
turalists are able to produce as much as they can 
consume (with sat is fact ion) o f  their main essential 
requirements ,  and to sustain an adequate level of  
living by their t radit ional standards , a t  the cost 
of as little as fifteen or twenty hours labour a 
week (19 71 : 368) . 

Under these circumstances , the level of  output is limited 
more by demand than by the availability of resources . Thus 
there is a ' potential surplus concealed within the 
subsistence sector ' in the form of  a surplus of  labour 
(Fisk 1962 : 467-8) . This is not to be confused with the 
labour surplus somet imes thought to exist in overpopulated 



4 

countries where the marginal productivity of agricultural 
labour is very low (W. A. Lewis 1954) , for under ' subsistence 
affluence ' the marginal product of labour is strongly 
posit ive . Given adequate incentives , the surplus resources 
within the subsistence sector could be applied to increasing 
the production of tradit ional staples , to the growing of new 
cash crops , or to investment in labour-intensive public 
works proj ects . 

Pace Jones (19 70) , Fisk does not imply that this labour 
is available at zero opportunity cost . He dist inguishes 
between the labour applied to providing subsistence at 
customary levels ,  and energies expended in other ' activit ies'  
of subsistence cultivators (Fisk 1970 : 26) . The extent to 
which people will be willing to reduce their involvement in 
other tradit ional activities which are a source of satis
fact ion in favour of  monetary sector activities will depend 
on the incent ives offered them. 

The U .N .D .P . Report on Deve lopment Strategies for Papua 
New Guinea (Faber e t  a l .  19 73)  contains several disparaging 
references to subsistence affluence , although it is not clear 
whether the writers are crit ical of the concept itsel f or 
merely of att itudes based on misunderstanding of the concept . 
Thus they assert that ' failure to maximise pecuniary gain 
tends to be construed as "lack o f  mot ivation" , which is in 
turn [inter alia] attributed to "subsistence affluence" ' 
(19 7 3 : 94) . However , one of the principal merits of the 
concept has b een to show that economic rationality , rather 
than lack of motivation , explains the behaviour of ' affluent ' 
subsistence cult ivators in a variety of s it uat ions . There 
is never any suggestion of insufficient mot ivation in the 
face of suit able incentives . A proper appreciation of the 
Fisk model is incompatible with any ' obsession with an 
assumed general "lack of motivation" ' (Faber e t  a l. 19 73 : 94 ) . 
Subsequent chapters of this monograph are devoted to demon
strating the existence of  a high degree o f  economic 
mot ivat ion among Melanesians , while assuming that subsistence 
affluence is a basic parameter in the present state of the 
Papua New Guinea economy . 

There is no contradiction inherent in the fact that 
' "subsistence affluents" may have enough for their private 
needs , but they want more public expenditure ' (Faber e t  a l. 
19 7 3 : 94) . As Shand says , 



local political demands for resources havP- not been 
couched in terms relating to difficulties of  
maintaining an existing traditionRl standard of  
living • • .  they have been based rather upon the 
desire for an elevation of  living standards beyond 
tho se available and previously acceptable in 
tradit ional society , and upon the provision of  
opportunities for this purpose ( Shand and Treadgold 
1971 : 5 7 ) . 

5 

Furthermore , when the Faber Report declares that 'we 
should not let talk o f  "primitive affluence" divert attention 
away from the considerable problems of  subnutrition which 
are o ccasioned by an inadequately balanced diet ' (Faber e t  
a l. 1973 : 98) , less than j ustice is  done to the Fisk model . 
There ' affluence ' was simply defined as a s ituation in which 
nutrition was adequate by traditional standards (Fisk 1971 : 
368) , rather than by any externally-applied yardstick . 
Indeed the case for the prevalance of  ' subnutrition ' in the 
subsistence sector of  Papua New Guinea is not clearcut . 
Another observer has pointed out that 'nutrition is but one 
component of  a much more comprehensive system involving a 
number of  other needs ' and that , therefore , ' it is the 
system as a whole that can be j udged healthy or unhealthy , 
not a part-function o f  the system such as nutrition ' 
(Hipsley 197 3 : 118) . Thus , ' it is possible to live with 
dignity , purpose and enj oyment as a low-energy user , for 
example as a Melanesian ,  or as a high-energy user , for 
example as an Australian , provided that our basic needs are 
met ' (19 73 : 117 ) . This argument is not motivated by any 
belief in the moral superiority of rural , agrarian societies . 
Many people in high-energy-using societies are coming to 
suspect the existence of limits to growth , for severely 
pract ical reasons . Some idea of  what Hipsley means by ' basic 
needs ' is conveyed by the following passage , enthusiastically 
quoted by Ivan Illich (19 73 : 298) . Discussing the view that 
nutritional standards which fail to maximise human growth 
rates are inadequate Hipsley declares that 

where a group of people reproduce and transmit to a 
new generat ion an adequate culture to ensure a 
continuing life for the group , it would be difficult 
to argue from evidence of submaximal growth alone , 
that the growth was unsatisfactory (1973 : 124 , 
emphasis in original) . 

Fisk ' s  model provides many valuable insights into the 
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Papua New Guinea economy and its problems. For example, 
J . E .  Isaac has remarked that the high supply price of labour 
from the affluent subsistence sector imperils the existence 
of expatriate-owned plantations producing export crops in 
competition with low-wage foreign producers (TPNG 1970 : 16 ) . 
As will be shown, the model has implications for the nature 
of urban unemployment and the development of urban 'informal 
sector' economic activities. It is also basic to the 
writer's discussion of urbanization and rural development 
policies in Chapter 10 . 

The nature of urban unemployment 

Urban unemployment has had a prominent place in recent 
discussions of economic and social change in Papua New 
Guinea. While many, though not all, commentators regard it 
as a serious problem, nobody is really sure of its magnitude. 
Quite apart from the physical difficulty of counting the 
unemployed, there are also serious problems of definition. 
What does 'unemployment' mean in the context of urban areas 
in Papua New Guinea? 

Observers from the fully monetized and affluent economies 
may attempt to categorize unemployment in less developed 
countries according to familiar Western criteria. Unemploy
ment is seen as either voluntary or involuntary, the former 
being a situation where people are unwilling to accept work 
at the prevailing wage rate, and the latter occurring when 
people willing to work for the going wage are unable to find 
employment. A voluntarily unemployed worker presumably has 
a supply price (the price that would induce him to offer his 
labour) above the prevailing market wage, and his idleness 
is not regarded as a serious economic problem. By contrast 
the Keynesian economic revolution was primarily directed at 
solving the problem of involuntary unemployment in advanced 
Western economies. 

In the orthodox Western framework, involuntary unemployment 
is further subdivided according to the circumstances 
responsible for the unemployment. The first category is 
demand deficiency unemployment, caused by inadequate 
aggregate demand for the output of labour, and remediable by 
orthodox policies designed to stimulate the level of economic 
activity. In less developed countries, however, the scope 
for employment creation through fiscal and monetary policies 
of this type is extremely limited, since the under-utilization 
of labour resources is more likely to be due to shortages of 



complementary resources; such unemployment is due to the 
state of underdevelopment itself and falls into the second 
category : structural unemployment . 

Structural unemployment also includes situations where 
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the unemployed are unable , for a variety o f  reasons , to fill 
j ob vacancies available . Idle workers may lack the 
necessary skills , as is the case in Papua New Guinea where 
surpluses of labour at lower skill levels coexist with 
shortages at skilled and professional levels . Or the 
distortion may be geographical; surpluses of labourers exist 
in urban areas while at the same time rural plantat ions find 
labour difficult to recruit . This may not be a good example , 
however ,  since many o f  the urban unemployed have ignored 
opportunities to be recruited for plantation work, while 
some are 'deserters from plantations located near urban 
centres . If one assumes them to be economically rational 
then presumably the plantation wage is below the supply 
price of this group of workers . 

A third category is frictional unemployment , which covers 
workers who have left one j ob and are canvassing the 
opportunities available to them. They may be regarded as 
moving b etween j obs , although the time which this process 
takes will depend on the nature of the labour market in 
which they are located, particularly with respect to the 
availability of informat ion to j ob-seekers .  The more 
literate the workforce and the more centralized the process 
by which j ob vacancies are.registered and publicized , the 
less this category of unemployment should be .  Where , as in 
Papua New Guinea,  the maj ority of urban j ob-seekers operate 
through informal channels and personal contacts , it is 
likely that a significant proportion of the unemployed will 
fall into this group . 

Seasonal unemployment occurs where certain work is 
concentrated at a particular time of the year , and is often 
associated with the harvesting or process ing of  particular 
crops .  It is particularly important in those less developed 
countries where there are landless labourers and a marked 
seasonal rhythm in the agricultural cycle . It is not 
important in Papua New Guinea where the conditions des cribed 
do not exist .  There is some movement o f  labour to plant
ations at the time of coffee and cocoa ' flushes ' but the 
workers concerned return to the subsistence sector when their 
services are no longer required . 
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Gunnar Myrdal is extremely critical of  the appl icat ion of 
this framework of analysis to the economies of  South Asia.  
In a sect ion of his Asian Drama ent itled ' The unsuitability 
of Western concepts of employment and unemployment ' he 
declares that ' South Asians dismissed from j obs in the 
organized segment of  the economy simply· cannot afford the 
luxury o f  "unemployment" ' (Myrdal 1968 : 1118) . He is 
referring to that sect ion of the urban workforce employed in 
occupations to which minimum wage legislation applies , or 
which is affected by trade union pressures or the hiring 
policies of government or large nat ional and international 
corporations . This ' organized ' sector constitutes a labour 
market in itsel f , characterized by excess supplies of  labour 
at pract ically every level , especially in countries where 
overexpansion o f  educat ional facilities has led to over
product ion of skilled workers . As Myrdal puts it , persons 
dismissed from such j obs are subj ect to 

a pressure of economic distress for some form of 
work participation that , however small its social 
contribution , blunts the full force of open 
unemployment . Underlying the suppression o f  open 
unemployment of  a Western type is also the 
institutional structure of  economic activity in 
South Asia . Retreat into trad it ional agriculture 
is only one of the possible safety valves . Another 
is to be found in the multitude of more or les s 
casual economic activities in urban areas 
(Myrdal 1968 : 1120) . 

Thus there is ano ther urban labour market outside the 
' organized segment ' .  Harberger makes a similar distinction 
between the ' protected ' and ' unprotected ' sectors of  the 
urban workforce , arriving at s imilar analytical conclusions 
(Harb erger 1971 : 563 ff . ) .  

Myrdal ' s  analysis is quite inappropriate to the employment 
situation in Papua New Guinea . He emphasizes the ' push ' of  
rural poverty and overpopulat ion as factors causing rural
urban migrat ion in South As ia , with the implication that 
many people have no option of returning to their rural homes. 
This is clearly not the case for any significant proportion 
of internal migrants in Papua New Guinea . Moreover , visitors 
with experien ce in other developing areas are struck by the 
almost total absence o f  an ' unprotected ' urban sector 
(Faber e t  a l .  1973 : 25 ) . The coverage of  minimum wage legis
lation has been virtually complete , up until recent times , 
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in determining the incomes of  urban workers . 2 The indigenous 
service sector is embryonic and pet ty trading activities of 
urban residents are largely confined to the sale of  produce 
in town markets by per1-urban cultivators . There have been 
few signs o f  the growth o f  a class of sel f-employed urban 
hawkers and craftsmen and even the internal food market is 
small and ill-developed. In Port Moresby , the principal 
urban centre , the production and distribution o f  local food
stuffs are marginal to the activities of the ' organized ' 
sector which retails predominantly imported produce . 3 

Writing of Uganda, Caroline Hutton makes a further 
distinct ion between visible underemployment and disguised 
underemployment (Hutton 1966) . The former refers to 
involuntary short-time or part-time working .  The only 
example of this which occurs to the writer concerns a few 
casual stevedores in Papua New Guinea ports . Certainly it 
is not a common occurrence . Dis guised underemployment 
relates to situations where excessive numbers of workers are 
engaged in a particular activity , with the consequence of  
low productivity and earnings . This description carries the 
implicat ion that surplus labour could be removed from the 
activity in question without reducing the overall level of  
output . The concept is  applied to  the operations of  workers 
in the informal ' unprotected ' sector of towns , and to family 
cultivat ion in rural areas of  population pressure where the 
marginal product of labour is thought to be very low or even 
zero . 

As was pointed out previously , there is relatively little 
economic activity in urban areas of Papua New Guinea outside 

2For example , domestic servants are specifically excluded 
from urban wage legislation but enj oyed de facto parity 
with minimum-wage earners before the substantial minimum
wage increases of 19 72-75 . This group may form the nucleus 
of an emerging ' unprotected ' sector as their average 
earnings lag behind urban wage awards. 

3
This is not to say that there has been no development o f  
urban indigenous enterprises . However ,  the extent of  
government involvement in nurturing and regulating their 
activit ies quite clearly places them within the ' organized ' 
sector . The operat ions o f  indigenous building contractors 
are the most important example , while PMV or bisniskar 
operators are another . 
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the ' organized ' sector , so that disguised underemployment 
cannot be said to exist in this form.  Moreover , the marginal 
product of labour in traditional agriculture is , in general , 
strongly positive and the low inputs of  labour per worker 
observed in this sector are entirely voluntary , reflecting 
for the most part the lack of adequate incent ives to increase 
agricultural output . This proposition is explored in greater 
detail in Chapter 10 . 

For these reasons the concept of  underemployment which 
appears so frequently in the literature of  economic develop
ment seems to have little relevance to Papua New Guinea .  
From the viewpoint o f  society the problem i s  one of  open 
unemployment ,  confined to urban areas , and involving certain 
so cial costs . The urban unemployed , both voluntary and 
involuntary , make demands on urban infrastructural facilities 
and on their employed kin to whom they look for support , 
quite apart from the real lo ss o f  output associated with 
their absence from a productive subsistence sector . 

However ,  from the viewpoint o f  the individual , only 
involuntary unemployment is an economic problem.  The 
voluntarily unemployed are free to pursue their own welfare 
goals . In modern Western society , where the concept of the 
' undeserving poor ' has largely disappeared , it is assumed 
that few members of  the workforce will normally choose to 
remain idle at any given time . The writer chooses to make 
the same assumption about urban workers in Papua New Guinea .  
To verify such an assumption would require careful study of  
the behaviour of rural migrants who form the bulk of the 
unemployed in urban areas . Ethno centrism may blind the 
Western observer to the processes of labour market explor
at ion and acculturation and lead to his overestimating the 
extent of voluntary unemployment in a given situat ion . 

Ross  Garnaut has attempted to categorize unemployed urban 
dwellers in a manner suited to Papua New Guinea conditions 
(1972) . They are ' voluntary ' ,  ' trapped ' ,  ' hopeful ' or 
' dispossessed ' ,  a classificat ion which yields a number of 
valuable insight s .  However ,  his definition of  ' voluntary ' 
unemployment appears to be too wide and falls into the trap 
des cribed above . According to Garnaut , ' voluntary unemployed 
will not accept a j ob that is offered at a going wage rate . 
They are visiting town , resting before or between seeking 
j obs , or dissatisfied with the remuneration or type of  
employment that is available ' (1972 : 54) . 
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No one can doubt  that short-term visitors to town are 
tourists rather than an unemployment problem.  But the 
longer-term ' visitor ' may , by degrees , move into the category 
of those ' resting b efore • • •  seeking j obs ' , and it is here 
that research into the motives of migrants would be valuable . 
It seems likely that many such people are consciously under
going a phase of orientat ion and familiarization with modern 
sector life in the hope of finding employment within that 
sector . Their return to the village after an extended visit 
may be in reco gnition of failure to make the necessary 
mental adj ustments , to acquire the necessary confidence , or 
to make the necessary contacts . The presence , at any single 
point of time , of growing numbers of such people in towns 
canno t be dismissed as voluntary unemployment .  

Similarly , people who are ' resting • • •  between seeking 
j obs ' may be involuntarily unemployed in a frictional sense . 
Their ' resting ' may be more apparent than real , and is not 
to be j ud ged necessarily by the time-span between j obs . As 
mentioned previously , frictional unemployment is  likely to 
be prolonged where labour market informat ion is disseminated 
more by word-of-mouth than by the printed word , and employment 
is typically obtained through a network o f  contacts rather 
than through employment exchanges . 

Again , men who are ' dissatisfied • • •  with the type of  
employment that is available ' ,  may be behaving in an 
economically rational manner in refusing employment at a 
lower level than that for which they are qualified , since to 
do so could impair their employment status and earning 
capacity in the long run . Moreover , having one j ob severely 
limits the time which may be spent seeking another . Such 
behaviour is well known in the labour markets of  developed 
economies and cannot be regarded as voluntary unemployment 
in the normal sense . The fact that the extended family 
provides support for such individuals in Papua New Guinea to 
an extent uncommon in Western societies merely increases the 
incidence o f  such behaviour without altering its nature . 
There is , of course , the probability that some men in this 
group have unrealistic notions of their capacity for employ
ment at higher skill levels .  Howeve� the processes o f  
informal skill acquisit ion b y  which many workers in developing 
countries advance up the occupational ladder preclude any 
such j udgment about the group as a whole . 

The purpose o f  this examination o f  Garnaut ' s  definition 
of voluntary unemployment has been to pare it down to a much 
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narrower coverage . However , a head-count of  the members o f  
the remaining groups i s  likely t o  b e  quite a s  dif ficult as 
an enumerat ion of  those excluded . Yet since definition must  
precede measurement the writer offers the following : 

The voluntarily unemployed in urban areas include 
short-term visitors (of economically active status) , 
tho se genuinely resting between j obs , and those 
whose  supply price exceeds the wage for the 
occupation for which they are qualified , and who 
are not actively seeking other employment .  

Garnaut ' s  three remaining categories are a revealing 
characterizat ion of  the involuntarily unemployed . Those 
described as ' trapped ' are a particularly important group in 
a country where air transport ,  besides being expensive , is 
often the only way home for a migrant . Garnaut believes that 
his second group , the ' hopeful ' ,  may prefer village life to 
urban unemployment ,  but that they consider waiting for a j ob 
a worthwhile investment . The writer was inclined to believe 
that a substantial proport ion o f  urban minimum-wage earners 
also prefer village life , but have regarded their employment 
as a learning experience with the possibility of  advancement 
through on-the-j ob training and other forms of  informal skill 
acquisit ion . The balance of advantages between urban employ
ment and village life may , however , have been decisively 
tipped by a series of decisions which increased urban 
minimum wages by almost 250 per cent in the period 19 72-75 . 
Such a change must surely increase the number of  ' hopefuls ' 
in town labour markets .  

Garnaut ' s  final group , the ' dispossessed ' unemployed , ' do 
not have a place in the village society as an alternative to 
urban life ,  perhaps because they have been reared in town or 
because they have failed to fulfil! obligations ' (Garnaut 
19 72 : 54 ) . To this group we might add villagers whose 
traditional land has become part of the urban area 
(Hanuabadans being the prime example) and who , like the 
dispossessed , are unable to retreat to the subsistence sector . 
Although the number of  genuinely landless Papua New Guineans 
is probably still small , it must increase as inter-ethnic 
marriage and long periods o f  urban residence weaken the ties 
of  migrants and their children with home areas . 

It may be that the growth o f  a sufficiently large pool o f  
Garnaut ' s  ' trapped ' and ' dispossessed ' migrants i s  a 
necessary condition for the creation o f  a small-scale 
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indigenous ' unprotected ' sector in the towns , where petty 
trading and service activities (which many would regard as 
marking a further stage of economic development)  will appear . 
Experience gained in such ' informal ' economic activities may 
be the basis on which wider indigenous entrepreneurial 
involvement in the ' organized ' sector will develop . The 
possible use o f  poverty as a spur to development has been 
described by Fisk who suggests that the action of  population 
growth in eroding the affluence of  the sub sistence sector 
could produce a more highly motivated modern sector workforce . 

This has in places led to a reluctance to invest 
scarce resources in the improvement or intensif ic
ation of  affluent subsistence agriculture , and to a 
really poor subsistence populat ion being regarded 
as possibly a better resource for economic develop
ment . This is an incorrect view , derived from a 
misunderstanding of  the internal operation , and 
potential , of  subsistence agriculture . The problems 
of  affluence in this sector are less intractable 
than those of grinding poverty , and the opportunity 
of starting up the income ladder from a point a 
number of steps up from the poverty line j ust ifies 
the most careful study of the unfamiliar economic 
setting from which the opportunity derives 
(Fisk 1971 : 378) . 

It seems clear that the freedom of  unsuccess ful migrants 
in the past to return to a comparatively affluent subsistence 
economy has limited urban economic activity almo st entirely 
to the expatriate-dominated ' organized ' sector . This is the 
principal reason for the non-applicability of Myrdal ' s  model 
to Papua New Guinea ,  where rural-urban mi grants can afford 
' the luxury of unemployment ' .  In this ' unfamiliar economic 
set ting ' urban unemployment is more usefully analysed in 
terms of  the orthodox Western criteria , with appropriate 
allowances for the cultural context in which the labour 
market operates . Furthermore , the potential for further 
economic development in the rural agricultural sector has 
implications for policies with respect to urbanization and 
the encouragement o f  urban ' informal ' economic activity . 
These are discussed at length in Chapter 10 . 

Cultural factors 

Certain distinctive features of  Melanesian culture and 
personality profoundly affect the responses of  Papua New 
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Guineans to the monetary economy and its opportllllities . Of 
part icular importance are the fluidity of  the social 
structure and the open and competitive nature of  leadership . 
Traditional political organization is characterized by the 
impermanence of  political units and a lack of  centralized 
authority . ' Such authority as does exist is most often 
based on personal ability • . •  leadership is usually achieved , 
almost never ascribed ' (Langness 19 73 : 153) . Moreover , 
according to Marie de Lepervanche (19 7 3 : 22 ) : 

Although leadership is everywhere achieved in 
competition with rivals , the nature o f  the 
competition varies .  And depending on the 
enterprises to which male prestige attaches , the 
role o f  b ig-man also varies . 

The big-man is the archetypal Melanesian leader , and in 
different societies he achieves this status through magic ,  
oratory or gardening prowess , o r  perhaps by becoming a noted 
fight-leader . A widely observed trait of the big-man is his 
ability to direct the production and distribution of food
stuffs and valuables by drawing on the resources o f  his 
followers (Sahlins 1963) . Marshall Sahlins offers an· 
' impressionistic sketch ' o f  the big-man which shows how a 
caricature may capture the essence of  a personality better 
than a more strictly accurate portrait : 

The Melanesian big-man seems so thoroughly 
bourgeois , so reminiscent o f  the free enterprising 
rugged individual of  our own heritage . He combines 
with an ostensible interest in the general welfare 
a more profound measure o f  self-interested cunning 
and economic calculation . His gaze , as Veblen 
might have put it , is fixed unswervingly to the 
main chance . His every public action is designed 
to make a competitive and invidious comparison 
with others , to show a standing above the masses 
that is the product of  his own personal manufacture 
(1963 : 289 ) . 

Whatever path he follows to achieve his pos ition , the 
big-man is concerned with maximizing his status or prestige . 
While human motivation is a complex and multi-faceted 
phenomenon , prestige is clearly one of the most  significant 
rewards for which men can strive . In primitive societies , 
as in the Western world , ' the drive for prestige • • •  

constitutes a powerful psychological factor in determining 



economic no less than other forms of behaviour ' 
(Herskovits 1940 : 98 ) . 
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Certainly the anthropological literature on Papua New 
Guinea provides numerous examples to validate the notion 
that prestige is the primary goal of  the big-man . A study 
of one particular society , the Motu,  provides quite explicit 
support : 

Acquiring prestige , or as the Motu put it , having 
a ' name ' • • •  was traditionally the maj or obj ective 
o f  almo st all Motu householders . Each man strove 
to gain advantage over others in a continual battle 
for prestige (Groves 19 73 : 104) . 

Although prestige is associated with political power and 
also with wealth , Groves is unequivocal concerning the 
primacy of prestige in the triad of prestige ,  power and 
wealth . More general evidence may be found in the motives 
supporting the involvement of  big-men in the almost universal 
Melanesian institution of  bride-price . When men take part 
in the continuing round of marriage payments and receipts , 

The motivating factor is not profit but prestige ,  
for i t  i s  characteris tic of  Papua New Guinea that 
the ability to act as a channel for the flow of  
wealth in the form of  food distribution feasts or 
of contributions to intergroup exchanges is every
where a means o f  achieving high status 
(D ' Arcy Ryan 19 73 : 130) . 

Indeed , it is significant that in one o f  the classic 
accounts of  big-man behaviour , concerning the Siuai of  
southern Bougainville , the ethnographer should have trans
lated the title by which his subj .ects were known as ' man of  
renown ' .  This neatly encapsulates the notion o f  prestige as 
the primary attribute of a big-man (Oliver 1955 ) . 

Another specific example is to be found among the Gorokans 
of the Eastern Highlands . Ben Finney (1973 : 81) describes 
them as ' conspicuous investors ' and as ' passionately 
interested in wealth and the prestige associated with 
wealth ' (19 7 3 : 11) . But as to the ordering of priorities , 
pres tige appears to come first . ' The quest for . • •  prestige 

• • •  is probably the most important motive to consider in 
understanding the Gorokan propensity to invest '  (197 3 : 80) . 
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Further evidence is provided by Nigel Oram' s discussion 
o f  the exchange relat ionships in which a group of  urban 
dwellers were involved .  His study concerns a Port Moresby 
canoe settlement , the residents of which were fully involved 
in the monetary economy . 

Weber points out that ' economic activity is orientated 
to ultimate ends (Forderungen) of some kind , whether 
they be ethical , political , utilitarian ,  hedonistic , 
the attainment o f  social distinction , o f  social 
equality , or of anything else ' . I suggest that the 
main goals o f  the residents were to play a creditable 
part in the system o f  relat ionships in which they 
were involved ; and by this means to enhance their 
status among tho se with whom the relat ionships had 
been formed . They were achievement-oriented in 
accordance with the norms o f  their own society 
(Oram 1967 : 48-9) . 

This statement , and the others quoted above , reinforce the 
view that the ' achievement-orientation ' o f  Melanesian society 
is in the direction of social distinct ion , status or prestige . 

It is widely maintained that economic success , in a 
variety of  forms , is the closest correlate of prest ige in 
Melanesian society (Brown 1966 : 152) . Moreover , it is claimed 
that ' the Gorokan business leader or aspiring business leader 
is without a doubt mo st interested in acquiring prestige • • •  

and he sees connnercial activity as the main way to do so ' 
(B . R. Finney 19 7 3 : 108) . Again Scarlett Epstein claims that 
in Papua New Guinea ' s  ' flexible tradit ional social system 
high value is attached to personal achievement which is 
measured predominantly in terms of economic criteria ' 
(r.s. Epstein 1970 : 184) . It is also believed that the 
suppression o f  warfare , which was formerly an important 
source of prestige , has channelled competitive energies into 
cash cropping and other economic activities (de Lepervanche 
1973 : 25 ;  T . S .  Epstein 1968 : 101) . 

A strong positive correlation between prestige and 
successful economic activity, if demonstrated, would have 
important implicat ions for the predictive power of  orthodox 
Western economic analysis in the context o f  Papua New Guinea . 
This subject is explored in greater depth in sub sequent 
chapters . It has been argued convincingly that Melanesian 
social structure and personality are conducive to a ready 
acceptance of introduced economic activities and to posit ive 
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responses to  social change . The means by  which leadership 
is achieved encourage autonomous and flexible personalities , 
who are likely to be adaptive under circumstances of  social 
change . ' Big-men have often been leaders o f  innovative 
cults and modernizing development s chemes , as well as 
movements of  traditional resistance ' (Valentine 19 73 : 228) . 

Resource endowment , as well as social structure , is a 
contributing factor to the Melanesian situation . 

The lands , associated with comparatively little 
labour input for subsistence product ion and capital 
replacement , made entrepreneurship the main limiting 
factor in the supply of output . These are the 
conditions responsible for the existence of 
' primitive affluence' as described by Fisk • • .  A 
flexible social system with emphasis on achieved as 
opposed to ascribed social status provided the 
background to the exercise of entrepreneurship by 
capable men (T . S .  Epstein 197 3 : 84-5 ) . 

Epstein has described traditional big-men as ' the prototype 
for modern entrepreneurs ' ( 19 73 : 98) ,  and has dubbed the 
Tolai of East New Britain , in particular , ' primitive 
capitalists ' ( 19 68 ) . She believes that the economic 
orientation of  big-men ' effectively preconditions traditional 
New Guinea societies to participate in economic growth 
activities ' ( 19 70 : 184) . In part , this positive response 
stems from a process of ' economic one-upmanship ' ,  which is 
' a  desire on the part of a few enterprising men to prove 
themselves as entrepreneurs • • •  and thereby either confirm 
or establish their position as "big-men" ' ( 1970 : 184) . Hence 
there is likely to be considerable recep tivity to new economic 
opportunities in Melanesian communities . 

This view is supported by Ben Finney ' s  study of  Gorokan 
entrepreneurs (B . R. Finney 1973) . He derives conclusions 
similar to those of Epstein and is prepared to generalize 
them as applicable throughout Papua New Guinea .  Observable 
differences in levels of economic development are not so 
much an indication of  different degrees of receptivity among 
particular groups as o f  differing resource endowments and 
opportunit ies . In particular , the history of  contact with 
Europeans in each area offers much of the explanation o f  
differential rates of  progress .  Where groups have turned to 
cargo cult activities to achieve advancement this is because 
of a lack of opportunity for economic growth due to ' either 
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a lack of basic infrastructure improvements or a lack o f  
st imulus o r  aid from European settlers and businessmen or 
the adminis tration ' ( 1973 : 125) . In certain areas the 
intrusion of the colonizing power was so disruptive of  
tradit ional social structures that a legacy of economic 
listlessness and cargoism remains . However ,  Finney dismisses 
as ' untenable ' the view that ' the basic religious and ritual 
orientat ion of coastal New Guineans predispose them to cargo 
cult activities , whereas the Highlanders are relatively 
immune to cargo cults because o f  their essentially secular 
and pragmatic orientation ' .  The dichotomy is false ; ' there 
are pragmatic coastal New Guineans and ritualistic 
Highlanders ' (19 7 3 : 138) . 

Corroborat ive evidence of  a widespread propensity among 
Papua New Guineans to engage in entrepreneurial roles is 
provided by research among secondary school students .  Ruth 
Finney analysed the content o f  essays in which students 
described what they would do with a windfall o f  $1000 and 
concluded that a very high proportion would employ the money 
in entrepreneurial activities (R. S .  Finney 19 71) . The 
proportion was much higher than in a comparable study o f  
Ivory Coast students (Clignet and Foster 1966) , which will b e  
referred to extensively in subsequent chapters . Her central 
thesis was ' that whatever dif ferences there may be in the 
business accomplishments and reputations of New Guineans 
[ from different districts ] , these are better explained by 
inequalities in their local economic opportunities than by 
differences in their psycholo gical potential to become 
entrepreneurs or their interest in modern economic roles ' 
(R. S .  Finney 1971 : 2 ) . 

The fluid social structure and generally favourable 
balance between population and natural resources in Papua 
New Guinea influence Melanesian responses to introduced 
economic activities and incentives . In sub sequent chapters 
the role o f  education as a factor enabling Papua New Guineans 
to increase the extent and level o f  their participation in 
modern sector activities is discussed . 



Chapter 2 

A model of  educational expansion and unemployment 

In this chapter a model of  educational expansion and the 
growth of  educated unemployment is outlined , building upon 
the work of writers who have observed the process in a number 
of developing economies . No evidence is o ffered at this 
point for certain assertions relating to Papua New Guinea; 
this will be forthcoming in later chapters . The model is 
essentially a development o f ,  rather than a departure from,  
the ideas of earlier commentators . This is at  least partly 
because o f  the continuity and comparability of the experience 
of educat ional expansion in a wide variety of settings . 
Certainly , experience in Papua New Guinea supports the 
generalizat ion of  J . S .  Furnivall ( 1956 : 372)  that : 

in tropical dependencies • • •  educat ional policy has 
developed along similar lines , has produced similar 
types of schools , has encountered similar difficulties , 
and has had s imilar results . And repeatedly these 
results have been directly contrary to the ends 
proposed . At each setback educat ional enthusiasts 
elaborate new proj ects , but with no better success . 
For the repeated failures there would seem to be one 
sufficient explanation : they disregard the environment . 

What is it in the colonial environment which frustrates the 
efforts of educational reformers ? According to Furnivall 
(1956 : 388)  it is the s ingle-minded view of the colonized 
that schools are economic institutions . 

Furnivall was one o f  the earliest observers to make a 
comparative study o f  the impact o f  formal Western education 
on the societies o f  tropical colonies , drawing his examples 
largely from Indian , Burmese and Indonesian experience and ,  
to a lesser exten� from Africa . Here is his description of  
the divergence which develops between the aims of educators 
and the aspirations of pupils in the colonial situat ion : 

19 
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Schools , teachers and textbooks may try to  sow the 
seed of Western civilization , but pupils are content 
to pluck the fruit . They see the fruit ; they see 
that export crops are more pro fitable than food 
crops ; that the motor car is speedier and more 
comfortable than the bullock cart ; and • . .  they 
learn that ' educat ion ' is a way to make a living 
• • •  From the beginning of  the nineteenth century , 
missionaries and humanitarians have expected 
educat ion in the tropics to change the character 
of  the environment , but in the event the environment 
has changed the character of  educat ion (195 6 : 404 ) . 

Furnivall ' s  view of  the proper role o f  educat ion was set 
firmly in the Western liberal intellectual tradition . While 
he obviously regretted the inability of this fragile plant 
to take root in the tropics (a  viewpoint likely to be 
described as ' cultural imperialism ' these days) this did not 
prevent him from shrewdly assessing the situation . 'Where 
schools teach children how to live , the more who go to 
school the better ; but when they teach them merely how to 
make a living , the more who go to school the less they 
earn ' (1956 : 376) . His description of ' the cult o f  the 
certificate ' and the consequences for school leavers of the 
growing social demand for educat ion anticipated later 
connnents by both Philip Foster and Sir Arthur Lewis ( to say 
nothing of  Ivan Illich) . 

There is a nexus between education , status , income and 
unemployment in less developed countries which has been 
described by Sir Arthur Lewis in these terms (1966 : 69 ) : 

When economic development starts there is an acute 
shortage o f  persons with secondary and higher 
educat ion , which results in an abnormally wide gap 
between their incomes and the incomes of  the 
uneducated • • •  The educated acquire not merely 
incomes but also social status far in excess of 
those o f  other people of equal abilities , so 
ambitious young people and ambitious parents move 
towards the schools . Soon the output of  educated 
persons exceeds what the economy can take at current 
prices . 

Lewis envisages a market solution to this problem in which 
the adj ustment of ill-founded expectations to the realities 
of  the market plays a central part , together with compression 
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of  the range of wages and salaries . He takes care , however ,  
not to minimize the painful nature o f  the transition : 

Ultimately an economy can absorb any number of 
educated persons , by cutting the salaries of  the 
educated ( absolutely or relatively) , and by raising 
the qualifications for j obs requiring some training . 
Employers raise their standards , and the educated 
lower their sights . However ,  this takes time , and 
meanwhile the market may be flooded with unemployed 
young people who cannot find j obs of the sort to 
which they consider themselves ent itled , or at the 
salaries which they had been expecting (W. A. Lewis 
1966 : 79 ) . 

Aspirations aroused by economic development lead school 
children to hold occupational expectations which become 
increasingly unrealist ic .  This theme is implicit in the 
Lewis analysis , but has been made explicit , with empirical 
evidence , in Philip Foster ' s  Education and Social Change in 
Ghana (1965 ) . This book is the best single guide to an 
understanding o f  what is happening to the education system 
in Papua New Guinea today . 

Foster ' s  analysis o f  the process o f  educational expansion 
in Ghana may be  summarized in the following terms . In the 
traditional subsistence economy occupational differentiation 
was negligible and largely a matter of  separate roles for 
men and women . European intrusion led to the introduction 
of  cash cropping and the growth of  extractive industries , 
among other commercial activities . The new occupat ional 
roles created by this process were increased by the adminis
tering activities of the colonial power , and by the growth 
of urban centres . Thus there came into being a complex and 
different iated occupational structure which offered 
po ssibilities of social mobility and status different from 
tho se of traditional society . Foster maintains that it is 
' the analysis of the relationship between education , 
occupation , income and social status that provides us with 
the significant factors determining the nature of educational 
development in Ghana ' (1965 : 5 ) . In this process the 
resident group o f  Europeans acted as a 'normative reference 
group ' ,  guiding the actions and aspirations of Africans 
seeking places in the new European-dominated occupational 
structure of the exchange sector .  The main path of access 
to these j obs was through formal education . 
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Usually in the early stages of  educational expansion the 
shortage of  educated indigenes was so severe that bare 
literacy was sufficient qualificat ion fo r a clerkship and a 
completed primary educat ion opened up a range of  employment 
po ssibilities . The rapid advancement of  the first school 
leavers engendered expectations of similar success among 
children entering s chool and influenced the att itudes of  
parents .  It is important to note the time-lag which this 
process involved . The employment expectat ions of school 
leavers were largely formed years before , when the decis ion 
to enter school was made . In the meant ime , however ,  the 
realit ies of  the labour market might have changed and these 
expectat ions no longer be attainable . 

The young peoples ' readj ustment might be painful and 
lengthy , perhaps involving a period o f  j ob-seeking within 
the monetary sector in which a fortunate few would realize 
their aspirations , while a larger number would have to 
compromise by lowering their sights , and the remainder ,  
perhaps the largest group , accept the disappointment o f  a 
return to the village . But this process might be long .  The 
network o f  kinship and village t ies extends into urban areas 
and the new arrival might be sustained by his kin for 
considerable periods without earning any income . In the 
meantime the numbers o f  j ob-seekers are augmented by 
successive waves of school leavers . New entrants to the 
school system react to the current labour market by adj ust ing 
the time spent on education . If j unior secondary leavers 
meet with the success formerly gained by primary leavers , 
expectations are adj usted accordingly . If the provision of  
secondary educat ion is  inadequate for the ris ing level of  
demand,  political pressures for an expansion of  the system 
mount . In time the labour market is unable to fulfil the 
expectations of  j unior secondary leavers and pressure is 
applied higher up the educational laqder . It is true to say 
that school leavers eventually adj ust their expectations to 
the labour market , but the adj ustment is likely to take a 
long t ime and may be  marked by frustration and social 
disruption . The more rapid the educational expansion , the 
more quickly expectat ions b ecome unrealistic and the more 
explosive frustrat ions become . Thi s  s ituation , in Foster ' s  
view , ' raises quest ions about the degree to which �n 
educat ional system can be allowed to operate in a quasi
autonomous manner in an "underdeveloped" economy ' (1965 : 8-9) . 
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Foster ' s  description of  the impact o f  educational 
expansion in Ghana has many parallels in the subsequent 
experience of  Papua New Guinea , which are treated in detail 
in Chapter 3 .  Another valuable clue t o  the understanding o f  
the situat ion in Papua New Guinea i s  provided b y  a three
stage model of educat ional expansion and unemployment 
proposed by Archibald Callaway (1963 : 354) on the basis of 
Nigerian experience .  According to Callaway , between 10 and 
30 per cent o f  eligible children are enrolled in primary 
schools in the first stage . Senior primary leavers are in 
short supply and find modern sector employment relatively 
easy to obtain . The second stage is reached when from 50  to 
80 per cent of  eligible children are enrolled , resulting in 
a greatly expanded output of  primary school leavers . Mass 
unemployment begins to appear , since even vigorous economic 
growth in the modern sector is unable to keep up with the 
absolute increase in the numbers o f  j ob-seekers . 

The third stage commences when universal primary education 
has b een experienced for long enough to permit a substantial 
proport ion of  the population to undergo schooling.  By this 
time it is hoped that the belief that primary educat ion is 
merely a necessary condition for involvement in certain 
monetary sector activities (rather than a sufficient 
condit ion for lucrative wage-employment)  will have become 
widespread . 

The three stages described by Callaway are consistent 
with Foster ' s  analysis of the process of educat ional 
expansion in Ghana, and indeed Foster has more recently 
employed Callaway ' s  s chema in an analysis of educational 
change in Africa (Foster 1968 : 19-20) . A synthesis of  their 
ideas yields a coherent model which is the starting point 
for the writer ' s  own analysis of education and unemployment , 
to be presented below . From the comment s of  Callaway and 
Foster it is po ssible to make certain generalizat ions about 
the scope o f  their model : 

1 .  It  applies to colonial and post-colonial situat ions 
where the colonizers acting as a ' normat ive reference group ' 
have introduced a complex occupat ional structure , with a 
corresponding hierarchy of economic rewards and different ial 
standards of living,  into a society where the bulk of the 
populat ion is performing relatively undif ferentiated 
economic roles (with a correspondingly undifferentiated 
pattern of rewards ,  levels of  wealth and standards of  living) 
in a subsistence economy . In this situation , formal Western 
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educat ion in the language associated with public adminis
tration and other modern sector activities is introduced by 
the colonizers to the colonized . 

2 .  The model is applicable when rapid educational expansion 
occurs , commencing from a s ituation where a small proportion 
of children in the relevant age-group is enrolled in primary 
schools and where an even smaller proportion of  the adult 
populat ion is literate . Clearly the Callaway/Foster model 
is patterned on experience in sub-Saharan Africa , but it 
appears to the writer to be equally applicable in Papua New 
Guinea . 

Before building on this model to analyse the implications 
of educat ional expansion in Papua New Guinea it is necessary 
to acquire some more conceptual baggage which will be needed 
on the way . Foster ' s  research in Ghana (1965 ) employed a 
distinct ion b etween the occupational aspirat ions and 
expectations of  school leavers , in an attempt to avoid the 
confusion which had marred earlier studies of occupational 
choice . Questions about employment intentions tend to 
elicit responses which are a mixture of  fantasy and realism 
unless they are framed with the distinct ion between 
aspirat ions and expectat ions clearly in mind . Aspirations 
refer to an ideal career , chosen without regard to the 
likelihood of its being attained . Expectat ions , on the 
other hand , re fer to a realistic career choice , dictated by 
the student ' s  assessment of the realities of the labour 
market , and o f  the difficulties of further progress ion 
through the s chool system. Foster collected data concerning 
both aspirations and expectat ions and in comparing the two 
drew certain conclusions about school leaver unemployment in 
Ghana which are discussed below . With this distinction in 
mind it is now possible to cons ider an elaboration of the 
basic Callaway/Foster model which may shed further light on 
the process of educat ional expansion and the growth of  
unemployment .  

A model applicable to Papua New Guinea 

The prestige o f  occupat ions , as perceived by school 
leavers , is a maj or influence on their aspirations , their 
expectations and their behaviour in the labour market . These 
notions are implicit in the much-discussed role of educat ion 
systems as vehicles for status-mobility , a role nowhere more 
crucial than in the less developed countries . In Chapter 1 
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the proposition was advanced that Melanes ian achievement 
behaviour is directed at maximizing prest ige in the 
traditional context , and that this pat tern appears to carry 
over to entrepreneurial activity in the monetary economy . 
In what follows it is assumed that occupational prestige is 
the maj or cons ideration influencing the career choice of  
school leavers in Papua New Guinea ,  occupat ional prestige 
being understood as ' the chances of deference , acceptance 
and derogation associated with the incumbency of occupational 
roles and memb ership in occupat ional collectivities ' 
(Goldthorpe and Hope 19 72 : 26 ) . This is not to be understood 
as const ituting a non-economic theory of labour market 
behaviour , since the writer ' s  focus on occupational prestige 
assumes a close and positive relat ionship between prestige 
and income in the minds of school leavers . This assumpt ion 
will be discussed in Chapter 6- below . Sir Arthur Lewis 
(1966 : 69 )  has suggested that social status influences the 
behaviour of  school leavers , and this variable will be 
incorporated formally into the analysis in this chapter . 

It follows that occupational aspirations will be primarily 
related to the perceived hierarchy of occupational prestige . 
If prestige were the only determinant of aspirations , it 
might be presumed that students would opt for a quite narrow 
range o f  highly-ranked o ccupations . Their range o f  choice 
would depend upon the degree of  social consensus concerning 
the occupational prestige hierarchy . However ,  despite 
evidence of  quite substantial consensus on occupat ional 
prestige rankings in many societies (Hodge , Treiman and 
Ro ssi 1966) , aspirations are likely in fact to range over a 
broad spectrum of occupations . Thus a study of  senior 
secondary students in the Ivory Coast concluded that their 
' occupational aspirations . . •  tend to follow the profile of 
occupational [ prest ige ] rankings and are clustered in ·the 
top half of the scale ' (Clignet and Foster 1966 : 148) . 
Similar findings relating to secondary students in Papua New 
Guinea will be presented below . This evidence indicates 
that other factors also influence the ideal choice o f  career .  
The school leaver ' s  aspirations are likely t o  b e  modified by 
his interests and personality , and tempered by his self
perception , an est imate of his personal capabilities in the 
p erformance of  various occupational roles . Other factors 
likely to affect the career horizons of school children 
include their sex and the educat ional level they have attained . 
In the Ivory Coast study it was ob served that ' female choices 
tend to reflect European stereotypes concerning the types of 
occupat ion appropriate for women ' and that ' the further a 
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student goes in the system, the higher is  his .level of  
aspiration ' ( Clignet and Foster 19 66 : 129 , 137 ) . Both these 
remarks may be shown to apply to Papua New Guinea . With 
respect to the latter , it may be hypothesized that there is 
a level of aspirat ions typical of each level of the education 
system. 

If the school leaver ' s  aspirations are defined as an ideal 
choice of career , his expectations are supposed to be a 
realistic choice , influenced by his assessment of  labour 
market conditions . His expectat ions represent an even more 
constrained choice o f  occupat ion , based primarily on aspir
ations but modified to the extent that he is aware of market 
realit ies and also modified by self-assessment of  his ability 
to compete with other workers for particular j obs . 

The behaviour of  an entrant to the labour market is 
related directly to his expectations of that market . To the 
extent that his initial expectat ions are unrealistic ,  his 
behaviour will be modified by experience . While a s chool 
leaver continues to hold unrealistic expectations of his 
employment prospects he will remain unemployed . The speed 
of adj ustment of expectations will be influenced by income 
relat ivities , that is , by the wage differentials accorded 
o ccupat ions at various levels of the occupational hierarchy . 
The wider these differentials , the longer an economically 
rational j ob-seeker should be willing to spend in unemployment , 
rather than accept lower-paid work . The level o f  unemployment 
among a given group of  workers will fall as the unemployed 
revise their expectations and accept j obs at lower levels . l 

In the extreme case this may entail acceptance by the worker 
of the necessity of his returning to the subsistence sector 
where , by definition , unemployment does not exist . 2 However , 
unemployment of  the educated will persist in the monetized 

1That the experience of unemployment does lead to lowered 
expectations has been shown in Nigeria (McQueen 196 9 ) . 

2According to Joan Robinson , ' An  economy consisting of  self
supporting families each working their own land must always 
enj oy full employment , since each individual is free t o  
work as  long as  he  considers the real reward he obtains a 
sufficient inducement for his efforts ' (1936 : 225 ) . This 
certainly applies to Papua New Guinea at present since the 
marginal product of labour in subsistence agriculture is 
clearly positive and comparatively few people , even in the 
modern sector , are without land rights . 
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sector of  the economy as successive annual cohorts o f  school 
leavers enter the labour market . Moreover if income differ
entials between levels in the occupat ional hierarchy are 
sufficient to encourage individuals to endure lengthy 
periods of unemployment in the hope of eventually finding 
one of the better-paid j obs , and if the level of wage
employment continues to grow, the result will be secular 
growth in the absolute numbers of unemployed . 3 This tendency 
will be more pronounced if , as is likely , each successive 
cohort of  school leavers is larger than the one before it . 
On the other hand , positive government act ion to compress 
the range of wages and salaries would speed the adj u�tment 
of expectations and the reduction of  unemployment .  

The relationship between the employment aspirations and 
expectations of  school leavers appears likely to change 
systematically during the three stages of educat ional 
expansion . It seems reasonable to assume that career aspir
at ions of children at each level o f  the educat ion system 
will remain relatively stable throughout . On the other hand 
j ob expectations are influenced by percept ions of the 
realities of the labour market (including the rate o f  
unemployment and the structure of  relative incomes ) and , as 
market conditions change , this will be translated into changes 
in expectat ions (albeit with a significant time-lag) . 

In the early stages of educat ional expans ion , when 
graduates of the primary schools are enj oying success in the 
labour market , there is likely to be little difference b etween 
aspirations and expectat ions . Moreover , the quite small 
numbers o f  secondary students will have even higher aspir
ations and expectations than senior primary students ,  and 
with excellent reason . The success of school leavers in 
gaining modern sector employment sows the seed for the 
explosive growth of the social demand for educat ion which 
precedes the second stage . The experience of  mass unemploy
ment which follows gradually forces a downward revision of 
expectations among school leavers during the second stage . 

3
It is assumed , following Todaro (1969 ) , that for a given 
wage structure and a given number of j obs there is an 
equilibrium level of unemployment . If relative wages 
remain unchanged , growth in the numbers of unemployed will , 
paradoxically , be dire�tly related to growth in the number 
of  j ob opportunities . This is one of the most interest ing 
conclusions of the Todaro model . 
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It will occur at the primary level first , under the twin 
pressures of the rising entry standards demanded by employers 
and the falling probability of selection for secondary 
educat ion (despite rapid growth in the absolute numbers of 
secondary students) . In time llllemployment among secondary 
leavers will force a downward revision o f  their expectations 
as well , lllltil at the advent o f  stage three a clear gap 
between aspirations and expectations will be general 
throughout the school population , reflecting an awareness of  
the fact that , however many are called , few are chosen .  

In 1968 the primary educat ion system in Papua New Guinea 
appeared to be nearing the end o f  Callaway ' s  first stage . 
The previous decade had been a period of  dramatic expansion , 
with enrolment in English language primary ' T ' schools 
rising from perhaps 13  per cent of the eligible age group to 
about 50 per cent , despite rapid population growth . 4 However ,  
the problems o f  urban drift by rural school leavers and 
educated unemployment in urban areas were beginning to 
appear . A survey by welfare officers indicated that in 
early 1968 youth \lllemployment was a s ignificant problem in 
Port Moresby (TPNG 1968c) , while an examination by the 
writer of \lllemployment records ( Conroy 19 70) indicated that 
yollllg literates were over-represented among rural-urban 
migrants , and hence were an important sub-group of the urban 
llllemployed . So far as secondary leavers were concerned , the 
situat ion was quite different at that time , with the output 
at Form Four inadequate to supply the input demands of a 
wide range of po st-secondary training institutions , as well 
as the demands of employers . For secondary leavers , the end 
o f  stage one still appeared some time away . 

In 1968 , as the first stage o f  expansion of  the primary 
system drew to a close , the writer surveyed the occupat ional 
aspirations and expectations of final year students in 
primary , secondary and vocational schools . The results of 
this survey are reported in Chapter 8,  but some o f  the 
findings will be indicated at this point . In many respects 
the results correspond quite closely with those of the Ivory 
Coast study by Clignet and Foster (1966) . In both colllltries 
students ' levels of aspiration are clearly related to their 
educational attainment . In Papua New Guinea there is 

4
calculated by the writer from data in Fry (1970) , Tables 6 
and 12 . The 1958 school-age popula tion was extrapolated 
from the 1968 figure assuming an annual growth rate of 2 . 5% .  
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considerable consensus between groups with different 
educational and regional backgrounds on the prestige ranking 
of occupat ions , a finding which is discussed in Chapter 6 .  
The aspirations o f  Form Four secondary students were 
clustered in the upper levels of the prestige hierarchy , 
those of  senior primary students in the middle range of the 
hierarchy , while the aspirations of vocational centre 
trainees were clustered in the middle and lower ranges of  
the prestige hierarchy . 

So far as occupational expectat ions of  students were 
concerned , in 1968 there was little difference between these 
supposedly realistic career choices and the aspirations 
expressed by children , at all educat ional levels . So far 
as primary and vocational students were concerned (and in 
view o f  the worsening prospects for employment of lower 
level school leavers ) this indicates an unrealistic 
perception of the state of the labour market , due perhaps 
to a time-lag in the flow o f  in format ion . The expectations 
of primary leavers may have been based on the information 
available to their parents six or seven years previously 
when the decision to enter school was taken . On the other 
hand , a close correspondence between aspirations and 
expectat ions of  Form Four leavers was to be expected , given 
the extremely favourable labour market condit ions , discussed 
above , for secondary leavers in 196 8 .  

Writing in 1968 Philip Foster placed Ghana an d  Uganda 
among the African nations which had passed well into stage 
two of  Callaway ' s  model of educat ional expansion (Foster 
1968 : 19-20) . Evidence was available from these two countries 
of a widening gap between the employment aspirations and 
expectat ions of  secondary students as labour market conditions 
became more difficult . Foster ' s  own research in Ghana was 
the first to focus attention on the distinction between 
employment aspirations and expectations ; in 1959 he conducted 
a survey which demonstrated a wide gap between the two in 
the minds o f  final year students in Ghana ' s  middle schools .  
Somewhat akin to British secondary modern schools , these 
institut ions provided the bulk of post-primary education , 
as well as offering extremely limited opportunities of access 
to the small academic secondary system (Foster 1965 : 206-8) . 

In 1961 Foster also attempted , rather unconvincingly , to 
show a similarly wide gap b etween aspirations and expectat ions 
among students in the terminal year of the academic secondary 
schools . It would be surprising if such a wide gap existed , 
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since limited opportunity for further progression through 
the system was a comparatively recent development in these 
schools , in contrast to the situation in middle s chools 
which had for a longer period been regarded as terminal for 
virtually all students . It seems likely that selective 
academic secondary schools in Ghana in 1961 were still 
passing through Callaway ' s  first stage of development . 
However ,  it is clear that by the end of the decade the 
second stage was quite firmly established . 5 

In Uganda in 1966 Form Four secondary students disting
uished clearly between the occupat ions to which they aspired 
and those which they expected . According to Silvey , ' a  
quarter o f  the students aspire to professional j obs for 
which a univers ity degree is essential and a further one in 
five would like scientific or technical posts at graduate 

5When Foster conducted a pilot survey in 1961 with senior 
secondary students using the questionnaire which had b een 
success ful in middle schools ,  he discovered that these 
students made little distinct ion between aspirations and 
expectat ions . Foster took this as evidence of  ' confusion 
and parallelism ' in their responses . To avoid this result 
he required respondents in the actual survey to state their 
expectations on the assumption that they would fail to gain 
entry to further education . He then reported as evidence 
of  realism among the interviewees that ' virtually no 
students believe it will be possible for them to enter 
prefessional or semi-pro fess ional employment ' .  This is 
hardly surprising , since he had by assumpt ion denied them 
the university entrance necessary for such occupat ions 
(Foster 1965 : 280) . A more reasonable interpretation of  
what Foster took to  be ' confusion and parallelism ' in the 
responses to his pilot survey is that senior secondary 
students had not yet adapted their expectations to a situ
at ion in which opportunities for further educat ion were 
rapidly diminishing . This interpretation is supported by 
the absence of ' confusion and parallelism ' in the responses 
of his middle school sample . In other words , the middle 
school system had entered stage two , but the academic 
secondary schools had not .  The onset of  the second stage 
in the secondary schools occurred during the 1960s . A 
survey conducted between 1969 and 19 71 revealed a marked 
gap between aspirations and expectat ions of secondary 
students without resorting to the device employed by Foster 
in 1961 (Boyd and French 19 73) . 
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level ' .  But on the other hand , ' pessimism marks their 
expectations about the j obs they feel they will in fact 
obtain . Only 2% feel confident that they will achieve a 
graduate level professional training - as many as expect to 
be subsistence level cultivators . Teaching (at a lower 
level than they would hope) , clerical Mork , and the milit ary 
and police services are believed to be the biggest gainers 
from the harsh realities of the employment market ' (Silvey 
1969 : 9-10) . 

The writer is not aware of  any studies of the aspirations 
and expectations of senior primary students directly compar
able with his own in Papua New Guinea , so that prediction of  
future trends at  this level must be made by  analogy with the 
studies in Ghana and Uganda quoted above . The evidence 
cited has b een confined to these countries because of the 
dearth of studies with a methodology directly comparable 
with that of Foster in Ghana , and with that employed by the 
writer in Papua New Guinea .  However ,  experience in much of  
Africa tends to  support the following generalizat ions : 

1 .  During the first stage o f  educat ional expansion , social 
and occupat ional mobility experienced by the graduates 
of the schools will encourage and j ustify a situation 
in which the occupat ional expectat ions of school leavers 
are quite as high as their aspirations . Changing labour 
market conditions , together with a time-lag , due to the 
slow disseminat ion of labour market informat ion , will 
cause employment expect ations to become increasingly 
unrealist ic as the first stage draws to a close .  It is 
suggested that the primary education system in Papua 
New Guinea was approaching the end o f  this stage in 
196 8 .  The prospect of surpluses in the output of 
secondary leavers by about the middle of the 1970s 
(discussed in Chapter 3) suggests that the secondary 
system may reach the end of stage one about ten years 
behind the primary system - perhaps by 19 78 . 

2 .  The second stage of  educat ional expansion will be marked 
by a widening gap b etween the aspirations and expect
ations of those who complete the various levels of the 
school system. Aspirations may be  lowered somewhat by 
the experience of a more difficult labour market , but 
the maj or impact will be upon expectat ions , which will 
become increasingly more in keeping with labour market 
realit ies . This process is presently under way in the 
primary system in Papua New Guinea ,  where it has the 
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effect of stimulating the social demand for post
primary educat ion , in a manner which will be discussed 
below .  

3 .  The process o f  adj ustment of  expectations will occur 
sequentially , commencing at the bottom of the educational 
pyramid among primary school leavers and proceeding 
eventually to the highest levels .  The end of stage 
two probably occurs when graduates of the secondary 
schools are fully informed about labour market realit ies . 
At the same time some decline in the social demand for 
educat ion may occur , leading to absolute reduct ions in 
enrolments at the primary and secondary levels . 6 

4 .  It is not suggested that stage three ushers in an era 
of peace , harmony and labour market equilibrium for the 
outputs of all levels of the education system. It is 
well known that tertiary graduate unemployment is a 
problem in a number of developing countries , where the 
capacity of the economy to absorb high level manpower 
has proved quite limited once the initial demand for 
indigenous bureaucrats and managers to replace foreigners 
has been satisfied . Moreover the rising social demand 
for higher education renders politically hazardous any 
attempt to dismantle or decelerate the educational 
machine . On the other hand wealthy count ries appear to 
be experiencing mass social demand for tertiary and 
even post-graduate educat ion , and graduates in these 
countries may find it increasingly necessary to adj ust 
their expectat ions in a manner analogous to the West 
African school leavers des cribed by Sir Arthur Lewis . 

The social demand for educat ion 

The social demand for educat ion is the aggregate of the 
demands of private individuals , and an explanation of the 
determinants of the social demand must depend on an examin
ation of the motives of  individuals seeking educat ion . It 

6Thus in Ghana, primary s chool enrolment fell each year 
between 1965 and 19 70 , in spite of rapid growth of the 
school-age populat ion . In the Western region of Nigeria 
the process appears to have extended to the non-academic 
' secondary modern ' schools (Peil 19 7 1 ,  Hinchliffe 1970) . 
There is also some evidence of  declining demand in 
Tanzania . See Sabot (19 72 : 36) . 
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is customary to dist inguish between consumption and invest
ment motives for demanding education (Schultz 1963 : 38) and 
the writer further proposes to distinguish between psychic 
and income motives . As will become clear , the distinction 
between the first two concepts does not correspond precisely 
to that between the latter pair ; the terms ' investment ' and 
' income ' are not completely co-extensive . The discussion 
has so far centred on monetary aspects ,  explaining the 
demand for education in terms of the money income benefits 
from employment , to which education is assumed to lead . 
Chapter 5 seeks to establish that the private demand for 
education in Papua New Guinea is motivated primarily by 
income considerat ions , both monetary and non-monetary . A 
full discussion o f  other motives for demanding education is 
also postponed to that chapter . 

In Chapter 7 the elements of education , income and 
occupat ional prestige are linked together in such a way as 
to illuminate further the motives for demanding education . 
The essentials of the analysis are presented here in a 
simple model , which is abstracted from a multivariate study 
of the determinants of occupat ional prestige in Papua New 
Guinea , using data from a sample of secondary students . 
Figure 2 . 1  traces out causal relat ionships ,  but co-efficients 
estimating the strength of these relationships are omitted . 

Figure 2 . 1  
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The income of occupations (comprising money income and 
non-monetary ' fringe benefits ' )  is the maj or determinant of 
the prestige of  occupat ions , as perceived by secondary 
students .  In turn , there is an extremely strong causal link 
between income of occupations and the educational require
ments of occupat ions , in the minds of students .  This finding 
supports the belief that the private demand for educat ion in 
Papua New Guinea is motivated primarily by investment 
considerat ions relating to income benefits . 

The educat ional requirements of a j ob are also seen as 
directly lending it prestige , but the causal link is much 
less strong than that between income and prestige . The 
direct link b etween education and prestige is quite distinct 
from the influences on prestige which operate via income . 
The achievement of  a particular educat ion level and the j ob 
that goes with it may be assumed to yield a stream of 
prestige to the ' investor ' over time , a psychic benefit quite 
separate from the stream of  income benefits which primarily 
influences his demand for that level of education . 

In addition to those benefits which accrue over time , 
' purchasers ' of  educat ion may also be influenced by its 
present psychic or consumption value . The enj oyment experi
enced by a student during his educat ion will obviously vary 
considerably from individual to individual . For some 
individuals this consumption benefit may even be negat ive , 
so that their ' purchases ' of  education will be less than 
would be indicated by income and prestige ( that is , investment) 
considerat ions . Research by the writer , discussed in 
Chapter 5 ,  indicates considerable variat ion among Papua New 
Gu.inean s chool children in their subj ective valuations of 
the p resent or consumption benefits of education , and while 
the writer personally believes that the aggregate influence 
of this factor on the private demand for educat ion is 
posit ive , further discussion of this subj ect will be postponed 
to Chapter 5 .  

To return to the income benefits of educat ion : it has 
been said that ' in Africa - as elsewhere - the more educated 
you are the less likely you are to be unemployed ;  and that , 
if  employed , the more educated you are , the more you are 
likely to earn ' (Rado 19 72 : 464) . Equally is this true of  
Papua New Guinea , as  will b ecome evident in subsequent 
chapters . Some evidence of  the better employment chances of 
the educated is available (Conroy and Vines 1973) . Moreover , 
as in most developing countries in the late colonial and 
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early independent periods , the education system is the 
primary avenue for social and occupational mobility . There 
is a tendency to classify j obs by educat ional level , and for 
employers to use education as a personnel selection device , 
since ' lacking cheap and reliable selection methods and 
aptitude tests of their own , they may assume that , in a 
buyer ' s  market for most types of labour , raising the 
minimum educat ional qualification for a j ob will reduce 
appl ications to a manageable number ,  at little cost to the 
employer ' (Rado 19 72 : 465 ) . Reder ( 1955 : 205-8) also described 
educational qualifications as a ' rationing device ' used by 
employers when faced with an oversupply of labour . The 
importance of  government and public utilities as employers 
of educated labour reinforces the tendency to select by the 
obj ective criterion of schooling.  Hence it seems that for 
one seeking wage employment , ' it may be in the individual ' s  
interest to acquire , not educat ion as such but a little more 
education than the maj ority of his fellow j ob-seekers ' 
(Rado 1972 : 465) . Clearly it is not in his interest to 
acquire any less than the maj ority of his competitors ! 

An income-oriented explanation o f  the social demand for 
education would emphasize the importance of wage-rates paid 
on the basis of various levels of education , compared with 
one another and with the wage-rates earned by persons without 
education , and with the incomes of both educated and uned
ucated persons in self-employment . Also relevant would be 
a comparison of the probabilities of remaining unemployed 
at each level , a circumstance which effectively reduces 
average earnings . The costs , both monetary outlays and 
opportunity costs , of  attendance at each level of education 
would also enter into the calculat ion . In short , the data 
requirements are those for the calculation of private rates
of-return to expenditures on educat ion which (whatever may 
be the practical shortcomings of their near neighbour the 
social rate-of-return as a guide to public policy) are often 
revealing as an explanation of observed behaviour in the 
markets for educat ion and labour . 

Emil Rado , in his 'Explosive Model ' of educat ional 
expansion (1971)  emphasizes the tendency for rising unem
ployment (and falling private returns ) at a particular level 
of educat ion to operate increasingly to transform that level 
from a terminal phase of  education to an intermediate one . 
This occurs b ecause of  the maintenance of  private returns to 
further education beyond the level in quest ion , which is 
po ssible because the growth of educated unemployment is a 
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sequential process which commences at the bottom of the 
educat ional pyramid . Thus demand for further levels of 
educat ion will increase , but since the completion of prior 
(privately unprofitable) levels is a prerequisite for 
further education , there will be no slackening in the rate 
of growth of demand for any level of educat ion . 7 

Rado ' s  explanation may be clarified by considering three 
points additional to his own stated argument . First , while 
increas ing unemployment among s chool leavers at a particular 
educat ional level will reduce private money returns it also 
reduces the opportunity cost of schooling at the next level 
of  education , thereby encouraging a larger proport ion of  
students to  progress . Moreover , increasing unemployment at 
one level o f  educat ion implies a general slackening in labour 
markets for the output o f  all lower levels , implying higher 
unemployment rates and hence lower opportunity costs of 
progression through those levels of the system.  Recognition 
of  the inverse relat ionship between unemployment and 
opportunity costs of school attendance increases the plaus
ibility of Rado ' s  model . 

Second , Rado ' s  account of  the transformation of  a privately 
unprofitable level of educat ion from a terminal to an inter
mediate stage becomes more intelligible by considering the 
' opt ion value ' embodied in the successful completion of any 
level of  educat ion . The option value is a measure of 
monetary gains to be expected from the completion of  higher 
levels of education , after deducting the opportunity cost of  

. educat ional expenditures necessary for those higher levels 
of educat ion . The option value depends on private rates of 
return to further educat ion , adj usted for the probabilities 
of entering and completing higher levels (Weisbrod 1962 : 
161-7 ) . With appropriate data the option value o f  a 
particular level may be calculated , as may the private rate
of-return to the level in quest ion . These elements are 
incorporated in a quantifiable model o f  the social demand 
for educat ion which is outlined in Appendix A.  

Third , the educat ion/ income/prest ige relat ionship spelt 
out in the diagram above , which introduced an important 
psychic motive for undergoing schooling , may also be employed 

7
Rado does not discuss the possibility of an absolute decline 
in the demand for s chooling , as contemplated in stage three 
of the writer ' s  model (see also footnote 6 above) . 
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to support the Rado model . It  will be remembered that 
returns to a given level of educat ion fall when employers 
upgrade the educational requirement for a particular occu
pation . However ,  the effect of  this upgrading will be to 
increase the prestige of that occupation vis-a-vis other 
occupations for which the entry requirements are unchanged , 
and especially vis-a-vis those for which there is no formal 
educat ional requirement (of which self-employment in agric
ulture is the principal example) . Thus the student intent 
upon gaining a particular occupat ion may be induced by 
prest ige considerations to extend his education , even though 
the entry requirement for that occupat ion has been raised at 
a constant wage-rate .  Moreover , given that entry require
ments for all forms of wage-employment are likely to rise 
over time , the effect must be to devalue the relative 
prestige of  self-employment , which will hardly be accounted 
a benefit of educat ional expansion by those who believe that 
school leavers should be encouraged to return to agriculture . 
The model developed in Chapter 7 indicates that the direct 
prest ige effect is less powerful than the income effect . 
Still the fact remains that , at constant relative income 
levels between wage-employment , on the one hand , and self
employment in agriculture and informal b us iness activities 
on the other , rising educat ional requirements for entry to 
the former will tend to diminish the relative prestige o f  
the latter . Hence the behaviour of  j ob-seekers will b e  
influenced and the supply o f  labour available t o  employers 
will be greater than would otherwise be the case . So also 
will the social demand for education at all levels be 
greater . 



Chapter 3 

The expansion o f  formal educat ion 

Groups of Natives all over the Territory • • .  were 
pressing for the establishment of schools . They 
seemed to believe that the very fact of  the provision 
of  schools , particularly by the Government , would 
open the road to their early sharing in certain o f  
the material benefits o f  this country .  

W . C .  Groves , second reading speech , 
Educat ion Bill 1952 

What follows is in no sense a full account o f  the growth 
of the formal educat ion system; rather it applies the model 
of the preceding chapter to the relevant circumstances of  
educat ional expansion in Papua New Guinea . In addition , 
educat ional policies which have contributed to the present 
level of human resource development , with all that this 
implies for the formulation of future policies , are reviewed . 

The first stage of  the Callaway/Foster model connnences 
when enrolment in primary education constitutes anything 
from 10 to 30 per cent of the eligible age-group and the 
social demand for educat ion increases , triggering rapid 
increases in educat ional output which alter the balance 
between demand and supply in the labour market . But before 
this first stage there is unlikely to be excess social demand 
for education . Typically , in the early colonial situation , 
educat ion systems have expanded painfully and slowly through 
the efforts of  missionaries , and have been plagued by 
indifference , absenteeism and high dropout rates among 
students .  According to Philip Foster , 

the emergence o f  exchange activities and the 
consequent creation of a more complex occupational 
structure in most cases was an essential precondition 
for educational development • • .  public pressure for 
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schooling did not develop until the requirements 
of a nascent modern economic structure made a few 
years of  schooling funct ional in essentially 
economic terms (19 71 : 20) . 
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Accounts of  educational policy in the territories of  
Papua and New Guinea before the Pacific war have pointed , 
with some j ustice , to the lack o f  concern for education 
shown by successive Australian government s  (Colebatch 1967 ; 
D . J .  Dickson 19 7 0 ,  1972) . On the other hand , there is no 
evidence of  excess social demand for education , since 
economic and social conditions combined to prevent schooling 
b ecoming ' functional ' in economic terms for Melanesians . 
Economic stagnat ion and racial prej udice severely limited 
the employment opportunities of educated Papuans and New 
Guineans in the prewar period (D . J .  Dickson 1970 : 32-6 , 
19 72 : 319-22 ) . School leavers were willing to be employed , 
as evidenced by a particularly piquant anecdote from the 
recollect ions of a District Officer : 

Young men used to come into Port Moresby , with 
their precious certificate encased in a bamboo 
tube , only to discover with dismay and some 
resentment that no one wanted to make use of  
their hard-won educational accomplishments 
(D . J .  Dickson 19 70 : 34 ) . 

Opportunities were few in either territory . An American 
observer remarked that in New Guinea,  ' positions which might 
well be filled by natives are reserved for men from the 
ranks o f  Australia ' s tmemployed ' (Reed 1943 : 188) . 

During World War II , however ,  this old order was swept 
away , and its re-establishment in the postwar period was 
rendered impossible by the growth of new attitudes among 
both Papua New Guineans and Australians . With respect to 
the former , a Lutheran missionary recalls that ' the display 
of  goods from overseas during the war had created in the 
population a new motivation for educat ion , including a desire 
to learn English ' (P . Ryan 1972 : 335) . Australians felt a 
sense of  obligat ion to the people o f  Papua New Guinea , who 
had been heavily (and involtmtarily) involved in the Pacific 
war . This inspired the po stwar government o f  Australia to 
introduce a 'new deal ' for the indigenous people (D . J . 
Dickson 19 72 : 32 3) , promising greatly expanded government 
responsibility for their welfare , particularly in the fields 
of educat ion , health and economic development . 
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The mere provision of resources for educat ion would not 
guarantee rapid expansion o f  the system in the absence of  
adequate social demand . However ,  social demand was stimu
lated by broad changes in the economy and society . A United 
Nations visiting mission reported that , 'with the expanding 
economy and the great increase in administrative , educational 
and welfare services since the war , there arose a s imilar 
expans ion in the demand for the services of New Guineans at 
every level of skill , training or educat ion ' (United Nations 
1962 : 64) . A former Director of Public Health recalls that 
some Administrat ion departments 'were unable to compete in 
the race between the Department o f  Educat ion and the 
Department of Public Health to recruit better s chool leavers ' 
(Gunther 19 70 : 83) . 

The remark by the first Director o f  Education which 
pref aces this chapter is evidence of  the rising social demand 
for educat ion in the postwar period , a phenomenon attributed 
by him to economic motives . In the same speech Groves also 
related how 

over and over again , the Department has been 
embarrassed by the presentation of  a fai t  accomp li 
in the way of a set of buildings for school 
purposes and for the accommodation of  Native 
teachers , before we are able to provide the 
resources o f  staff to open the schools (TPNG 1952 : 126) . 

Foster ' s  analysis of  the impact o f  educat ional expansion 
on Ghanaian society , summarized in the preceding chapter , 
appears to have many parallels in the subsequent experience 
of Papua New Guinea . Schooling becomes obviously functional 
in economic terms when shortages of  educated workers qualify 
the barely literate for clerical employment . As late as the 
end of  the 1950s many a subdistrict off  ice in Papua New 
Guinea employed clerks with only three or four years ' 
schooling , and the normal point o f  recruitment for teachers
in-training was Standard Six ,  the terminal year of primary 
educat ion . A maj or problem in the few post-primary schools 
was the loss of  able pupils through ' poaching '  by adminis
trat ion and private employers . ' To fill its needs one 
department may lower its educat ional qualifications by one 
standard to get ahead of other departments .  Private 
employers • • •  draw candidates away from the Administration 
by offering higher wages ' (United Nations 1962 : 63) . Lacking 
the example of older students who had achieved higher 
education , many young men were induced to accept the 
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short-term gains of  innnediate employment . I Even as recently 
as 1966 the populat ion census revealed that 2380 Papua New 
Guineans , who in terms o f  formal education could only be 
classified in manpower category E (unskilled) ,  were occupying 
clerical/ administrative positions (Beltz 1970a : 53) . 

The 1960s saw a marked expansion in the provision of  
education and a corresponding rise. in the entry standards 
demanded by employers for all occupations . The growth rate 
of the nat ional stock of educated manpower was enormous 
(understandably , considering the small base from which the 
growth proceeded) . The situation is illustrated most dram
atically in Table 3 . 1 ,  which compares the balance between 
primary school populat ion and monetary sector workforce in 
Papua New Guinea and in an Australian state with a similar 
seven-year primary course .  The figures are for a period 
very close to the end of the first stage of primary expansion 
(in terms o f  the Callaway/Foster model) in Papua New Guinea . 

Table 3 . 1  

Primary enrolments and workforce , Queensland and PNG 

Primary school enrolments 

Workforce 

Queensland 
in 1966 

253 , 953 

664 , 869 

PNG 
in 1967  

199 , 89 3  

141 , 111 

Sources : Commonwealth of  Aust ralia (19 6 7 a ,  1968) , Department 
of Education (1967) , Bureau of  Statistics (1967 ) . 

So blunt a comparison ignores important differences : for 
example , the Papua New Guinea workforce count excludes cash 
croppers and subsistence farmers , and not all primary school 
leavers seek wage employment . However ,  the j uxtaposit ion of  
the totals emphasizes how rapidly wage employment in Papua 
New Guinea needed to grow in order to absorb any substantial 

1A quite similar decision faced the first graduates of  the 
University of  Papua New Guinea in the early 19 70s : whether 
to accept employment innnediately or undergo postgraduate 
training . 
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portion of the primary enrolment sub sequently seeking work. 
Furthermore , the Australian children will be absorbed into 
the Australian workforce over almost two decades , since some 
at least will remain in the educat ional ' pipeline ' until the 
1980s and the rest  for shorter periods according to the 
length of their educat ion . The overwhelming maj ority of  
Papua New Guinean students , on the other hand , have short 
educat ional careers and might attempt to enter the workforce 
over a period of  a few years . To the extent that they do , 
frustrat ion and tensions typical of  the African model will 
be generated . 

Blending the cultures 

A number of changes of direct ion in educational philosophy 
and planning have occurred in Papua New Guinea in the postwar 
era , and an understanding o f  these will place the discussion 
of  present and future alternatives in context . The discuss ion 
which follows is complementary to more thorough reviews of 
the subj ect (Colebatch 1967 , Smith 1972) , and is designed 
principally to focus on pressures exerted by the social 
demand for educat ion on policy-makers , and factors determining 
the present human resource situation in Papua New Guinea .  

In the early postwar period educat ional policies were 
framed without the sense o f  urgency which attends later 
policy discussion . The educat ional philosophy of  the first 
director of  Education , W . C .  Groves , is summed up in the 
phrase coined by F . E .  Williams (1935 ) and enthusiastically 
adopted by Groves : the need for a ' blending of  the cultures ' .  
As Groves put it , 

I believe that the Native peoples of this Territory 
have their own distinctive pattern of culture which 
contains very valuable elements which should be 
given recognit ion in the educational pattern provided 
for them, an education , in other words , related to 
the people ' s  own culture and environment , and 
designed to adj ust their way of life to those new 
requirements and circumstances which result from the 
impact upon them of influences from outside 
(TPNG 1952 : 124) . 

Such a process might take a long t ime , but few doubted 
that Australia had time . 
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This thesis being accepted , ' one of  the first needs was 
to relate the teaching program to the everyday life o f  the 
Native people in their village communities ; in other words , 
to give a rural and village bias to the teaching program' . 
Groves reported with satisfaction that he believed the 
government had ' largely succeeded in demonstrating to the 
native people that the type of approach referred to is 
ult imately in their best interests . We have done a good 
deal of propaganda to that end ; and the propaganda is 
bearing fruit ' (TPNG 1952 : 125) . 

That propaganda should have been necessary is not 
surprising.  Groves ' own testimony concerning the rising 
social demand for education has already been quoted , and it 
is clear , from the perspective of the 19 70s , that he did not 
appreciate the extent and nature of  the expectations which 
indigenous people held for education . His successor as 
Director of  Education , Roscoe , encountered pressures from 
local communities which showed a concern for the quality of 
educat ion (emphasizing academic and secular aspects)  which 
could not be deflected by propaganda or persuasion . 
Geoffrey Smith (19 72 : 326-7)  quotes two telling instances of 
indigenous react ion to the proposals of policy-makers . In 
one case , parents of  children attending a school with a 
' rural and village bias ' , located in an agriculturally 
progressive area and regarded as a model o f  its kind , 
complained bitterly that agricultural work was interfering 
with the quality of  formal education at the s chool . In 
another case , parents requesting the establishment of a 
government school received the answer that mission facilities 
were already available to their children, to which their reply 
was , succinctly , tok bi long God, taso l . 2 

Groves ' policy was one of  gradualism, in keeping with the 
general policy of ' uniform development ' which guided 
Australian actions in Papua New Guinea during the 1950s . As 
the Australian Minister for Territories explained in 1951 , 

2 

self government cannot come until the two races in 
New Guinea have solved that maj or problem o f  living 
and working together • • •  the problem cannot be 
finally solved until the native peoples have 
advanced to a point where a large maj ority o f  them 
can ,  in fact , participate in management of the life , 

' They only teach us about God ! ' 
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industry , and politics of the country . That is a 
long way ahead . It may be • • •  more than a century 
ahead • • •  (Hasluck 1951) . 

Consistent with the policy of  uniform development and with 
the long time-span of Australian planning was the desire to 
avoid cultivation of a native elite , which , in turn , accounts 
for the limited development of  post-primary educat ion during 
the 1950s . Limited numbers of students were sent to 
Australia for secondary education from 1955 (Lee 1967 ) . 
Moreover , according to Smith (19 72 : 324) , ' by 1955 Groves 
believed that priority could be given to the secondary level 
to support the training of soundly educated teachers , but in 
that year a policy directive from Hasluck • • •  reaffirmed the 
p riority for primary educat ion ' .  

The ' blending of  the cultures ' with its emphasis on rural 
and village activities was a failure . It failed because 
Papua New Guineans refused to accept it . G . T .  Roscoe , who 
became Director of Education in 1958 , quoted the example o f  
the Chimbu leader who told him, ' We want our children to b e  
exactly like you ' . Pressure for the increasing formalization 
and up-grading of rural education came from the people 
themselves . ' The concept of the blending of the cultures is 
not being accepted by the native people ' (Roscoe 1959 : 4) . 
In 1959 Roscoe initiated the policy of  requiring registered 
' T '  schools to teach spoken and written English from the 
commencement o f  s chooling and the first  detailed plans for 
the achievement of universal primary educat ion in English . 
He was also concerned to develop lower-level technical 
training . ' Something is needed for primary pupils who do not 
advance beyond standard IV before attaining the age of  
adolescence ' .  His plans for these people , and the subsequent 
developments , provide another example o f  the pressures 
exerted on the school system by Papua New Guineans . He 
proposed a network of Local Government Technical Schools 

in which boys will be trained , not with modern 
machinery , but in the use of simple hand tools which 
are likely to be available in the nat ive community . 
It is hoped that they will not crowd to the 
townships but will stay among their own people and 
improve the standard of housing,  furniture and 
general comfort • • • I would also like to see a low 
level course o f  agricultural training provided in 
associat ion with the technical training (Roscoe 1959 : 6) . 
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Within a few years these s chools had changed into Junior 
Technical Schools , providing higher level technical training 
than Roscoe had envisaged , and leading to apprenticeships 
for the best pupils . By 1964 there were twenty-five such 
schools , as well as a few lower level technical schools 
which operated in the manner originally intended by Roscoe . 
However , as one observer put it , ' due to pressure from the 
local people there is a tendency for these schools to grow 
into Junior Technical Schools ' (Richardson 1964 : 9 ) . Thus 
another attempt to integrate educat ion into the fabric of  
traditional life was rej ected by the people . 

The 1961 plan 

The last clear expression of  the concept of  uniform 
development of  the educat ion system came with the announcement 
in October 1961 o f  a plan to secure universal primary 
educat ion by 19 75 . Colebatch (1967 )  has emphasized the 
importance of external pressure from the Trusteeship Council 
of  the Uni ted Nations during the 1950s in mot ivating 
Australian attempts  to extend primary education . At the 
po st-primary level little progress had been made , but the 
plan provided for increases in secondary and technical 
training.  

It is  instructive to compare 1961 enrolment figures with 
the planned enrolments for 1967 , and with the actual enrol
ments achieved in 1967  (Table 3 . 2 ) . 

Even assuming that the 1967 target for primary enrolments 
was unrealistic , it is evident that a change in educational 
priorities o ccurred after publication of  the plan in 19 61 . 
The new emphasis on technical training and the over
achievement o f  the secondary target are in contrast with the 
shortfall of the goal of primary expansion . The failure to 
achieve the target for teacher training is consistent with 
the reduced emphasis on primary educat ion , and permitted a 
general improvement in the educat ional standard of  teacher 
recruits .  

Colebatch maintains that this change o f  priorities was 
part of a general policy shift , in response to a series of  
external stimuli ,  towards accelerated development in place 
of the uniform development of the 1950s . Educational policy 
was influenced by the United Nations visiting mission of  
1962 (United Nations 1962 ) , which demanded crash pro grams to 



46 

Table 3 . 2 

Enrolments , actual and Elanned , 1961 and 196 7 

1961 1967  1967 
(plan) (actual)  

Primary (exempt and 189 , 5 74 350 , 000 238 , 186 
' T '  schools ) 

Post-primary and 4 , 564* 10 , 000 11 , 300 
secondary 

Technical 662 2 , 000 3 , 208 

Teacher training 636 2 , 000 1 , 215 

* This figure included 2 , 100 adult students studying through 
the Auxiliary Training Branch of  the Administration . 

Sources : Connnonwealth of  Australia 196la , 196lb , 1967b . 

train an indigenous elite , and by the report of  the World 
Bank Survey team, presented to the Australian Government in 
1964 ( IBRD 1965 ) . This reconnnended a shift in emphasis 
towards secondary and technical training . Finally the 
Currie Commission in 1964 repeated the emphasis of the two 
previous reports on post-primary education and added a strong 
recommendat ion for the establishment of  an autonomous 
university (Commonwealth of Australia 1964) . 

Perhaps , as has been suggested by Dickson (1969 ) , 
Colebat ch has not given sufficient emphasis to internal 
pressures which contributed to the ' change in focus ' o f  
educat ion policy . Pressure from the indigenous people forced 
the revision o f  policies proposed by Groves and Roscoe . 
Pressure for the expansion o f  secondary and technical 
educat ion must have been applied by the people to district 
inspectors in the field and through them to the policy
makers in Canberra and Konedobu .  A particular example o f  
local-level pressure on educat ional decision-makers 
( concerning the Enga people and the New Guinea Lutheran 
Mission in the Wabag area) is discussed in Chapter 5 .  
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4 7  

By 1966 the Papua New Guinea educat ion system had been 
diversified by the establishment of  the University and the 
Administrative College , the introduction o f  a diploma 
course at Vudal Agricultural College , and the admiss ion of 
indigenous students to the Forestry School at Bulolo . The 
Papuan Medical College had produced its first diplomates 
while the Institute of Higher Technical Educat ion at Lae and 
the Secondary Teachers ' College at Goroka were preparing to 
admit students in 1967 . This diversification and extension 
of  tertiary educat ion went far beyond the intentions of the 
1961 plan and ,  much more than the expansion of secondary 
and technical educat ion , came from external · pressures . 

The structure o f  the educat ional ' pyramid ' in 196 8  
reflec:ted the changes in policy which have been described . 
The broad base o f  this pyramid represented almost 37 , 000 
primary ' T '  school entrants , while at Standard Six level the 
pyramid was narrower , representing the 14 , 000 or so who 
presented for the primary final examination . On the next 
level were fewer than 8000 students who had been admitted to 
secondary and technical training,  some 5 700 in Form One 
classes at high schools and another 2000 in vocational and 
j unior technical schools .  Closer to the apex were fewer 
than a thousand students at Form Four level , the senior year 
of secondary school . At the apex were the very small numbers 
enrolled in tertiary institutions , including approximately 
one hundred in the university preliminary year . The small 
numbers at tertiary and senior secondary levels reflected 
the previous neglect of post-primary educat ion . If  the 1961 
plan had been implemented , of course , the pyramid would by 
1968 have been even broader at the base , and the numbers of 
students at post-primary levels would have been correspond
ingly smaller . 

Thus in 1968 , when the primary system had reached the end 
of the first stage o f  educat ional expansion ,  the educat ional 
pyramid reflect ed changes in policy which had occurred 
during the 19 60s . Its shape represented an uneasy compromise 
between an earlier policy of primary expansion and avoidance 
of elites , and more recent (and belated) expansion of post
primary training.  As a result , Papua New Guinea was to 
experience critical shortages of high- and medium-level 
indigenous manpower during the period of  transition to sel f
government , ending in 19 7 3 .  These shortages were to be 
matched by growing surpluses of j ob-seekers at lower levels . 
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The decision to shelve the 1961 scheme for rapid progress 
towards universal primary educat ion permitted an improvement 
in the quality of  teacher recruits ,  with the gradual 
phasing-out in government colleges of the ' A' course (which 
consisted of a single year of training after completion of  
Form One secondary) . In its  place the ' B '  (Form Two plus 
two years training) and ' C '  (Form Three plus two years) 
courses grew in importance . However the quality of 
teaching , both in government and mission schools , continued 
to suffer from the basic educat ional limitations of the 
teaching force - limited proficiency in English and mathe
matics and lack of background in natural science (L . J . Lewis 
1968) . 

Mission ' T '  schools employed 4000 indigenous teachers , 
over a quarter of  whom were ' permit ' staff who had completed 
only Standard Five or Six primary and were without profess
ional training . Most of the remainder had the minimum ' A ' 
certificate qualificat ion (Fry 1968 : 2 9) . Perusal of  the 
1968 Schoo ls Directory reveals that approximately 48 per 
cent of indigenous teachers employed in government schools 
had only ' A '  certificate training ,  the last of whom were 
trained as recently as 196 7 (Department of Educat ion 1968a) . 
The quality of the educat ion offered in Papua New Guinea ' s  
primary schools was reflected in the high rates of 
repet it ion and dropout by students . Wastage rates , while 
difficult to calculate ,  were certainly high . The preparatory 
grade intake into ' T '  schools in 1961 exceeded 40 , 000 , while 
the Standard Six enrolment in 196 7 was slightly more than 
12 , 000 (Commonwealth of Australia 196lb , 1967b ) . When 
allowance is made for the fact that some students repeated 
one or more years , it is clear that ' minimum-time ' progression 
through the primary system was attained by less than 30 per 
cent of the cohort which commenced school in 1961 . 

In a situat ion such as that o f  Papua New Guinea during 
the 1960s , quant itative expansion of the educat ion system 
was clearly competitive with qualitat ive improvement . Given 
an allocat-ion for educat ion expenditures ,  inputs of teaching 
staff and capital equipment into the system could be varied 
in terms of quantity and quality up to the limit of the 
budgetary constraint . Expansion of the teaching force was 
competitive with attempts to improve its professional 
preparat ion , and with the provision of  educat ional equipment . 

Emphasis by educat ional authorities on quantitat ive 
expansion , while partly explicable in terms of the social 
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demand for primary educat ion , also reflects the influence o f  
what one observer has called ' an  educational development 
ideology • • •  giving preeminence to the role of  educat ion as 
a motor of economic progress ' ( Cox 1968 : 314 ) . Forceful 
act ion by UNESCO in the propagation of  this ideology , accord
ing to Robert Cox, ' found ready allies in the national 
ministries o f  educat ion in the developing areas who could 
make use of this external pressure in addit ion to that of  
domest ic groups toward a policy of educat ional expansion ' 
(1968 : 313) . Regional conferences were held by UNESCO in 
Karachi ( for Asia) , Addis Ababa ( for Africa) and Santiago 
( for Latin America) between 1960 and 1962 , which set ambit ious 
t argets for educat ional expansion in those continents .  
Intellectual support was provided by the ' revolut ion ' in 
economic theory , which Mark Blaug (1968 : 11) dates as having 
commenced in 1960 with a paper by Theodore Schultz , titled 
' Investment in human capital ' (Schultz 1961) . Another source 
of impetus was the Ashby Report , which recommended ' massive , 
unconvent ional and expensive ' increases in educat ional 
expenditure in Nigeria (Federal Ministry of Educat ion 
1960 : 41)  and was widely regarded as a model for developing 
countries . 

The ideology was applied to Papua New Guinea by the Deputy 
Director-General of UNESCO in these terms : 

In developing countries like India , Indonesia , the 
Philippines and this Territory , educat ion promotes 
economic development first and foremost by acting 
on their socio-cultural infrastructure . It 
influences the social and cultural conditions and 
inst itut ions , their large mass unemployment and 
under-employment , their land tenure systems which 
do not promote product ivity , their institut ions 
for spreading knowledge , promoting innovations and 
widening choices , their local and cent ral structures 
for self-government ; and , in the case of this 
Territory , educat ion can also contribute to expanding 
the monetary sector and to progressively diminishing 
the subsistence sector • • •  the action of education 
in changing and developing the infrastructure is in 
these countries of  decisive importance (Adiseshiah 
1965 : 12-13) . 

Educat ional administrators in Papua New Guinea were willing 
to adopt the language of  the economist where it appeared to 
strengthen their claims on the Territory budget . An official 
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publicat ion (Department of  Educat ion n . d .  [ 1969 ] quoted with 
approval the following statement : 

Probably no other type of  investment , public or  
private , will produce a greater return per unit of  
outlay than investment in health and educat ion . A 
generally literate , vigorous and skilled people are 
not so spectacular or tangible a symbol of progress 
as a hydro-electric plant or a steel mill , but their 
value is infinitely greater . 

The fact that the economic research on which such claims 
were based related almost exclusively to the most developed 
countries , and was itself the subj ect to bitter debate 
amongst economists , did not prevent a rather uncritical 
reliance on some of  the more spectacular , and quotable , 
claims of the ' human capital ' school in material circulated 
by the Department of Educat ion (1968b ) . The influence o f  
both the UNESCO ' ideology ' and economic theory were evident 
in the decis ion o f  a nat ional conference of educators that 

Since there is an urgent need to expand primary 
educat ional facilities and s ince education is an 
essential factor in economic growth , we resolve 
that there is an absolute need for greater 
assistance to ensure the expansion of primary 
educat ion (TPNG 1967a : l3) . 

On the other hand , this line o f  argument may also  have 
been influenced by the existence of  pressures against the 
expansion of the primary system. Control of  the growth of 
primary enrolments had been suggested in g.eneral terms by 
the Currie Commiss ion (Connnonwealth o f  Australia 1964) , and , 
more specifically , by the World Bank mission (IBRD 1965 : 296 ) . 
These suggest ions were embodied in a public statement on 
economic planning and policy (TPNG 1967b : 32 )  tabled in the 
House of Assembly about a mon.th before the conference o f  
educators whose resolution i s  quoted above . 

The resolution itself was an expression of what the writer 
has previously described as the ' catalyst ' view of the role 
of education in economic development ( Conroy 19 72a) . The 
catalyst thesis , which urges the broad-fronted expansion o f  
educat ion , underpinned the 1961 plan , setting a target date 
of 1975 for the achievement of universal primary educat ion . 
The remarks o f  Adiseshiah , quoted above , are a good example 
of the catalyst argument applied to Papua New Guinea . 
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Another enthusiastic proponent of  the catalyst viewpoint 
during the 1960s was Adam Curle , an influential theorist in 
the field of  educat ional planning for developing societies . 
He argued that the task of  educat ion was to create a ' new 
class ' to transform traditional society . His conception was 
not elitist ; the new class must be large and grow rapidly , 
and could only be created by massive educational effort . 
Curle was aware o f  the d.angers inherent in rapid expansion 
from a small base ,  especially the rapid implementation o f  
mass primary education programs . 

To double primary enrolment without matching growth 
at secondary level - which would be more apt to 
generate development - means flooding the market 
with primary leavers who feel that their status as 
educated men • • •  entitles them to a salary and 
status which they have no chance o f  ob taining 
( Curle 1963 : 90) . 

It seems fair to comment that unless the matching growth 
of secondary educat ion does st imulate economic development , 
the problem of unemployment among school leavers will only 
be postponed , to appear later in a more intractable form.  
Curle sunnned up the basic problem in these words : ' what 
can be done to increase rapidly a country ' s  capacity to 
absorb the number of persons necessary to its development ? '  
(1963 : 92 ) . The circularity in this statement reveals the 
stumbling blo ck o f  massive programs of educational expansion 
and the ' catalytic ' arguments which sought to j ustify them. 

With the advantage of  hindsight , a recent observer has 
described the educat ional policies of UNESCO during the 
1960s as ' extraordinarily naive ' (Fischer 1970 : ix) , while 
Philip Foster is on record as describing the Ashby Report in 
Nigeria as ' one of the most wrong-headed pieces of advice 
given on educat ional policy to any African government over 
the last decade ' (Foster 19 70 : 261) . Even earlier , in a 
review o f  academic discuss ion o f  the b ene fits of  literacy in 
developing countries , Mark Blaug connnented that ' the 
literature is still rife with facile generalizations and 
gross exaggerations of what may be achieved by the extension 
of  reading and writing ' (1966 : 399 ) . An example o f  the style 
is provided by J . K. Galbraith : ' Nowhere in the world • • •  is 
there an illiterate peasantry that is pro gressive . Nowhere 
is there a literate peasantry that is not ' (1964 : 80) . 
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But Papua New Guinea provides examples of illiterate 
peoples who display a willingness  to adapt to change and 
take advantage of  new economic opportunit ies . The spread 
of indigenous cash cropping in Highlands districts , among 
people whose first contacts with Europeans are recent and 
who have scarcely b een influenced by formal educat ion , is an 
effective rebuttal o f  Galbraith ' s  view. In a study of ten 
Eastern Highlands business leaders who appeared to be follow
ing a traditional b ig-man role in the exploitation of  modern 
economic opportunities , Finney describes them as having ' a  
significantly higher degree of  formal s chool and work 
experience than is general among Goroka men of their age ' 
(B . R. Finney 1968 : 400) . The low standard o f  formal 
educat ion among Gorokan adults will be appreciated from the 
fact that five of these b ig-men had no s chooling , and the 
s ixth only a single year . Without wishing to deny the 
s ignificance of formal educat ional experiences for the four 
remaining leaders , it seems reasonable to state that formal 
educat ion has not b een a catalytic agent in the significant 
economic growth that has occurred among the Gorokans . 

Finney places emphasis on the existence o f  ' favourable 
pre-conditions ' in the Goroka district as explanatory 
factors . These include transport , connnunicat ion and agric
ultural extension facilities provided by the Administration 
(B . R. Finney 1969 ) , all of which , in terms of  their claims 
on resources , are actually competitive with the extension 
of  formal education . This is not an argument for the 
neglect o f  education , but it does illustrate the folly of 
the catalytic view which singles out s chooling for emphasis 
in development planning.  Speaking in Port Moresby in 1965 , 
Adiseshiah declared that ' the breakthrough that developing 
countries are looking for , the key to their development , is 
to be found in educat ion ' ( 1965 : 13) . However ,  the comment 
of another observer is particularly striking : 

The tendency to exaggerate the determinative role 
of one particular variable among a number of  
interrelated variables is  connnon in the social 
sciences , and is most marked in special efforts 
to give high vis ib ility to a previously under
emphasized variable . The recent ' rediscovery ' 
o f  educat ion illuminates this propensity with 
great clarity ( Coleman 1965 : 521) . 

A more balanced view of  the role of  education in economic 
development is provided by John Vaizey : 



an educat ion plan should be conceived of  as part 
of a general economic program for raising the 
economic level of a community : both because 
educat ion has to j ust ify its claims to national 
resources in compet ition with social services , 
like health , and investment in physical capital , 
and because experience has shown that growth 
requires an integrat ion of all aspects of economic 
and social life if  individual proj ects and plans 
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are to come to  their full fruit ion (Vaizey 1965 : 341-2 ) . 

This is not a view likely to appeal to those who , holding a 
catalytic view of  the role of  educat ion , employ a distant 
planning horizon and regard unemployment and social disrupt ion 
due to educational expansion as short-term and necessary 
costs . Others who , like Vaizey , are less certain of  the 
benefits of broad-fronted educat ional expansion ,  or who are 
inclined to dis count future benefits heavily against present 
co sts , believe that planning should be guided more closely 
by manpower requirements ,  at all levels of the system. 

The conclusion of  the first stage of primary educat ional 
expansion in 1968 coincided with the commencement o f  the 
five-year Development Program (TPNG 1968a) in Papua New 
Guinea . In this Program the manpower requirements approach 
to educat ional planning was explicitly adopted . While 
proj ect ions pointed to the probability of substantial 
shortages of high and medium level indigenous manpower 
during the period 1968-73 , increased unemployment among 
younger school leavers was also expected (TPNG 1968a : 92 ) . 
Consequently , the planned expansion o f  primary enrolments ,  
at 3 . 3 per cent per annum, was set at a rate merely sufficient 
to match the growth of the school-age populat ion . 

On the o ther hand , secondary and technical enrolments were 
programmed to increase at almost 12 per cent annually , while 
enrolment s in vocational training centres were to treble 
over the plan period to 1973 . These one-year technical 
training courses for Standard Six leavers were to be  expanded 
in the belief that ' vocational training of various kinds 
will assist in providing employment opportunit ies ' (TPNG 
1968a : l03) . Supply (of semi-skilled workers , in this case) 
was expected to create its own demand . 

Internal reorganizat ion of  the primary system was also 
planned to effect substantial increases in the coverage of 
the schools despite a slowly growing budgetary allocat ion . 
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In the period 1968-7 3 the preparatory grade was to be 
gradually phased out , reducing the primary course from seven 
to six years , and thus increasing the possible coverage of 
eligible  children by a given teaching force by one-sixth , or 
nearly 17  per cent . An alternative , the one in fact  pursued , 
was a comb ination o f  more limited primary expansion , the 
lengthening of courses for teachers-in-training , and the 
withdrawal of many older teachers for in-service training . 
The resulting improvements in the quality of educat ion 
contributed to marked increases in the retention and pro
gression rates of primary students during · the Program 
period , a process which was assisted by the fact that primary 
students were now generally younger than during the earlier 
years of primary expansion . The net result was a marked 
increase in the ' throughput ' of the system,  in terms of 
numbers o f  Standard Six leavers ,  despite the fact that total 
primary enrolments grew very slowly , for reasons discussed 
below .  If  the decade before 1968 (during which , it will be 
rememb ered , the capacity of the primary system increased 
from 13 to 50 per cent of eligible children) had been a 
period of  educat ional ' widening ' ,  the years after 1968 were 
devoted largely to ' deepening ' the coverage of the schools . 

Impetus to improving the quality of educat ion was provided 
by the reconnnendat ions of the Weeden Committee (Advisory 
Committee on Education 1969 ) , which drew the blueprints for 
the unified Nat ional Educat ion System established by the 
Educat ion Ordinance of 197 0 .  As Geoffrey Smith has pointed 
out , the legal structure of the unified system, which incor
porated both administrat ion and mission schools and estab
lished a single National Teaching Service , has an inbuilt 
emphas is on quality rather than quantit ative expansion 
( Smith 19 7lb : S9 ) . 

With the creation o f  the National Teaching Service in 
19 70  the primary system entered a phase o f  markedly rising 
unit costs per student . Incorporation of  mission schools 
into the national system greatly increased the burden on 
central government finances without any expansion of enrol
ments . Indigenous mission teachers had formerly subsidized 
educat ional expansion by accep t ing s alaries much below those 
of comparably qualified Administrat ion staff , but were now to 
be placed on the same salary s cales as their government 
colleagues . Then followed a period , not concluded yet , 
during which , having become eligible for promot ion , the 
mission teaching force would gradually spread over the 
incremental scale in accordance with qualifications and 



experience , while the aggregate costs  of primary educat ion 
rose faster than enrolments . 
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Realization of this fact , together with growing unemploy
ment among primary leavers and the rising tide of social 
demand for secondary educat ion , led to substantial modifi
cat ion of enrolment targets during the period of the Program. 
A mid-Program review revised the targets for primary enrol
ments downwards by about 10 per cent and for secondary and 
technical enrolments upwards by almost 14 per cent (TPNG 
1971 : 85 ) , claiming that the latter ' have a more direct effect 
on economic development ' .  In j ustifying this further 
expansion of post-primary schooling it was stated that , 
' con siderable expans ion in enrolments above previous levels 
will be necessary to meet the short term requirements of 
localizat ion and the underlying requirements in terms of 
skilled manpower for economic growth ' (TPNG 1971 : 86 ) . 

However ,  as early as 1970  the Director of  Educat ion had 
warned of impending unemployment among secondary leavers 
(McKinnon 1970 : 14 ) , an eventuality which the revised 
educat ion program made even more likely than before . No hint 
of this po ssibility is contained in the mid-Program review, 
although some published material in the report of  the 
Committee of Inquiry into Higher Education (19 71 : 2 8) raises 
further doubts . Using data which appear to have b een excised 
from the published version of the mid-Program review, the 
Commit tee disclosed manpower proj ections that the supply of 
labour at class C (skilled) level between 1971 and 19 76  would 
exceed requirements by 10 , 712 persons . ' But ' , the Committee 
pointed out , ' many of the people included in the supply for 
class C will have only the requisite high school qualificat ion 
and will lack the specific skills needed for employment in 
skilled occupations ' (1971 : 28) . Those affected will be 
secondary leavers at Form Three and above , as well as dropouts 
from higher inst itut ions . 

The difficulty is a st ructural one , with shortages of 
trained workers on the one hand and surpluses of trainable 
school leavers on the other . The mid-Program review discussed 
the former without mentioning the latter , an omission o f  
which the most charitable thing to b e  said i s  that i t  was not 
conducive to the informed public discussion of educational 
policy which the Educat ion Ordinance o f  19 70 was framed to 
encourage . The hottleneck appears to lie in post-secondary 
t raining institut ions and in the slow growth of apprentice
ships for skilled t rades . The supposed link between secondary 
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educat ion and economic growth is  tenuous indeed in the 
absence of facilit ies for fitting school leavers (who for 
most purposes are trainable rather than trained) for employ
ment . 

At the next lower level , class D (semi-skilled) ,  the 
Committee reported a proj ected short fall of 5 361 workers . 
Secondary leavers willing to revise their expectations will 
seek j obs at this level , but overall there is still an 
apparent surplus and some may be forced to compete with 
physically mature illiterates for class E (unskilled) j obs . 
Income differentials between j obs at classes C ,  D and E are 
sufficient to encourage some , with the assistance o f  employed 
kin , to spend extended periods seeking j obs at the higher 
levels . The probability that this situat ion , which was 
apparent by 19 74 or 1975 , will become unmistakable after 
that , leads the writer to suggest , in terms of the model 
presented in Chapter 2 ,  that the secondary system in Papua 
New Guinea will reach the end of the first st age of expansion 
by about 19 78 . Propo sed further expansion of  secondary 
schooling , discussed in Chapter 11 , strengthens the 
convict ion that the second stage of the model will be 
apparent by the close of the decade . 

The second half of  the Program period , to mid-19 7 3 ,  was 
marked by an intensification o f  the pressures of social 
demand , pressures which were facilitated by the decentralized 
organizat ional structure of  the new National Educat ion System.  
In disadvantaged areas there was pressure for expanded 
primary schooling while in districts already well served by 
primary schools the demand was for more secondary schooling.  
In these latter areas , o f  which the Gazelle peninsula of  
East New Britain is  the best example , pressure resulted from 
the disappearance of opportunities for the direct employment 
or further training of all but a minority of primary leavers . 
On the Gazelle , Papua New Guinea ' s  first ' self-help ' 
secondary school run by indigenous people appeared , following 
the precedent o f  Kenya ' s  Hararribee schools .  In the educ
ationally-disadvantaged Highlands the sequence o f  demands 
had been telescoped to the point where the pressure was for 
simultaneous expansion at both levels . Highlands politicians 
were acutely conscious of the head-start gained by Coastal 
and Islands people in the educat ional race . The political 
difficult ies caused by educational inequality , and the 
search for alternative , non-formal , educat ional options are 
discussed in Chapter 11 . 
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Figure 3 . 1  illustrates the structural and quantitative 
changes which occurred during the Program period . By 19 73  
the educational pyramid had become relatively less broad at 
the base , reflect ing a larger proportion of enrolments in 
senior primary and secondary schools . Gross primary enrol
ments increased at an annual rate of only 1 . 5 per cent 
during the Program period , well below the rate of  population 
increase (Papua New Guinea 19 7 3a : 33) . On the other hand 
improvement in progression rates had almost doubled the size 
of the Standard Six class . The progression rate from 
preparatory class to Standard Six for the period 1966-72 was 
almost 60 per cent , 3 compared with less than 30 per cent for 
the period 1961-7 . This , together with reduct ion of the 
length of the primary course by one year , had increased the 
coverage of the system to a degree greater than suggested by 
gross enrolment figures . Roughly 50 per cent of primary age 
children were in school and 60 per cent of the eligible age 
group were admitted to the first primary class (Department 
of Education 19 73 : 3) .  

Figure 3 . 1  

Enrolment patterns , primary and secondary schools 

1 968 1 973 

Form IV 

Form I 

Standard 6 

Entry 

Scal e :  1 m m = 1 ,000 pupi ls .  Enrol ment numbers are rounded . 

Sou rce : Papua New Gui nea ( 1 973a : 3 3 ) .  

3calculated from data in Papua New Guinea (19 7 3b :Table 2 c) . 
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At secondary level considerab le ' blocking-up ' had 
occurred in senior forms . Enrolment at Form Four increased 
four-fold over the Program period , while enrolments at Forms 
Five and Six totalled almost 600 students ,  compared with 
negligible numbers in 1968 (Papua New Guinea 197 3a : 33) . On 
the other hand the ' gate '  admitt ing primary students to  the 
high s chools had become relatively more narrow. Whereas the 
1968 first form class represented about half the cohort of 
primary leavers , those entering high school in 19 73  formed 
only one-third of the eligible group ; pressures for expansion 
of the secondary system mounted accordingly . 



Chapter 4 

Migrat ion and educat ion : a framework for analysis 

The concept of  ' investment in human capital ' was applied 
by Theodore Schultz (1961) to a number of categories of 
expenditure designed to increase the productive capacity of 
human beings . While most attention has b een directed to the 
role of educat ion as such an ' investment ' ,  Schultz also 
included expenditures on internal migrat ion in his conceptual 
framework. 

Economic growth requires much int ernal migration o f  
workers t o  adj ust to changing j ob opportunities . 
Young men and women move more readily than older 
workers . Surely this makes economic sense when one 
recognizes that the costs of such migration are a 
form of  human investment . Young people have more 
y ears ahead of them than older workers during which 
they can realize on such an investment . Hence it 
takes less of a wage differential to make it 
economically advantageous for them to move , or , to 
put it differently , young people can expect a higher 
return on their investment in educat ion than older 
people . This differential may explain selective 
migration without requiring an appeal to socio
logical differences between young and old people 
(Schultz 1961 : 17 ) . 

To this one might add that , if the educat ed have a greater 
propens ity to migrate than the un educated , and receive 
greater income benefits than the uneducat ed from migrating 
(contentions which are discussed below) , simple economic , 
rather than sociological , reasoning will also suffice to 
explain the educat ional selectivity of migrat ion . 

The first study in which the migrat ion process was 
treated as an investment decision and analysed in a framework 
of costs and returns was by Sj aastad (1962 ) . Whether or not 
to migrate is a private investment decision in which the 
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potential migrant chooses the alternat ive which maximizes 
the present value of his expected future income st ream. 
Money costs , the out-o f-pocket expenses of  migrat ion , are 
relevant , as are opportunity costs , ' earnings foregone while 
travelling , searching for , and learning a new j ob '  ( 1962 : 84 ) . 

With respect to money returns , Sj aastad distinguished 
b etween geographic and occupat ional mobility , and pointed 
out that migration customarily involves both . He maintained 
that ' migrat ion cannot be viewed in isolation ; complement ary 
investment s  in the human agent are probably as important or 
more important than the migration process itself ' (1962 : 92 ) . 
The educated migrant , equipped with a measure of  ' comple
mentary investment ' ,  is b et ter able to make the occupational 
shift and to acquire new skills , and hence will ant icipate 
higher returns than an uneducated migrant . Discussing this 
possibility , Sahota ( 1968 : 225)  spoke of ' the increased 
capacity and option of an educated individual to learn st ill 
more ' .  

Applying Sj aastad ' s  neo-classical costs  and returns 
framework to the analysis of migrat ion from the American 
South , Samuel Bowles concluded that ' the pat tern of 
geographical mobility of workers may be explained as if 
individuals considered the benefits and costs of moving in 
the context o f  a general investment problem' (Bowles 1970 : 
361 , emphasis added) . Bowles empleyed what might be called 
the as if methodology . The rat ionale of  this approach to 
the study of economic decision-making has b een explained by 
Friedman and Savage ( 194 8)  in these terms : 

The hypothesis does not assert that individuals 
explicitly or cons ciously calculate and compare 
expected utilities • . .  rather . • .  in making a 
part icular class of decisions , individuals behave 
as if they calculated and compared expected 
ut ility and as if they knew the odds . The validity 
of this assertion does not depend on whether 
individuals know the precise odds , much less on 
whether they say that they calculate and compare 
expected utilities or think t hat they do , or whether 
it appears to others that they do , or whether 
psychologists  can uncover any evidence that they 
do , but solely on whether it yields sufficiently 
accurate predict ions about the class of  decisions 
with which the hypothesis deals (Friedman and 
Savage 1948 : 298 , emphasis in original) . 
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This is recognizable as the pragmatic method of  positive 
economic investigation with which Friedman ' s  name is often 
associated . It is basic to the private investment model of 
internal migration , to the model of Todaro (1969)  discussed 
below,  and also to the private investment model of  
educat ional expenditures which is  outlined in Chapter S .  

As an addendum to the discussion of the private investment 
model of  internal migrat ion , reference should be made to the 
role of the ' migrant stock '  in the destinat ion region . This 
stock consists of people who have previously migrated from a 
part icular district and who are a source o f  support for 
subsequent migrants from the same region . Uncertainty and 
risk aversion reduce the att raction o f  income gains in a 
distant region , but relatives and friends living in that 
region can reduce uncertainty by providing information about 
wages and j ob prospects ,  can increase the probability of 
finding employment by providing a network of  contacts ,  and 
can lower the money and psychic costs of migrat ion by caring 
for the migrant on arrival and durin.g bi's period of j ob
seeking.  Thus the significance of  the migrant stock variable 
in the multiple regression studies by Greenwood (19 7 3) and 
Levy and Wadycki ( 19 73)  is consistent with its probable 
importance in affecting the costs and returns which figure 
in the private investment model of migration . In Chapter 9 
evidence is advanced o f  the important role played by the 
migrant community of Gulf  District people in Port Moresby in 
facilitat ing the townward migration of young school leavers . 

A model of  rural-urban migration which is complementary 
rather than competitive with the private investment calculus 
hypothesized by Schultz and Sj aastad is that proposed by 
Michael Todaro (1969 ) . In common with Sj aastad ,  his emphasis 
is on the ' expected ' income differential between origin and 
dest inat ion. Thus migrat ion rates depend upon ' the differ
ential between the discounted streams of  expected urban and 
rural ·real income • • •  expressed as a percentage of the 
discounted stream o f  expected rural real income ' (Todaro 
1969 : 141) . 1 

1
However ,  in his original statement of  the model Todaro was 
content to avoid the present value problem by assuming that 
migrants have a one-period time horizon , ' probably a more 
realistic formulat ion in terms of actual decis ion making in 
less developed countries ' (Todaro 1969 : 143) . 
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An important feature differentiat ing the model from that 
of Sj aastad is Todaro ' s  allowance for the probability of 
unemployment in determining the migrant ' s  expected urban 
income . This ,  and the fact that it  is concerned with rural
urban , rather than inter-regional migration , shows it to be 
formulated expressly for the conditions and problems of  less 
developed countries . In most underdeveloped countries a 
large proportion of the urban wo rkforce is either openly 
unemployed , or engaged · in low-income activities outside the 
modern ' enumerated ' sector where the relatively high wage
rates which attract rural migrants are paid . 

As a result , when analysing the determinants of urban 
labour supplies , one must look not at prevailing real 
income differentials as such but rather at • • •  the 
income differential adj usted for the probability of 
finding an urban j ob • • •  this probability variable 
acts as an equilibrating force on urban unemployment 
rates (Todaro 1969 : 138) . 

Thus a positive differential b etween the urban wage rate 
and rural incomes implies , with a constant urban demand for 
labour , an equilibrium level of unemployment . Expansion of  
the urban employed workforce , at  a constant real wage rate , 
induces further rural-urban migrat ion since the probability 
of finding employment has risen . Hence the result of  
increasing employment in the high-wage ' enumerated ' sector 
is an increased absolute level of urban unemployment . 
Similarly , increases in the level of urban real wages , by 
increasing the differential , j ust ify a higher absolute level 
(and rate)  of unemployment for a given level of employment . 

Todaro acknowledged the existence of an ' urban traditional ' 
sector which encompasses ' all those workers not regularly 
employed in the urban modern secto r ,  i . e . , the overtly 
unemployed , the under-employed or  sporadically employed , and 
those who grind out a meagre existence in petty retail trades 
and services ' (Todaro 1969 : 139n) . But according to Keith 
Hart , ' the probability of migrants gaining urban employment , 
once we look outside formal opportunities , is not summarized 
by the number of enumerated wage-j obs divided by the estimated 
total of j ob-seekers ' (Hart 19 71 : 38-9 ) . Members of the 
' informal ' or ' unenumerated ' sector , while hoping to gain 
high-wage employment , are not without sources of income in 
the meantime . Thus Turnham commented with respect to the 
Todaro model that ' earnings in the urban tradit ional sector 
• • •  could well influence separately the migrant ' s  decision ' 
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(Turnham 1971 : 110) , while another critic said of  it that 
' employment in the urban traditional sector is regarded • • • 

as if it provided no income whatsoever ' {Frankman 1972 : 2 ) . 
Todaro ' s  attempted rebutt al of  this charge is not convincing 
(19 72 : 50) and one must conclude that failure to incorporate 
satisfactorily informal sector earning opportunities dulls 
the clarity and precision of his model . It  is essentially 
a two-sector approach to what is , in most underdeveloped 
countries , a three-sector situat ion . 

Frankman also took Todaro to task for assuming that all 
migrants employ identical discount factors over an identical 
planning horizon . 

What of the migrant who attaches greater importance 
to the opportunities for his son ' s  improved economic 
and social situat ion rather than his own or the 
migrant who is willing to forgo higher innnediate 
earnings in rural employment in order to acquire 
skills for which training is available only in urban 
areas ? (Frankman 1972 : 1) . 

Despite Todaro ' s  dismissal of these instances as mere 
' anecdotes ' (1972 : 49 ) , it is clear that if any substantial 
proportion of the migrant population has such mot ives for 
urban residence the predictive power of a model based 
solely on expected income differentials (with fixed dis count 
rate and time horizon) is reduced . Migrat ion to t ake 
advantage of superior educat ional facilities for one ' s  
children occurs in Port Moresby ( Smith 19 71)  as well as in 
other maj or urban centres in the third world , while some New 
Guinea Highlanders leave their coffee gardens to acquire 
skills that will later be employed in rural areas ( Salisbury 
and Salisbury 1970) . 

All this is not to deny the power of the fundamental 
proposition of  the model , which is that a self-regulating 
mechanism governs the relationship between urban unemployment 
(however defined) and the inflow of  rural migrants seeking 
high-wage employment in the modern urban sector , such that 
unemployment will tend to an equilibrium level . 

John Weeks sees the concept o f  ' unemployment ' as 
generally irrelevant and misleading in an urban context , but 
regards the Todaro model as ' a  general theory of migrat ion ' , 
which may be applied , inter alia , to 
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the special case where the enumerated sector is so 
large as to eliminate alternative sources of income , 
leaving disappointed j ob seekers unemployed . The 
special case can be seen as more relevant to the 
relatively more developed and industrialized poor 
countries , such as in Lat in America , and most 
appropriate to the rich countries (Weeks 1971 : 20 ,  
emphasis in original) . 

Thus , in the special case , open unemployment occurs 
because the enumerated sector is so large that it . swamps any 
informal sector activit ies , which may therefore be ignored . 
Weeks might have added that the circumstances of  the special 
case could apply to any country , rich or poor , where the un
enumerated sector is so small that it may be ignored for 
practical purposes . As was argued in the int roductory 
chapter of  this monograph, Papua New Guinea has , at this 
present .stage of its development , an urban informal sector 
of  negligible proportions and a genuine problem of open 
urban unemployment . In this sense , then , it finds itself in 
the unfamiliar company of  Latin America and the rich 
countries . Thus problems of  rural-urban imbalance in Papua 
New Guinea may properly be analyzed in terms of two sectors , 
which appears to give Todaro ' s  model a special relevance 
since it was argued above that his is a two-sector approach 
in a (largely) three-sector underdeveloped world . The 
failure o f  the Todaro model satis factorily to incorporate 
urban informal sector earnings into the calculation of  his 
' expected income differential ' cannot invalidate the 
predict ions of the model in circumstances where these 
earnings are negligible by comparison with income in the 
modern high-wage sector . The Todaro model is thus likely to  
be more applicable to Papua New Guinea than to  most other 
underdeveloped countries . 

Educat ion and migration 

Convincing evidence of  the positive influence of  education 
on rates of outmigration is available for Ghana ( Caldwell 
1968) , Kenya ( Rempel 1970)  and Tanzania ( Sabot 1972) , which 
three studies are described by Byerlee (19 72 : 4 )  as the best 
conducted in this field on the African continent . Caldwell ' s  
results are particularly convincing,  being based on a 
large-scale rural sample survey with sufficient data to 
permit control of variables . Not only does propensity to 
migrate in Ghana rise markedly with educat ional levels of 
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potential migrants , but certain other observed propensities 
are explicable in terms of the influence of educat ion . Thus 
the deterrent effect o f  distance is at least partly owing to 
the fact that ' the more distant villages t end to be less 
affected by the inroads of educat ion and other socio
economic change ' ( Caldwell  1968 : 375) . The investigat ion 
revealed that propensity to migrate varies directly with 
size of the village of origin , but this , in turn , is largely 
explained by the positive correlation between village size 
and access to educational facilit ies . It was also observed 
that , while net migrat ion flows are from poorer to richer 
areas , within areas of net out flow propensity to migrate 
increases with the income o f  households . One explanatory 
factor is that ' the better-off  households are more likely to 
send their children to school and keep them there longer ' 
(Caldwell 1968 : 2 75 ) . 

Furthermore , although men have a greater propensity to 
migrate than women , Caldwell explained this entirely in 
terms of educat ion . ' The educat ion differential [between 
the sexes ]  • • •  appears to explain the whole sex differential 
amongst tho se currently planning migrat ion at the time of  
the survey ' (Caldwell 1968 : 376) . Similarly he  related the 
swelling tide o f  rural-urban migrat ion in Ghana to the 
expans ion o f  formal educat ion . ' The educat ion differential 
by age can explain the whole of the historical change in 
propensity for rural-urban migrat ion ' .  Finally , he made the 
very strong claim that ' an administ rat ion could , with a 
t ime-lag , substantially influence the volume of rural-urban 
migration by providing more or fewer educat ion facilities ' 
(Caldwell 1968 : 3 76) . While Caldwell was largely content to 
settle on educat ion as a causal variable , the economic 
implications of his findings were not lost on J . B . Knight 
( 19 72 : 220) : 

if higher incomes enable rural people to acquire 
more educat ion and hence to derive more economic 
benefit from migration to the towns , if higher 
incomes encourage rural people to  face the costs 
and risks of migrat ion , and if rural-urban migrants 
raise rural incomes by means of t ransfer payments , 
Caldwell ' s  finding that rural household incomes and 
the propensity to  migrate are positively related 
supports rather than contradicts an economic inter
pretat ion of migrat ion . 



66 

Education is explicitly introduced into the migration 
models of Sj aastad (1962 ) and Bowles (1970)  who discussed 
the effect of  educat ion on the private profitability of 
migrat ion . Their conclusions are reviewed above , and are 
broadly consistent with Jolly ' s  statement that : 

Given the pattern of j ob opportunit ies existing in 
many countries , educated persons usually increase 
their earnings by migrat ion proport ionately very 
much more than less educated persons . Where this 
is so , higher rates of migrat ion amongst educated 
persons would be entirely consistent with a 
general desire to earn higher incomes without any 
resort to special explanat ion in terms of  particular 
characteristics of educated persons (Jolly 1971 : 123) . 

Michael Todaro has also incorporated education as a 
variable in a subsequent formulation of his model (19 7la) , 
using Rempel ' s  data for Kenya (Rempel 1970) . He noted that 
in Kenya the propensity to migrate is a positive function of  
the potential migrant ' s  educational level , that the incomes 
of urban migrants are similarly a posit ive function o f  their 
educat ion , and that the probability of  securing urban 
salaried employment varies directly with educat ional attain
ment . Consequently , the propensity to migrate of  the 
educated is entirely explicable in terms of the disparity 
between their expected urban and rural incomes , a disparity 
which increases with the educational attainment of the 
potential migrant . 

Rado ' s  contention (quoted previously in Chapter 2 )  that 
' the more educated you are the less likely you are to be 
unemployed ; and that , if employed , the more educated you are , 
the more you are likely to earn ' (Rado 19 72 : 464)  is also 
borne out by the research of  Sabot (19 72)  in Tanzania . 
Sabot provided data which appear to support both the private 
investment model o f  migration and the complementary Todaro 
thesis , as well as demonstrating conclusively the ' selectivity ' 
of  migration by education level . 

Sabot ' s  data show negative selection of  the uneducated 
among migrants to urban areas in Tanzania . This means that 
among migrants from particular regions living in urban areas , 
those without formal education are under-represented by 
comparison with their proportion of the population in the 
region of or1g1n . On the other hand there is posit ive 
selection of  the educated , those with schooling being 



67  

over-represented by  comparison with their home populations . 2 
Moreover the degree of  positive selection increases with the 
level of  educat ion , so that the propensity to migrate is a 
positive funct ion of  educat ional at tainment . 

By reference to cross-sectional age-education data, Sabot 
concluded that the degree of  selectivity with respect to 
educat ion has been changing over time . Posit ive selection 
of the educated has b een decreasing , while negative 
selection of the uneducated has increased . Thus , 'while the 
educat ion of migrants has been improving,  the rate of  
migration of  the rural population with education has been 
declining ' (Sabot 19 72 : 9 ) .  However ,  the overall rate of 
rural-urban migrat ion has been rising , since the expansion 
of the formal educat ion system has b een sufficiently rapid 
to overcome the decreasing positive select ion of the educated . 

Sabot explained the changing pattern of  educational 
selectivity by reference to the pat tern o f  private returns 
to educat ion . Earnings in urban Tanzania are positively 
related to levels of education , income differentials between 
levels are substantial and the probability of gaining 
employment increases with educat ion . These facts are 
sufficient explanation of the posit ive link between 
educat ional level and propensity to migrate ,  since expected 
returns to migrat ion rise with the educat ional level of 
potential migrants . 3 They cannot ,  however , explain the fact 

2 
' Overall there are , proportionately speaking , 2-1/2  times 
as many migrants with education as there are educated people 
among the rural populat ion 14 and over . Conversely , there 
are , once again in proportionate terms , only half as many 
people without any educat ion among migrants relative to 
those among the 14 and over rural population ' (Sabot 1972 : 8) . 
Migrat ion is non-selective with respect to some character
istic when the migrant population is the same as the origin 
region populat ion with respect to that characteristic .  

3
The argument is strengthened by ob serving that opportunity 
costs of migration in rural areas are no greater for the 
educated than the uneducated since , 'within agriculture 
there is no tradit ion of differential rewards to educat ion ' ,  
nor can school leavers gain preferent ial access to choice 
plots of land in the same way that they gain preferential 
access to highly paid urban j obs . Thus ' given the st ructure 
of the urban labour market [ they ] have a relat ively greater 
incentive to migrate ' (Sabot 1972 : 25 ) . 
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that positive select ion of educated migrants has b een 
decreasing over time . The key to this phenomenon is a 
rising probability of unemployment at all educational 
levels . Associated with this ( in fact-:-the other side of 
the same coin) is the rise o f  minimum educat ional require
ments for particular j obs , leading to the ' filtering down ' 
of entrants to the workforce . Entrants at a given educational 
level are forced to accept lower paid j obs than previous 
cohorts of entrants ,  with consequent reduct ions in private 
returns to education , and in incent ives for townward 
migration by rural school leavers . The increasing negative 
select ion o f  uneducated migrant s  is in reaction to increased 
competition from the educated for j obs at the bottom of  the 
wage/skill hierarchy . 

The process of labour market adj ustment described by 
Sabot is in conformity with the model of  educat ional 
expansion and unemployment outlined in Chapter 2 .  The 
' filtering down ' of school leavers through the levels of the 
workforce is the result of the ' rationing ' process by which 
employers allo cate j obs in a situation o f  labour oversupply 
the raising of  minimum educat ional requirements . ' This 
rat ioning system ' , said Sabot , ' only worked because the 
expectations of  school leavers were flexible ' (19 72 : 35 ) . 
Moreover , 

not only are Tanzanians adj ust ing their expectations 
when considering potential returns to migrat ion , 
they are also adj ust ing their behaviour to the new 
and lower expectations of  returns to education . 
Throughout Tanzania there is for the first time a 
significant proport ion , approximately 12% nat ion
wide , of empty seat s in primary classrooms (Sabot 
19 72 : 36) . 

Falling social demand for primary education and changing 
patterns of educational selectivity among migrants in 
Tanzania may be seen to conform with predict ions derived from 
the private investment model (as proposed by Schultz and 
Sj aastad) and the Todaro model of migration . 4 They are also 

4so also may Sabot ' s  conclusion that ' differentials in the 
rate of  migrat ion • • •  by sex , by receiving town , and over 
time are all consistent with differentials in the money 
returns to migration ' ,  where ' money returns ' incorporate an 
adj ustment for the probability of gaining employment 
(Sabot 1972 : 38) . 
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in conformity with the writer ' s  model of educational 
expansion and unemployment in Chapter 2 ,  which , although 
patterned explicitly on formulations by Callaway and Foster,  
incorporates the basic behavioural assumpt ions of Schultz 
and Todaro . 



Chapter 5 

The private demand for educat ion : 
consumption or investment ? 

Few indeed are the poor countries whose authorit ies 
have firm control over the supply of educat ional 
facilit ies ; more o ften than not it is the private 
rate of  return that drives the system forward . 

Mark Blaug 

In Papua New Guinea , as in many other developing 
countries , the social demand for education greatly exceeds 
the capacity of exist ing facilities , at primary and secondary 
level . This mounting social demand for educat ion is a 
political and economic reality which must be taken into 
account in educational planning . Whereas educational 
planning in most  of the more developed countries simply 
takes the form of attempting to forecast social demand in 
order to provide the necessary facilities , this is not an 
appropriate planning procedure in Papua New Guinea .  Because 
of the need to satisfy urgent manpower requirements and 
because o f  constraints impo sed on the educat ion system by 
the limited financial and physical resources available for 
expansion , the obj ect ives and methods of planners must be 
quite different from those in mo re developed countries . 

The social demand is the aggregate o f  the hopes and 
aspirations of  parents and children throughout the country ; 
it is the summation of  the private demand for education . In 
order to  understand the phenomenon which is the social demand 
it is necessary to study the motivations of  the individuals 
concerned , or at least to seek samples o f  opinion which may 
help in an assessment of the forces at work . What are the 
obj ectives which people seek in demanding education for 
themselves and their children ? Are these obj ectives in 
harmony with the centrally-determined obj ectives which 
educational planners seek to attain ?  If the obj ectives of 

70 
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planners and people are in · conflict rather than in harmony 
there is every possibility that frustration will be mutual . 
National goals will be more difficult to achieve and private 
hopes less likely to be fulfilled . This chapter sets out to 
explore the motives behind the private demand for education . 

Much has been written about ' investment in education ' and 
the contribut ion of educat ion to economic growth .  The 
enthusiastic claims o f  the ' human capital ' school of 
economists have become somewhat more muted and the enormous 
amount o f  research devoted to this subj ect in recent years 
has probably uncovered more problems than it has solved . 
This chapter has nothing to say on the subj ect of macro
economic or aggregate ' investment ' in education ; rather it 
is concerned with the microeconomic question of the private 
demand for educat ion and with whether the individual ' s  
decision to ' purchase ' education is an act of  consumption or 
investment . 

The private-investment model of  educat ional expenditures 

The concept of private educational expenditures as acts 
o f  investment bears the implicat ion that , as with other forms 
of  investment , a comparison may be made between costs and 
benefits and a rate-of-return to the investment outlay 
calculated . The model assumes that individuals weigh the 
costs associated with undergoing a particular stage of  
education against the incremental income benefits expected 
from the success ful completion of that stage , and compa re 
the internal rate of return thus calculated  with the yield 
of the best alternative investment option . The model 
postulates 

the existence of a rational educational calculus 
according to which students or their parents act 
as if they were equalizing rates of return on all 
possible investment options available to them 
(Blaug , 1970 : 171 , emphasis in original) . 

Consideration o f  whether people actually make the calcul
ations and j udgments implied by the model is not strictly 
relevant ; the as if methodology , discussed in the previous 
chapter , is app licable here as well . (Even so , in Chapter 6 
evidence is advanced that school children in Papua New Guinea 
possess accurate knowledge of income relativities , which 
would assist them in making the calculations and decisions 
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implicit in the model . )  

The relevant costs are tho se incurred by the student and 
his family , including money outlays for fees , books and 
uniforms as well as the income foregone by him,  the opport
unity cost of his school attendance . The benefit consists 
of the increment to his post-tax income derived from 
successfully completing the level o f  educat ion in question ;  
this information is normally calculated from cross-sect ional 
age-earnings data which are classified by education levels . 
The internal rate-of-return which makes the lifetime stream 
of  net income benefits equal to zero is the yield on the 
educational investment (Blaug , 1 9 70 : 54-60) . 

The calculat ion is clo sely related to that for social 
rates-o f-return , except that for the social rate the relevant 
costs are all those incurred in educating the student , whether 
by the family , the educational authority , or government . 
Similarly the relevant benefit is the gross (pre-tax) 
increment to income . 

Much criticism is levelled against rate-of-return calcul
ations ( Shaffer , 1968 ; Balo gh and Streeten ,  1968 : 385-9 0 ;  
Vaizey , 19 72 : 62-78) , which are alleged t o  fall down on a 
number of  counts . Thus the calculation is thought to omit 
the consumption benefits of educat ion , to be incapable of  
measuring externalities resulting from education , to rely on 
the assumption (especially untenable in developing countries) 
of  a perfectly competitive labour market ,  and to be marred 
by mult icollinearity between education and other variables 
affecting earnings . 

I t  may be possible to avoid the first charge by denying 
the consumption benefits of educat ion (Blaug , 1968 : 228-9) , 
and some evidence is o ffered below suggested that these 
benefits are not highly valued in Papua New Guinea . But the 
other criticisms , however valid they may be with respect to 
social rates-of-return , have no bearing on the usefulness 
of  private rates as an explanation of the social demand for 
education , and as an explanation of student preferences for 
particular courses of  study . l Thus externalities (or non
private costs and benefits) are by definition irrelevant to 

1Rates-of-return to post-secondary training courses in Papua 
New Guinea have been calculated (PNG , 1972)  and , while the 
social rates are at best an equivocal guide to resource 
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private rates-o f-return . The assumption of competitive 
labour markets , while necessary to the marginal productivity 
theory of distribution and hence to the validity of  the 
social rate-of-return as a guide to resource allocation , is 
not necessary in the case of private rates . If (as may 
occur in a developing country) the educated are paid in 
excess of  their marginal product , rates-of-return to 
education will be correspondingly inflated . These signals , 
transmitted back to the education market , will influence the 
social demand . 

Finally , there is the mult icollinearity problem - the 
obj ect ion that other variables (such as ability and social 
class)  also affect future earning capacity , and that the 
separate contribution of  education cannot be identified . 
The most effective answer to this (apart from saying that 
education is more likely to be decisive in a developing 
country) (Knight , 1967 : 254-8) , is to point out that students 
are not aware of  the multicollinearity problem, and that if 
they identify education as the variable responsible for 
higher life-time earnings , the social demand for education 
will be accordingly influenced . Even if those who are less 
able or of the wrong social class are deluding themselves , 
their demand for s chooling will still be felt . 

Private benefits of  s chooling 

T . W .  Schultz places the private benefits of  schooling in 
three ' conceptual boxes ' .  The first box bears the label 
' present consumption value ' and contains the current satis
factions gained by s tudents during their educat ion . The 
second is labelled ' future consumption ' and holds the long
term stream of  sat is factions gained by the educated person 
who is assumed able to enj oy pleasures denied o thers . On 
the third box is emblazoned ' future producer capability ' and 
inside we find the life-time stream of  additional income 
that accrues to the educated worker . If  it were possible to 
apportion educat ional expenditures accurately between the 

1 (Continued) 
allocation , the private rates provide a thoroughly plausible 
explanation of student behaviour which appears to verify the 
as if  methodolo gy and the assumption o f  economic rationality 
among Papua New Guineans . This subj ect is discussed at 
greater length in Chapter 11 . 
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three boxes , outlays on the first could be labelled 
consumption . 2 In the second and third cases educat ional 
expenditures are classified as investment , since they yield 
a stream of benefits over time , whether measurable (as in 
the case of  future income) or immeasurable ( in the case of  
long-term consumer satisfaction) ( Schultz , 1963 : 38) . 

It is also useful to distinguish between the income and 
psychic benefits o f  education which accrue to individuals .  
The former consist o f  a measurable stream o f  benefits , in 
the shape of  money income and ' fringe benefits ' ,  which 
results from the achievement of  a particular level of 
educat ion . Thus in Papua New Guinea the money value of 
benefits , such as housing provided by employers , paid recre
ation leave and leave fares , constitutes a considerable 
increment in the gross incomes of the educated . Money income 
and fringe benefits are explicitly incorporated in a quanti
fiable model o f  the social demand for education which is set 
out in Appendix A. Again in Chapter 7 evidence is presented 
concerning the strength of  these two variables in determining 
the private demand for educat ion in Papua New Guinea . 

The psychic benefits of  education are those which Schultz  
places in his first two boxes , and consist of  the present and 
future sat is factions thought to derive from the educational 
experience .  However ,  Mark Blaug seriously doubts whether the 
psychic benefits o f  educat ion are as real as most writers 
suppose . He contends that ' the current consumption o f  
educat ion . • •  may have negative utility for the average 
student ' .  As for long-term consumer benefits , Blaug remarks 
that ' there is an ext raordinary consensus on the positive 
psychic benefits of  educat ion , but it is a consensus of  
educated people whose taste for learning has been affected 
by the learning process itself ' .  Blaug is not convinced 
that students , as a group , are parties to this consensus . 

2It is not po ssible to allocate educational costs between 
consumption and investment in any satisfactory way . 
Dis cussing the essentially complementary nature of  these 
two facets of  education , Bowen shows that ' society does not 
really have the option of  ceasing to make expenditures on 
the consumption aspect o f  education • • •  without simultane
ously curtailing expenditures on the investment aspect ' .  
This is because efforts to disentangle the two encounter 
' a  j oint cost  problem in which esentially the same inputs 
are transmuted simultaneously into two end-products 
(pro fessional preparation and pleasure) ' (Bowen , 1968 : 89 ) . 
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He is concerned with the e x  ante motives for education 
decisions , rather than with ex post rationalizat ions . In 
short , Blaug suspects that the first two boxes may be empty 
(1968 : 228-9 ) . It could be argued that decisions to ' invest ' 
in education are generally made by parents rather than 
children . However , one may doub t the extent to which parents 
of a less-educated generat ion are motivated by psychic 
considerat ions of the type discussed by Schultz and Blaug 
in deciding to give children educat ional advantages greater 
than they themselves experienced . This doubt  applies a 
fortiori in the educational expansion o f  a less developed 
country such as Papua New Guinea , where parents , the maj ority 
of whom are quite uneducated , press with growing urgency for 
educational provision . 

With respect to the present consumption benefits of 
education , evidence is offered below that considerable 
variation exists  in the valuations which children in Papua 
New Guinea place on the enj oyment of schooling.  With respect 
to the future stream of consumption benefits , neither Schultz 
nor Blaug mentions the possibility that these could include 
the status or prestige derived by an individual from his 
attainment of a particular educat ional standard . However ,  
where persons achieve prestige by reason o f  educational 
attainment it seems reasonable to cotmt this as a continuing 
benefit of educat tonal expenditure , of the type fotmd in the 
second Schultz box � 3 Evidence is offered both in this chapter 
and in Chapter 7 that children in Papua New Guinea regard 
educat ional achievement as an important source of prestige , 
and hence this must be accotmted a benefit o f  educational 
expenditures which is sought by Melanesians . Figure 5 . 1  
presents the taxonomy o f  benefits discussed so far in the 
form of a diagram. 

The role of parents in educat ional decision-making is seen 
by John Vaizey as an ' insuperable ' problem in formulating a 
private-investment model o f  educat ional expenditures . ' The 
ambiguity [ that parents must be assumed to make investment 
decis ions on behalf ·  o f  children ] is , of course , fatal to the 
argument ' (Vaizey et aZ . , 19 72 : 67 ) . The notion of family 
investment raises problems concerning the nature of  the tmit 
of welfare . In a more extended discussion of this question 
(Vaizey , 1962 : 28-9) , he claims that 

3 
Thus the anticipation o f  doctoral deference has sustained 
many a graduate student during the writing  of a Ph . D . thesis . 
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reliance on the ' family ' as the basic unit of  
society is  not one that would readily stand up to  
sociological analysis ; society often has a duty 
to encourage people to defy the family . Educat ion , 
indeed , can . • •  be regarded as an intervention to 
save the individual from the family . 

Here Vaizey appears to shift gear from the positive to 

7 7  

the normative in mid-argument . I t  i s  a posit ive question 
whether , in any particular society , the family may be regarded 
as an economic decision-making unit , and whether it conceives 
itself as a unit of welfare . Whether the operation o f  a 
family welfare unit is optimal from the viewpoint of  child 
memb ers is another matter , but whether society ought to 
intervene to affect the welfare o f  child members is a 
normative quest ion , and of  no account in the p resent context . 
The case for regarding the Melanesian extended family as a 
unit o f  welfare is strong (whatever may be  argued for the 
Western biological family) and Vaizey ' s  obj ection is invalid 
in that context . 

What then are the mot ives which induce Melanesian family 
units (at first on the initiative o f  parents but , as t ime 
goes by , increasingly on the init iative of  the growing child) 
to make educational expenditures ? The question may be framed 
as follows : what benefits do parents and children expect to 
flow from educat ional expenditures ? The answer should be 
determined positively without any confusion about what people 
ought to seek from educat ion . Of course , it is likely that 
the reasons for educational expenditure are complex and that 
both consumption and investment mot ives play a part . 
However ,  there is still value in attempting to decide whether 
one or the other is dominant . 

There are two research techniques that could reveal the 
motives for educational expenditures . The first is to ask 
parents and children , whether directly or by more oblique 
methods . The second involves testing hypotheses about the 
expectat ions of  students by observing their behaviour when 
they leave school . This chapter presents evidence , gathered 
by the former of these two methods , to support the contention 
that the private demand for education in Papua New Guinea is 
inspired predominantly by investment considerat ions ; the 
demand is inspired by income benefits corresponding to those 
in the third of  the Schultz boxes , and by prestige consider
ations , which are incorporated in the second of those boxes . 
The second method of  research is employed in Chapter 8 ,  



78 

where the expectations of  children are discussed , and in 
Chapter 9 ,  where their po st-school behaviour is observed . 

Survey evidence 

A fascinat ing insight into Melanesian mot ives for 
demanding educat ion is provided by a study of the Enga 
people in the Highlands of Papua New Guinea (Ewald , 1968) . 
The Enga District is the most educationally disadvantaged 
area in the country , in terms of the proportion of eligible 
children enrolled in English language schools . Ewald ' s  
work is particularly interesting , both because it is the 
best study done in Papua New Guinea of  the educational 
opinions of parents , and because the Enga are a relatively 
unsophisticated group of  people . They are subsistence 
farmers with a quite short history of European contact . 
Only 5 . 7  per cent of  the parents interviewed by Ewald claimed 
literacy in the Enga language , while 2 . 8  per cent were 
literate in Pidgin . No parent was recorded as literate in 
English . 

The Enga see educat ional expenditures quite clearly as an 
investment designed to yield wage employment .  The Lutheran 
Mission conduct s 'vernacular ' s chools that teach through the 
medium of the Enga language , but declining enrolments and 
the closure of  schools at the t ime of  Ewald ' s  study threatened 
the survival of the teaching program. He attempted to 
discover the reasons for declining interest in vernacular 
schools by surveying the opinions of Enga parents and 
students .  Ewald concluded that the cause was not declining 
interest in education per se ; rather it derived from a 
growing belief  that the vernacular schools could not achieve 
the results expected of  education . 

The Enga considers formal education to be a step in 
the road to change - the road to advancement . Any 
part icular s tep in formal education should either 
end in the promise of  satisfactory employment or 
further higher educat ion (Ewald , 1968 : 48) . 

For these reasons parents wanted more emphasis on Pidgin 
literacy in the schools and less on Enga . Both parents and 
children favoured the schools operating on a day-long time
table , instead of  for a few hours , as at the time o f  the 
survey . Contrary to Mission policy (but to enable students 
to trans fer to formal English language schools) , parents 
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wanted children to be enrolled younger . 

Most parents favoured sending children to vernacular 
schools ' because it will help them to get work ' . Among 
children also this was the most important reason for attend
ance , although chosen only by a minority . Asked 'When you 
are an adult , what would you like to be? ' only 5 . 4  per cent 
of the children chose ' agricultural worker ' from among a 
list of  twelve o ccupations . The response o f  parents was 
even more extreme : only 1 . 6  per cent chose ' agricultural 
worker ' as an occupat ion for their children . Parents seemed 
even more determined than children that educat ion should lead 
to change . The low status of agriculture is indicated by the 
ranking of  ' agricultural worker ' as twelfth in order of  
importance by  the children among the specified j obs . Their 
parents ranked the j ob eleventh, ahead of ' cook boy ' . 

The degree o f  sophistication of  these people may be gauged 
from the fact that both parents and children chose ' j eep
driver ' as the most important and desirable o ccupation , ahead 
of ' T '  s chool t eacher , policeman , clerk and councillor .  
Ewald comments on the unrealistic nature o f  their expectations , 
especially the belief that more emphasis on Pidgin literacy 
would open the way to employment and higher education . 
However , as has b een shown in earlier chapters , unrealistic 
expectat ions engendered by educational expansion are common 
in developing countries . 

It is clear that the Enga regard education as an investment 
and expect monetary returns . As they become increasingly 
aware of  the shortcomings of their school system, the Enga 
are correspondingly less willing to invest in the education 
o f  children . Their expenditure takes the form o f  tuition 
fees and the provision of housing , land and food for teachers , 
as well as the subsistence income foregone while children are 
attending school . Schultz has remarked the fact that 
subsistence communities demand the labour of children from 
quite an early age and that this contributes to wastage in 
primary school enrolments . Certainly many societies in Papua 
New Guinea expect children to play a productive role in the 
village economy ( Chowning , 1973 : 77 ) . 4 The lower enrolment 
and higher dropout rates for girls in Papua New Guinea reflect 

4A Bougainvillean student at UPNG wrote in a seminar paper 
that ' where a child of 7 or 9 is in school there is an 
opportunity cost foregone because even at the age o f  7 or 9 
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the dual circumstance that boys not only have better monetary 
employment prospects but also lower opportunity costs o f  
school attendance , since they are customarily less bound 
than girls to t end subsistence gardens . 

Connnent ing on Ewald ' s  study of  the Enga , a Melanesian 
student at the University of  Papua New Guinea observed that 

parents can see the impact of education on those who 
have had some educat ion . The sort o f  life lived by 
the school teachers , medical o fficers , drivers , 
evangelists , etc .  become (sic) the aspiring goal of  
parents to  get some schooling for their children . 
They want their children to l ive a s imilar way of  
life better than the one they are living • • •  it is  
the kind of  j ob performed by the teacher , medical 
officer , etc . and the prestige and material wealth 
accruing from these j obs that are the centre of their 
wishes and desires (Ulufa ' alu , 1973) . 

Educat ional achievement may supersede t raditional modes of  
achievement : 

Papua New Guineans see educat ion as a means of  
preparing people to  be somebody in the emerging new 
society • • •  even the big-man in the traditional 
society will acknowledge that a Papua New Guinean 
clerk in Port Moresby is far superior to him in 
material well-being (Ulufa ' alu , 1973) . 

And , even more explicitly : 

educated people are increasingly playing important 
roles in the communities . This urges parents to 
get some educat ion for their children if they are 
to compete for status in the emerging new society 
where the criteria for acquiring b igmanship status 
are now different from the known traditional ones 
(Ulufa ' alu , 1973) . 

4 (Continued) 
the children are o ften asked to look after their younger 
brothers or sisters which means that the mother is freed to 
work in the garden • • •  if  students above the age of 7 are 
attending school there is a lost (sic) to the society . 
Children at the ages of  13 or 14 are expected to have their 
own small garden which is their worths (sic) contribution 
towards the food production ' .  
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Although ' material wealth ' and prestige are seen to be 
closely associated , it is clear that Ulufa ' alu views the 
lat ter as the primary obj ective of Melanesian parents , and 
interprets Ewald ' s  results accordingly . Another study of  
parental attitudes in urban communities far along the 
spectrum of sophisticat ion from the Enga emphasizes material 
cons iderations . 

They simply wanted their children , particularly the 
boys , to have as much schooling as possible . All 
had confidence that the present school system would 
prepare their children ·for good j obs  and a good 
income which in turn would ensure a better standard 
of living (van der Veur and Richardson , 1966 : 84) . 

This interpretation is supported by Charles Rowley who 
believes that in Melanesia the establishment of  schools in 
subsistence conununities ' may appear as a conunitment on the 
part of the government • • •  to provide a road into the 
Westernized cash economy ' .  But later , the growth o f  school 
leaver unemployment and shortages of  secondary school places 
'will be regarded as a breach of faith on the part of  the 
educat ional authority - and of  the government ' .  This is 
because of the motives for sending children to school : 
' the prime purpose of  the parents will be  economic • • •  to 
ensure employment for their children in the money economy ' 
(Rowley , 1971 : 18-9 ) . 

The 1971 survey 

In an effort to establish a ranking o f  possible motives 
for educational expenditure the writer conducted an investi
gation in 1971 in three contrasting districts of  Papua New 
Guinea .  The obj ect was to interview about one hundred 
children in Standard Six from each district . Those who 
expressed the desire to continue their education beyond 
Standard Six were asked to rank in order of preference the 
following five reasons for continuing one ' s  education . 

' I  want to go to school next year 
because it will make my mother and father happy ; 
because it will help me to be a good farmer ; 
because it will help me to get a j ob ;  
because I enj oy going to school ; 
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because people will respect me if I am well-educated . • 5 

Each of  the five alternatives expresses a motive for 
entering post-primary education . They are , of  course , open 
to a variety o f  interpretat ions . My own interpretations are 
as follows : 

' Because it will make my mother and father happy ' .  It is 
necessary to distinguish here between the motives of the 
parents and the child . Whatever the reasons of his parents , 
if  the mot ive o f  the child is s imply to please them or  avoid 
their displeasure , then his motives are those of a consumer . 
It is the motive of  the child that concerns us here . 

' Because it will help me to be a good farmer ' . The 
benefits of being a good farmer are interpreted quite 
reasonably in terms of a higher future income . Hence this 
is an investment motive . 

' Because it will help me to get a j ob ' . This is even 
more clearly an investment motive , anticipating future income 
benefits . 

' Because I enj oy going to s chool ' .  Going to school for 
pleasure appears to be the purest of consumption mot ives . 

' Because people will respect me if I am well-educated ' . 
In terms of  the taxonomy o f  benefits outlined in this 
chapter , status or prestige are future consumption benefits 
of educat ion , and expenditures designed to secure them are 
regarded as acts of investment . 

The dis tricts surveyed 

The sample o f  students chosen for interview was purposive , 
no attempt being made at random selection . As mentioned 
above , three contrasting areas were visited . The first of  
these was the Orokolo Bay area o f  the Gulf Dist rict of  Papua . 
This is a region from which an extremely large proportion of  
the population o f  economically-active age has migrated to  
urban areas , in particular t o  Port Moresby . Children o f  this 

5
students were prepared for the technique of ranking by 
practising a simple example beforehand . The five alter
natives were presented in the o rder s�own above and each 
was explained in simple and obj ective terms . 



area are likely to represent the opinions of  potential 
rural-urban migrants .  
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The second group ·of schools was located in the Eastern 
Highlands District close to Goroka . Children attending 
these schools were drawn from areas in which significant 
economic progress has occurred in recent years , in terms of  
cash cropping and other indigenous rural-based enterprises . 
The areas concerned were also marked by moderate population 
densities , so that land shortage should not have operated as 
a constraint on the ambitions o f  children . 

Finally , a sample o f  schools in the Chimbu district was 
selected which draw children from areas o f ,  by Papua New 
Guinea standards ,  extreme populat ion pressure . The places 
visited had limited cash cropping opportunities and some 
children lived at altitudes beyond the limit at which co ffee 
is grown . 6 

The evidence 

Table 5 . 1  divides the interviewees between those who 
expressed a desire to continue their educat ion and those who 
did not . It  is clear that an overwhelming maj ority wish to 
continue at school , although there appears to be a di fference 
between children from the Gulf and from the two Highlands 
Districts . This is of  doubtful significance , however ,  since 
the Gulf survey was carried out in July , whereas the other 
dist ricts were visited in November .  Although absenteeism in 
the schools visited was slight , it seems po ssible that those 
absent in November could include students not interested in 
further educat ion . 

The ranking exercise was performed only by children who 
wished to continue their educat ion in 19 72 . As described 
above , it involved ranking five alternative reasons for going 
to school in order of  preference . Table 5 . 2  sets out the 
results o f  the exercise , showing the mean score of  each 
alternative , classified by sex and by district . An analysis 
of  variance was conducted on the mean sco res . The null 
hypothesis was rej ected at the 0 . 001 level in the case o f  

6
The writer i s  indebted t o  Mr R. F .  McKillop , Rural Development 
Officer , DASF , for advice in selecting the schools visited 
in the Chimbu and Eastern Highlands Districts .  Schools 
visited are listed in Conroy (19 72b) . 
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Table 5 . 1  

P r imary s amp le : composit ion and schooling amb i t ions 

Wish to con t inue Don ' t  wish to cont inue 

Dis t rict  Sex No . % No . % 

Gul f Boys 5 3  86 . 9  8 1 3 . 1  

Girls 30 85 . 7  5 14 . 3 

Eas t e rn  Highlands Boys 7 2  98 . 6  1 1 . 4  

Girls 2 7  9 6 . 4  1 3 . 6  

Chimbu Boys 95 100 . 0  0 o . o 

Girls 32 94 . 1  2 5 . 9  

All Boys 220 96 . 1  9 3 . 9  

Girls 89 91 . 8 8 8 . 2  

Tab l e  5 .  2 

Ranking o f  mo t ives for ente rin g  se condary school 

BOYS GIRLS 

Dist rict Ranking Mean S D  Ranking Mean SD 

Gulf Job 1 .  70 0 . 9 0 Job 1 . 8 7 0 . 9 1 
Respect 3 . 08 1 .  65 Respec t 2 . 80 1 .  6 3  
Paren t s  3 . 2 1 1 . 1 3 Enj oy 3 . 2 0 1 . 4 5 
Farmer 3 . 38 1 . 16 Farme r 3 . 4 5 1 . 0 7 
Enj oy 3 . 64 1 .  2 3  Paren t s  3 . 6 8 1 . 12 

Eas t e rn Job 2 . 39 0 . 9 7 Job 1 .  9 3  1 .  0 5  
Highlands Respect 2 . 7 9 1 .  7 6  Respect 2 . 6 6 1 . 41 

Enj oy 3 . 06 1 . 45 Enj oy 2 . 85 1 .  32 
Paren t s  3 . 0 7 1 .  32 Paren t s  3 . 44 1 . 2 9 
Farmer 3 . 6 8 1 . 1 3 Farmer 4 . 11 0 . 9 9 

Chimbu Job 2 . 04 1 . 12 Job 2 . 19 1 .  31 
Respe c t  2 . 9 3 1 .  59 Respect 2 . 75 1 . 44 
Parents 3 . 11 1 .  32 Enj oy 2 . 75 1 .  32 
Enj oy 3 . 2 6 1 .  38 Paren t s  3 . 2 8 1 . 11 
Farmer 3 . 6 7 1 . 06 Farme r 4 . 0 3 1 . 16 

Al l Job 2 . 0 7 1 . 05 Job 2 . 02 1 . 12 
Respect 3 . 05 1 . 6 7 Respect 2 . 7 8 1 . 4 8 
Parents 3 . 12 1 .  28 Enj oy 2 . 9 7 1 .  38 
Enj oy 3 . 29 1 .  38 Parent s  3 . 51 1 . 1 8 
Farme r  3 . 6 0 1 . 13 Farmer 3 . 90 1 . 12 



both boys and girls , indicating an extremely high level of  
significance in the variat ions between mean scores . 
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A very strong pattern emerges from the data , showing a 
high de gree of  agreement in attitudes between boys and girls 
and between districts . Leaving aside the alternative ' enj oy ' 
for the moment ,  there is almost complete unanimity in ranking 
the other alternatives . With only a single except ion the 
order is : 1 Job , 2 Respect , 3 Parents ,  4 Farmer . The 
exception is in the case of  girls from the Gulf District 
who se ranking di ffers only in the t ransposit ion of  ' Farmer ' 
and ' Parents ' .  

In every case , then , the alternative , ' because it will 
help me to get a j ob ' , which is quite unequivocally an 
expression of  investment-mot ivation , was the most preferred 
alternative . In every case except one the alternat ive , 
' because it will help me to be a good farmer ' was the least 
favoured of the four alternatives under discussion . ' Because 
people will respect me if  I am well-educated ' was ranked 
second in every case , and the option , ' because it will make 
my mother and father happy ' was preferred only to the farming 
alternative . 

Turning now to the alternative , ' because I enj oy going to 
school ' ,  it  can be seen that its posit ion is more variable 
and tends to distort the pattern described above . In fact , 
when calculat ions were made on a school-by-school basis the 
variat ions were extreme . This option occup ied every single 
place from first to last and appears to be relat ed to the 
atmosphere prevailing in each particular school . Thus 
schools where learning occurs in a stimulating environment 
may produce pupils who rank enj oyment highly as a reason for 
continuing one ' s  educat ion . Girls appear to rate enj oyment 
consistently higher than boys as a reason for continuing at 
school . In only one school was enj oyment ranked higher by 
boys than girls . Of course this does not necessarily mean 
that boys enj oy school less than girls , but it does mean 
that they tend to place more emphasis on investment consider
at ions than on the purest of consumer motives , enj oyment . 
Girls may view educat ion as an enj oyable experience compared 
with the demands made on them by traditional society after 
leaving school . However ,  even girls view enj oyment as a 
secondary considerat ion compared with the employment 
po ssibilities opened up by education . 
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What is the significance o f  the pattern o f  responses that 
emerges from the data? The ' enj oyment ' opt ion does not form 
part of the pat tern , for the reasons discussed , but is in any 
case of  minor importance . The ' j ob '  option which is clearly 
the most  important and the ' respect ' option which is next 
ranked are bo th interpreted as reflect ing investment moti
vation for entering post-primary schooling . Pleasing one ' s  
parents ,  which is interpreted as a source o f  consumer satis
faction to the child , is ranked next . Does this reflect the 
belief by children that parents are indifferent whether or not 
they progress to higher schooling? This seems hard to 
believe , since there is abundant evidence in Papua New Guinea 
of parental pressure for the expansion of post-primary educ
ational facilit ies . If pleasing one ' s  parents is a minor 
considerat ion this may instead reflect the fact that in 
seeking further education children are primarily seeking to 
please themselves . In other words Standard Six children 
have cl early formulated personal goals and expectat ions . 
Finally , the ' farmer ' opt ion is the lowest ranked . This 
opt ion is interpreted as being investment-mot ivated , but its 
low ranking should not be taken as indicating an absence of 
respon se to economic stimuli . Rather ,  it appears to reflect 
a belie f among school children , even those from Goroka , that 
agricult ure is a relat ively unrewarding career compared with 
modern sector wage employment .  However unrealist ic their 
expectat ions may be , the fact remains that few Standard Six 
leavers expect to become farmers , as will be shown in 
Chapter 8 .  

In summary , then , the responses show a clear and coherent 
pat tern of rankings in which investment ·motivations ( ' j ob '  
and ' respect ' )  are considered most important , while consumer 
motivat ions ( ' enj oy ' and ' parent s ' )  are o f  secondary importance. 
Least important is the investment motive ' help me to be a 
good farmer ' , probably because it is seen as promising 
inadequate returns . 

A comparison of  the data on a district basis shows that 
despite considerable environment al differences between 
dis tricts there appears to be substantial unanimity o f  opinion 
among the children . Particularly noticeable is the low 
ranking given the ' farmer ' option by students from the agric
ulturally progressive Go roka region . The attitudes of  Goroka 
children , as interpreted by this survey , are not distinguish
able from the attitudes of Gulf children whose propensity to 
migrate to urban areas is well documented . Nor are they 
distinguishable from the attitudes of children in densely 
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populated areas of  the Chimbu District . This suggests that 
the formal educat ion system overrides regional dif ferences 
to establish a generally uniform pat tern of  aspirations among 
school children . 

Conclusion 

The survey did not provide a full coverage of  the educ
ational benefits shown in the taxonomy in Figure 5 . 1 .  It 
offers no evidence concerning the valuations students place 
on future consumer satisfact ions (apart from prestige) . 
However ,  Blaug ' s  suspicion that all such valuations are 
likely to be ex post rather than ex ante must be remembered . 
This may be so in Papua New Guinea where s tudents ,  by reason 
of  cul ture and home background , appear unl ikely to anticipate 
these benefits . 

This does not mean that the second of  the Schultz boxes 
is empty .  Prestige benefits derived from educational 
achievement , on the evidence quoted above , are clearly an ex 
ante considerat ion influencing students .  With respect to 
the first box , containing present consumer sat isfactions , 
the evidence is not clear . There are considerable variations 
between schools in the valuations placed on the learning 
experience . While many students accord this ' benefit ' a 
positive valuation it is also probable that others rate it 
negat ively . The writer ' s  suspicion that the net effect is 
positive cannot be verified , but in any case present enj oyment 
does not appear to be more than a minor motive for educational 
expenditures in Papua New Guinea . 

Of the two dominant investment mot ives , income and prestige , 
the former emerges in the survey as of  primary importance , 
because of  the ranking by students of  the ' j ob '  alternative . 
This appears to be at variance with a basic proposit ion 
advanced in this monograph , that Melanesians are maximizers 
of  prestige .  Clearly formal educat ion is seen as a source of 
prestige (a finding which will be reinforced by the argument 
in Chap ter 7 ) . However , there is a clo se association between 
income and prestige in Melanesian culture which could explain 
the primary ranking of  the ' j ob '  opt ion in the survey . If 
income is  the maj or source o f  prestige in contemporary 
Melanesia , then the results  of the survey are consistent with 
the proposition that prestige is the maximand with which 
Melanesians are most concerned . 



Chapter 6 

Occupational p restige and labour market behaviour 

Underdevelopment economics is a vastly important 
subj ect , but it is not a formal or theoretical 
subj ect . It is a practical subj ect which must 
expect to call upon any branch of  theory ( including 
non-economic , for instance sociological , theory) 
which has any relevance to it . 

J . R. Hicks , 
Capita l and Growth 

Distinction , status or prestige , achieved according to 
the norms of  society , appear to be goals shared by some 
people in all societies . However ,  the competit ion for these 
ends is likely to be most  general and intense where ascribed 
social status and social strat ificat ion are least effective 
in hindering the upward mobility of  individuals .  Given that 
Melanesian society has been descri bed as an ' extreme model 
of status mobility ' (R. S .  Finney , 19 71 : 36 )  because of the 
degree to which prestige is achieved rather than as cribed , 
a strong case can be made for regarding Melanesians primarily 
as maximizers of prestige in their tradit ional context . 
This case was argued in Chapter 1 .  

With the introduction o f  the monetary economy and Western 
economic processes into Melanesian society , the range of 
activities that are a potential source of prest ige has been 
greatly increased . Ben Finney has shown that , where certain 
favourable preconditions exist ,  culturally assimilable 
economic activities are eagerly and success fully adopted by 
Papua New Guineans acting in a quasi-traditional manner to 
achieve leadership or ' big-man ' status (B . R. Finney , 1968 , 
1969 , 19 73) . Finney ' s  studies are concerned with the 
emergence of  Melanesian ent repreneurs in commercial agric
ulture , and related activit ies such as transport , rather 
than with their involvement in the monetary economy through 
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wage employment . Clearly , however ,  the complex and highly 
differentiated occupat ional structure of  the expatriate
dominated modern sector also offers opportunit ies for status 
mobility to Papua New Guineans . This is especially so since 
recent educat ional expansion and political change have made 
their entry to the workforce possible at higher levels . 

This prestige-maximizing behaviour appears to persist in 
the face of  social change . The adoption by Melanesians of 
' modern ' activit ies in the monetary economy can be inter
preted either as indicating that these act ivities confer more 
prestige than traditional ones , or that they provide avenues 
for status-achievement additional and alternative to 
t radit ional act ivities . But there is no essential change in 
the behavioural pat tern . Thus , for modern entrepreneurs in 
the New Guinea Highlands , ' the exploitation of  modern 
opportunit ies is not opposed to , but combines with , trad
itional achievement behaviour ' (B . R. Finney , 1968 : 401) . 

When Melanesians seek to  enter the monetary sector labour 
market this may be interpreted as indicating that they regard 
almost all modern occupat ions as conferring greater prestige 
than traditional ones . Evidence supporting this claim is 
presented below.  To  view Melanesians as  prestige maximizers 
in the context of the monetary economy may seem an unlikely 
premise on which to base an economic analysis of their labour 
market behaviour . However ,  such a premise is consistent 
with the assumpt ions on which the predictive model of  rational 
utility maximizing behaviour is based . According to Arrow 
(1951 : 404 )  rationality means ' behaviour in accordance with 
some ordering of alternat ives in terms of relative desir
ability ' ,  which is behaviour calculated to maximize the 
satis factions derived · from a given set of  alternatives . As 
Lionel Robbins has pointed out , the economic analysis of  
utility maximizing behaviour does not involve ' the assumpt ion 
that men are actuated only by considerat ions of money gains 
and lo sses ' ,  but merely ' the assumption that money plays 
some part in the valuation of the given alternatives ' 
(1935 : 98) . Applying this precept to the analysis of  labour 
markets , Robbins reminds us that ' every first year student 
since the days o f  Adam Smith has learnt to describe equil-

� ibrium in the distribution of various grades of labour in 
terms of a tendency not to the maximizat ion of  money gains , 
but to the maximizat ion of  net advantages in the various 
alternatives open ' (19 35 : 95-6 , emphasis in original) . 
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Thus if  prestige were uppermost in the minds of labour 
market entrants (and if the prest ige and incomes of  occup
ations were assumed to be independent of one another) this 
would tend to lead to the determinat ion of lower equilibrium 
wages for more prest igeful occupations and relatively higher 
wages for those which confer less prestige . But on the 
assumption that money plays some posit ive part in the calculus 
employed by workers , it is still quite reasonable to predict 
that an increase in the wage for a particular occupation 
will result in an increased flow of  labour to that o ccupation , 
and a reduced flow to others , whatever their relative 
prestige . Indeed it is only when the prestige of  occupations 
is negatively related to their incomes , and prestige is 
preferred absolutely to income by workers , that a perverse 
supply response to changes in relative wages can be predicted . 
I f  we leave aside this unlikely combination of  circumstances , 
it is clear that the assumpt ion that Melanesian workers act 
primarily as prestige maximizers is quite consistent with the 
normal predictive processes of economic theory . 

However , while the direction of Melanesians ' responses to 
changing relative wage levels may be predicted with confidence , 
ceteris paribus , the degree to which they will respond (or 
the elasticity of  labour supply) is quite another question .  
I f  the prestige and income o f  occupat ions are unrelated to 
one another (that is , if zero correlation exists between 
these two variables) , and if income is of relatively lit tle 
importance in the Melanesian ut ility funct ion , the elasticity 
of supply is likely to be low when relat ive wage levels 
alter . The greater the positive correlat ion between income 
and prest ige , or the more import ant income is as a component 
of  the ut ility funct ion , the more responsive the supply of  
Melanesian labour will be  to wage incentives . Another 
factor affect ing the supply response is the amount of labour 
market informat ion available to workers . The more accurate 
their knowledge of  the wage structure , the more responsive 
they will be to changing relative wage levels .  The elasticity 
of labour supply is a matter of considerable policy importance, 
det ermining the extent to which incomes policy might be 
applied success fully to the removal of  labour market disequal
ibria in Papua New Guinea . 

In this study occupat ional prest ige is understood as ' the 
chances of  deference , acceptance and derogation associated 
with the incumbency of occupational roles and membership in 
occupational collectivities ' (Goldthorpe and Hope , 1972 : 26 ) . 
The data presented concern the perceptions of occupational 



91 

prestige of  Papua New Guinean school child ren , future 
entrants to the labour market . Two surveys were conducted 
by the writer in 1968 and 1972 , the first of  which contacted 
more than 1200 students in the terminal years of primary , 
vocat ional and secondary schools . This first survey was 
prompted by the growing problem of rural-urban migrat ion and 
urban unemployment among primary and vocational school 
leavers , and took place at the end of a decade during which , 
as described in Chapter 2 ,  the proport ion o f  eligible 
·children enrolled in English language primary schools 
increased from about 13 per cent to 50  per cent , despite 
rapid population growth . This  considerable educational 
achievement caused a drastic alterat ion in the balance between 
supply and demand in the comparatively limited market for 
literate workers , in a manner familiar from African 
experience . 

The 1968 sample was frankly purposive , with no claim to 
randonmess in a formal sense because of the difficulties of 
transpo rt and connnunication in Papua New Guinea .  At the 
primary school level in part icular , logistic problems would 
render a random sample extremely expens ive and time-consuming, 
especially since for reasons of  efficiency and response
validity it was thought necessary fo r the writer personally 
to collect the data .  More than fifty schools in seven o f  
the country ' s  eighteen districts were visited and i t  i s  felt 
that the wide dispersion of  the samples , both spatially and 
culturally , together with the substantial evidence of  
consensus among school children which they reveal , j ustify 
some degree of  generalization and. applicat ion of  the results 
to the whole of Papua New Guinea . l 

Moreover , non-adherence to the strict requirements of  
probability sampling appears not to  invalidate studies of  
occupational prestige , b ecause of  the widely-observed fact 
of consensus within societies . An observer has summed up 
the s ituat ion thus : 

1The sample was drawn from the following districts : Central , 
Gul f ,  Southern and Western Highlands , East Sepik , East New 
Britain and Northe rn .  The subsamples comprised 819 Standard 
Six primary students ,  201 Form Four secondary students and 
199 vocat ional trainees , and are des crib ed in greater detail 
in Chapter 8 .  



92 

When industrial or western occupations are ranked , 
whether in a developed or developing nat ion , whether 
by males or females , whether by members of town or 
country environments , and whether ,  to a large extent , 
by the highly educated or the less highly educated , 
the hierarchy of occupat ional prest ige obtained is 
very much the same (R. E .  Hicks , 1968 : 119 ) . 

The results reported below clearly support this observation . 

Following the normal procedure in such studies the writer 
prepared a list of 22 occupations which appeared likely to 
be representat ive of  the full range of the prest ige hierarchy , 
as well as of the indigenous occupational st ructure in Papua 
New Guinea .  Students were asked to  rate these occupations 
in terms of prestige on a 5-point scale ranging from ' very 
highly respected ' to ' held in very low respect ' ,  with the 
opt ion of scoring ' I  don ' t  know ' if  in doubt . This was 
designed to reduce the incidence of  arbit rary responses . 
Each of the points on the scale was allocated an arbitrary 
weighting of from 1 to 5 ,  and the mean prestige score fo r 
each occupation calculated , which enabled a rank ordering 
of the 22 occupat ions to be prepared . The prestige hierarchy 
for each group is presented in Table 6 . 1 .  Inspection of  
this table indicates a high degree of  consensus , and this is 
confirmed by the coefficient of conco rdance , W, for the 
rankings �f the five groups , which has the very high value 
o f  0 . 945 . 

Discussing the results of similar surveys in a number of 
count ries , Ramsay and Smith concluded that 

(a) white-collar j obs are accorded higher prestige 
than blue-collar and agricultural work ; 

(b ) occupat ions requiring no training rank lower 
than those requiring manual skill and apprent ice
ship , while both of these are acco rded lower 
prestige than occupations for which a high 
formal educat ional at tainment is required 
(1960 : 4 75 ) . 

These generalizations accord reasonably well with the 

2
The coefficient of concordance (W) measures the degree of 
agreement between three or more sets of ranks (see 
Moroney , 1956 : 336-9 ) . 
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rankings in Table 6 . 1 ;  white-collar j obs , including Govern
ment Clerk , Primary Teacher , Radio Announcer and Office 
Worker ,  rank higher as a group than blue-collar j obs , 
including Mechanic , Carpenter ,  Painter and Driver . The two 
groups overlap , however , with Mechanic clearly superior to 
Office Worker in prestige . Indeed the two maj or groups of 
boys rank Mechanic higher than almost any of  the white
collar group . Agricultural roles have a generally lower 
rating , with the traditional Village Gardener (subsistence 
farmer) very close to the bottom ,  while Plantation Lab ourer 
has only a marginally higher position . On the other hand , 
the modern Cash Crop Farmer is rated higher than a number of  
forms of  wage employment , and Agricultural Officer is very 
close to the top of  the p restige hierarchy in a manner con
sistent with Ramsay and Smith ' s  second generalization , 
which is concerned with skill and qualifications . 

That the prestige hierarchy is also to  a large extent a 
skill hierarchy is confirmed by a test conducted by the 
writer .  The 22 occupations were ranked in order according 
to their manpower characteristics , following procedures 

3 employed by the Papua New Guinea Manpower Planning Unit . 
This skill hierarchy p roved to be strongly and positively 
correlated wit& the pres tige hierarchies of  the various 
s chool groups . 

After having rated the list of occupations according to 
prestige , respondent s were asked to repeat the procedure , 
rat ing the same occupations on a 5-point scale from ' very 
high income ' to ' very low income ' . Mean scores were calcu
lated in the manner described above and a rank ordering of  
the 22 occupations by perceived income was prepared . These 
rankings are shown in Table 6 . 2 .  Subsequently , an 

3
occupations are placed in manpower categories according to 
the following criteria : ( a) Educat ion level of workers , 
(b ) Qualifications /Training , ( c) Wage/ S alary distribution 
of workers , (d) Job description . Local Government 
Councillor was excluded from the calculation since the 
political nature of this role precludes its classification 
on manpower criteria (see TPNG 1969 ) . 

4
The following were the rank order correlations : Standard 
Six boys +o . 804 , girls +-0 . 72 1 ;  Vocational boys +-0 . 769 ; 
Form Four boys +o . 79 1 ,  girls +0 . 752 . All R values are 
clearly significant at the 0 . 01 level . 
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Table 6 . 1  

OccuEational Erestige rankings 

Standard S ix Vocational Form Four 
trainees 

Occupation Boys Girls (Boys ) Boys Girls 

Doctor 1 1 1 1 1 

Pat rol Officer 2 4 4 3 2 

Agricultural Officer 3 6 2 2 3 

Government Clerk 4 2 6 10 7 

Mechanic 5 11 5 12 11 

Primary Teache r 6 10 9 7 9 

Radio Announcer 7 5 8 9 10 

Soldier 8 7 7 5 4 

Local Government 
Councillor 9 3 3 4 6 

Office Worker 10 9 11 13 12 

Medical Assistant 11 13  10 8 13 

Nurse 12 12 13 11 8 

Policeman 13 8 12 6 5 

Carpenter 14 17  14 14 15 

Trade Store Owner 15 14 15 15 14 

Cash Crop Farmer 16 15 16 16 16 

Store Ass is tant 17 16 17 18 17  

Painter 18 19 18 17 18 

Driver 19 18 19 19 19 

Plantation Labourer 20 20 20 22 20 

Village Gardener 2 1  21  22  20  22 

Cook/Houseboy 22 22 21  21 21  
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I 

Table 6 . 2  

Rankings of Eerceived income 

Standard Six Vocational Form Four 
trainees 

Occupation Boys Girls (Boys) Boys Girls 

Doctor 1 1 1 1 1 

Patrol Officer 2 2 2 3 2 

Agricultural Officer 3 4 3 2 3 

Mechanic 4 6 4 6 6 

Government Clerk 5 3 5 8 5 

Radio Announcer 6 5 6 5 8 

Primary Teacher 7 11 9 7 14 

Soldier 8 10 7 10 4 

Office Worker 9 7 10 12 12 

Trade Store Owner 10 13 14 4 9 

Medical Ass istant 11 12 11 9 11 

Policeman 12 8 13 11 7 

Carpenter 13 15 12 13 15 

Local Government 
Councillor 14 9 8 15 10 

Cash Crop Farmer 15 17 16 16 16 

Nurse 16 14 15 14 13 

Store Assistant 17  16 17 17 17 

Painter 18 19 18 18 18 

Driver 19 18 19 19 19 

Plantation Labourer 20 20 20 21 20 

Cook/Houseboy 21 21 21 20 21  

Village Gardener 22 22 22 22 22 
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independen• j udge , a labour economist with extensive experi
ence in Papua New Guinea , was asked to rank the 22 occu
pat ions in te rms of average earnings . 5 His ranking ,  taken 
as the best est imate of the actual income hierarchy , was then 
compared with the rankings of the school groups . The results 
are shown in Table 6 . 3 . 

Table 6 . 3  

Rank order correlat ions : ' perceived ' and ' actual ' income 

Standard Six Vocational Form Four 

Boys Girls Boys Boys Girls 

+0 . 813 +0 . 744 +o . 7 81 +o . 7 84 +0 . 694  

Each of these R values is clearly signi ficant at  the one 
per cent level , and while correlations for the three male 
groups are all of the same order the values for females are 
rather lower , especially in the case of  the older and better 
educated group . The writer doubts  whether there is any sub
stantive significance in these differences , however .  
Perhaps older respondents were likely to be  more aware of  
the complexities of  the income st ructure . An obvious 
example occurs in the case of Trade Store Owner , where older 
students with more experience o f  urban life might have 
visualized a relatively large Chinese store , while rural 
primary students  (and the independent j udge) tended to think 
in terms of the small village store operated by a Papua New 
Guinean . The most  reasonab le interpretat ion of  the results 
in Tab le 6 . 3  is that students in Papua New Guinea are 
surprisingly well informed about income relativit ies in a 
wide range of occupations open to them, and that primary 
students do not appear less  knowledgeab le in this respect 
than more senior students . The possess ion by students of 
such accurate labour market informat ion is likely to increase 
their respons iveness to changing relat ive income levels . In 
othe r words , this is a circums tance favouring an elas tic 
labour supply to particular occupat ions . The degree of  con
sensus across the five groups of students on income rankings 

5 
Mr J . V . Langmore , formerly Lecturer in Economics , UPNG . 
His ass istance is grate fully acknowledged . 
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is indicated by the coefficient o f  concordance , W ,  which has 
the value of 0 . 944 . 

As mentioned previously , the elasticity o f  supply of  
Melanesian labour in response to changing relat ive income 
levels of occupations will also depend upon the extent to 
which prestige and income are pos itively correlated . This 
may be calculated by measuring the degree of correspondence 
between the income and prestige rankings of the various 
groups . Table 6 . 4  sets out the R coe fficients , all of  which 
are clearly significant at one per cent . 

Tab le 6 . 4  

Rank order correlations : pres tige and perceived income 

Standard Six Vocational Form Four 

Boys Girls Boys Boys Girls 

+o . 958  +o . 944 +o . 9 7 3  +o . 79 3  +o . 926 

With a single exception the correlations are ext remely high ,  
indicating a close association between occupat ional prestige 
and income and hence an extremely elastic supply of labour . 
The exception ,  the group of  Form Four boys , is accounted for 
by two anomalous pres tige rankings . Local Government 
Councillor and Trade Store Owner received p res tige ranks 
eleven places respectively above and below the levels 
indicated by perceived income . Some senior secondary 
students may view store proprietors as an alien and exploit
ative group . This seems a more likely explanation than the 
alternative hypothesis that Papua �ew Guineans accord low 
pres tige to ent repreneurial roles . Although the Local 
Government Councillor receives a stipend , his role is 
primarily polit ical rather than occupational . The 
Councillor was included in the list to tes t the pres tige 
accorded an authority-role which does not attract corres
ponding income bene fits . (Other studies have included 
traditional authority-roles such as ' chie f '  to test the 
extent to which t raditional pres tige sys tems pers ist among 

6
strong evidence exis ts to the contrary . See R . S .  Finney 
(19 71 : 70-5) . 
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students .  The absence of such traditional , ascriptive , 
authority-roles in Melanesian society precluded such a test 
in this study . )  Each group o f  students accorded the 
Councillor a higher s tatus than appears warranted simply on 
income grounds , but the dis crepancy was particularly marked 
among Form Four boys . 

It  may be obj ected that the close correspondence between 
rankings of pres tige and income is due to the ' serial ' 
effect of  asking respondents to perform income ratings 
immediately after having performed pres tige ratings , so that 
the forme r task influenced the responses to the latter . Such 
a sugges tion is effectively rebutted by point ing to the close 
correspondence between the income hierarchy produced by each 
s tudent group , and the income ranking of occupat ions by the 
independent j udge .  I f  occupat ional pres t ige in Papua New 
Guinea were determined entirely by criteria other than income 
(and by criteria uncorrelated wi th income) , and if  the serial 
effect had operated to prevent a free j udgment of relative 
incomes by respondents , the results shown in Tab le 6 . 3  could 
not have been observed.  

The high correlations shown in Tab le 6 . 4  are comparab le 
with those reported in a survey of  senior secondary s tudents 
in Ghana by Foster , which inspired the present study . Foster 
calculated rank order correlations between income and prestige 
rankings of +-0 . 92 for boys and +-0 . 8 7 for girls (1965 : 2 72) . 
A similar s tudy in the Ivory Coast reported R values for b oth 
sexes of +-0 . 85 (Clignet and Fos te� 1966 : 150) . Together with 
the results ob tained in Papua New Guinea ,  these studies 
cont ras t markedly with results reported by Ramsay and Smith 
for Japanese and American high school students where R values 
of  +-0 . 65 and +-0 . 52 ,  respectively , were achieved (1960 : 480-1) . 
One is tempted to the conclusion that occupat ional pres t ige 
is a more complex concept in economically developed countries , 
and that the single dimension o f  income influences school 
leavers to a greater extent in less developed economies . The 
writer is not aware of any comparab le evidence to indicate 
whether s tudents in other countries are as well informed 
ab out the relat ive ranking of incomes of  occupations as school 
leavers in Papua New Guinea . 

It mus t be admitted that the s tat is tical procedures followed 
in achieving these results , involving the co rrelation o f  means , 
are favourable to the calculat ion of  high coefficients . 
Furthermore , the rank order correlat ion coefficient , a 
stat istic of relatively limited usefulness , is employed 
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because the data generated by rating techniques are ordinal 
in nature . Trans formation of ordinal data to an interval 
scale offers a number of  advantages , including the oppor
tunity to employ all the data rather than relying on the 
correlation of means (Labovitz , 19 70 : 515) . 

Yaukey has sugges ted a procedure , borrowed from psycho
metrics , which enables occupational prestige to be treated 
as a continuous variable ( 1955 : 317-23) . By relating the 
proportion in each prestige category to the area under the 
normal distribution curve it is possible to calculate a 
value for each category in terms of standard units . This 
was done separately for primary , vocational and secondary 
students , and the procedure was repeated to permit 
' standardization '  of  their income ratings as well . 

Assigning cardinal values to the ratings in this manner 
permits the calculation of  Pearsonian product moment 
correlation coefficients employing all the data . This is 
clearly more desirable than the rank order correlation of  
means employed above . The results shown in Tab le 6 . 5  
involved the correlation o f  each individual ' s  prestige 
ratings with his corresponding income ratings , and the 
aggregation of these correlations to provide an estimate of  

Tab le 6 . 5  

R2 values 2 Erestige and income 

Adminis-
Boys Girls tration Mission All 

Form Four . 681 • 7 30 . 686 . 716 . 694  

N 145 5 6  146 55 201 

Standard Six . 602 . 54 7  . 601 . 5 30 . 585 

N 552 267  612 20 7 819 

Vocational . 608  . 608 . 608 

N 199 199 199 
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the associat ion be tween prestige and income in each of the 
school groups . 7 

Taking account of all the variation in the raw data some
what reduces the apparent degree of association between 
occupational prestige and income (when the results are com
pared with the rank order correlations shown ab ove) . However ,  
the extent of the association still appears t o  be cons ider
able , as the coe fficients of determination show .  Among all 
Form Four students 69 . 4  per cent of the variat ion between 
prestige ratings of occupations is explicable in terms of  
variations in their perceived income levels . The R2 values 
for vocational and primary students are 60 . 8  and 5 8 . 5 per 
cent , respectively . The difference between the coe fficients 
for primary and secondary students is significant at the 
5 per cent level . On the other hand , there is no statist ical 
significance in the different R2 values for boys and girls , 
and for students at Administrat ion and Mission schools , 
either at St andard Six or Form Four level . This suggests 
uniformity in the degree of associat ion between income and 
pres tige within each level of the education system. 8 This 
is confirmed quite strikingly for the Standard Six level by 
the data in Table 6 . 6 ,  which show R2 values for students 
aggregated according to their places of residence . There is 
no statistical significance in the difference between the 
coefficients for urb an and rural students , nor between any 
pair of  coefficients calculated on a district basis . This is 
all the more remarkable when the diversity of  the cultural 
groups represented in the sample is considered .  The East New 
Britain group consisted almost entirely of Tolai from the 
Gazelle Peninsula , an area of considerable indigenous economic 
development . On the other hand , Southern Highlands students 
came from an area of extremely limited development and some 
were members of groups with less than 20 years of  effect ive 

7Aggregation of  the data was achieved using the method 
sugges ted by J . P .  Guilford (195 6 : 325-6) . 

8calculation of  R2 values on a school basis also reveals 
substantial homogeneity within the samples at each level . At 
Form Four level there were no significant differences between 
coe fficients for any pair of schools . At Standard Six level 
only two such differences occurred (each at the 5 per cent 
level) which could readily be att ributed to chance , given 
that 35 schools were involved . Some evidence of  hetero
geneity appears in the vocational sample , where two signifi
cant differences occurred at the 5 per cent level , among the 
8 schools (and 2 8 pairs) involved . 



Tab le 6 . 6  

Standard Six students : 
R2 values between prestige and income , by location 

District 

Central 

Gulf 

s. Highlands 

w .  Highlands 

Eas t Sep ik 

E .  New Britain 

All urban 

All rural 

R2 

. 5 75 

. 5 70 

. 5 74 

. 563  

. 60 7  

. 613 

. 5 84 

. 6 32 

N 

155 

262 

139 

5 3  

7 2  

124 

199 

620 
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experience of  Aus tralian administration . Generally the sample 
within each dis trict formed a very small proportion of the 
Standard Six population , but in the case of the Gulf and 
Southern Highlands districts approximately 50 per cent of  the 
eligible populations were surveyed .  Despite the caveat aris ing 
from the purposive nature of the sample , there is impressive 
evidence of a uniformly high association between income and 
prest ige in the minds of senior primary students in widely 
scattered and disparate areas of Papua New Guinea .  

Together with the results for secondary and vocational 
students ,  these strong pos itive correlat ions suggest that 
prestige-maximizing Melanesians are likely to be extremely 
responsive to changing relat ive income levels in the labour 
market , and between the labour market and self-employment , as 
for example in agriculture . This conclusion is reinforced by 
the observed accuracy of students ' knowledge of  income 
relativities . A hi gh elasticity of supply of Melanes ian 
labour indicates that an incomes policy would be  effective in 
allocating labour between alternative modes of employment , in 
accordance with centrally-determined priorities . 

The results above are consis tent with an hypothes is that 
income is one of the maj or determinants (perhaps the maj or 
determinant) of  occupational pres tige among s chool leavers 
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in Papua New Guinea .  An alternative hypothesis is that per
ceived income ratings follow , as a dependent variab le ,  from 
students ' percept ions of the pres tige hierarchy . In other 
words , students might be assumed to assess the pres tige of 
an occupation and then to impute an income to it . I f  this 
were true the substantial accuracy of s tudents ' income 
rankings would indicate that society does , in fact , distribute 
income in accordance with prestige , as dictated by the 
prevailing value-sys tem. But Papua New Guinea does not have 
a tradition-bound wage s tructure . There is sufficient 
evidence of the influence of market forces on relative wage 
levels to dismiss the notion that prestige , as an independent 
variable , dictates income levels . Pres tige ,  and not income , 
appears more likely to be the dependent variab le . 9 Income 
(or some other variable or  set o f  variab les for which income 
is a close proxy) is crucial in the asses sment by school 
leavers of the status of occupations . 

The results also appear to indicate that the experience of  
four years of secondary s chooling significantly increases the 
influence of perceived income on the prestige evaluations of  
s tudents . The fit between income and prestige appears to  be 
clos er among secondary leavers , but whether secondary 
schooling plays a causal role in the process is not clear . 
The writer carried out fieldwork in 19 72  to examine this 
possibi lity , when he retes ted 99 of his original Standard Six 
respondents (who had by that time advanced to  Form Four 
secondary) . 10 Two correlations were run , the first  re
working the 196 8  data for this group and the second using 
their 19 72 responses to the same ques tionnaire . The writer 
hypothesized that a significant increase in the association 
between income and prestige would result from the group ' s  
experiencing four years of  s econdary schooling , but the 
results of the exercise do not support that hypothesis . The 
group ' s  196 8 responses yielded an R2 value o f  68 . 6  per cent , 
while in 19 72  the result was actually a slight decrease to  
67 . 1  per cent , though the difference between the two 
coefficients is not significant . Hence the hypothes is was 
rej ected . 11 

9A simple linear model of the form Prestige = f ( Income) is 
hypothesized . 

lO
Finding them involved visiting 8 schools in 7 districts , 
and was incidental to the 19 72  survey reported in Chapter 7. 

11
The coefficient for the group of  99 in 196 8  (6 8 . 6  per cent) 
was not significantly different from that of  the whole group 



The evidence presented may be swmnarized as follows : 

{a) There is a strong association between income and 
prestige in the minds of  school leavers ; 

(b ) the degree of  this association was significantly 
greater ( though only at the 5 per cent level) , 
among the Form Four students surveyed in 196 8  than 
among those in Standard Six primary ; 

( c) for a particular group of  students , four years of 
secondary s chooling did not significantly alter 
the correlation between income and p restige . 
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The two pieces of evidence cited in (b)  and ( c) are contra
dictory . On b alance , the writer is inclined to  find the 
evidence derived from the group retested in 19 72 more con
vincing , and to rej ect the notion that secondary schooling 
acts to increase the degree of associat ion between income 
and pres tige in the minds of s tudents . I t  is possible that 
the higher correlation observed at Form Four level in 196 8  
( as  compared with Standard Six) simply reflects senior 
s tudents ' better comprehension of English and hence ability 
to unders tand the survey task . Certainly the anthropological 
evidence sugges ts that a close association between prestige 
and income is inherent in Melanesian culture , which Ben 
Finney has des cribed as ' pre-adapted ' in many respects to the 
market economy (B . R .  Finney, 1969 : 58) . 

Policy implications 

Certain disequilibria exist in labour markets in Papua New 
Guinea which impart a more than academic interest to the 
supply elas ticity of Melanesian labour . If , as the evidence 
cited above indicates , Melanesians are likely to be extremely 
respons ive to income incentives , manipulation o f  the 
s tructure of incomes emerges as a potent policy opt ion .  A 
centrally-directed wages and incomes policy could be employed 
to reallocate manpower resources with s trong possib ilities of 
achieving a socially desirable distribution of labour . For 
example , an emerging p roblem ( discussed in detail in Chapter 
11) is the need to remedy high level manpower imb alances by 
achieving a desirable allocation of the bes t  qualified school 

11 ( continued) 
of 819 s tudents in 196 8  ( 58 . 5  per cent) . Hence the sub
group may be regarded as  representative of  the group as  a 
whole . 
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leavers between the various training ins titut ions competing 
for them. The Committee of Inquiry into Higher Educat ion in 
Papua New Guinea (19 71) appears to have opted for the 
authoritarian (and possibly inefficient) solution of manpower 
direction . Its report gives no consideration to the use of  
economic incentives in the form of  an incomes policy for high 
level manpower ,  although this would be clearly superior to 
compulsion . Given that the government is itself the employer 
of  the great bulk of high level manpower ,  it seems feasible 
to attempt to control entry to the various professions by 
economic incentives and disincentives rather than by man
power direction .  

A second prob lem concerns the sub s tantial rural-urban 
migration which is occurring in Papua New Guinea , with the 
consequence of growing numbers of urban unemployed ,  among 
whom rural s chool leavers are an important subgroup . It  
seems reasonab le to  suppose that both schooled and 
unschooled migrants would be respons ive to an incomes 
policy designed to alter the balance of  advantages in favour 
of rural life and self-employment in agriculture . Among the 
s tudents s ampled in the writer ' s  196 8  s urvey , the great 
maj ority of whom were living in rural areas , the s tatus of 
Cash Crop Farmer was already higher than that of a number o f  
forms o f  wage employment .  The evidence suggests that an 
improvement in the position of this occupat ion on the income 
hierarchy would further enhance its s tatus vis-a-vis wage 
employment , with corresponding effects on the aspirations of 
rural people , and on the rates of rural-urban migration and 
urb an unemployment .  

The significance of education as a determinant of urb an 
drift appears to lie in its enabling young people to be  
informed of , and to aspire to , occupations higher up the 
pres tige hierarchy . Moreover ,  in urban areas in Papua New 
Guinea the educated are likely to earn more , and are less 
likely to be unemployed , than the uneducated . It has been 
demons trated in this chapter that s tudents are well informed 
about the relative incomes of occupations over the full 
range of the prestige hierarchy . They are thus well aware 
of the differential economic rewards to be gained by par
ticipation at various levels in the monetary sector . 
Education increases the amount of labour market information 
at their disposal . 12 

12
Although there is also evidence of  awareness of  urb an wage
rates among illiterate rural people , it  is confined to a 
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To return to the model of education and unemployment out
lined in Chapter 2 :  it was hypothesized that , at the time of  
the writer ' s  196 8 survey , lower s chool leavers were nearing 
the end of Callaway ' s  first stage of educational expansion 
(Callaway, 196 3 : 354) . Evidence will be produced in Chapter 8 
to show that primary and vocational students in Papua New 
Guinea in 196 8  held employment expectat ions that were , in the 
aggregate , quite unrealist ic . The painful adj us tment of  
expectations , which the writer hypothes ized as likely to 
occur during Callaway ' s  second stage , had not then commenced . 
It will be recalled that the writer sugges ted that the down
ward adj us tment of  expectations which marks the second stage 
of the model could be speeded by a wages and incomes policy , 
designed to narrow the range o f  occupational rewards . 

It might be · argued that unrealistic employment expectat ions , 
resulting from imperfect knowledge of  the imb alance between 
labour supply and demand , should be remedied directly . Per
haps the government should t ake action to inform rural 
people of the extent of unemployment in urban areas . How
ever , while improved information flows concerning the level 
of urban unemployment will play some part in downgrading 
unrealis tic expectations , it should not be thought that this 
measure alone will suf fice to deter migrants , whether 
educated or illiterate . The wider the gap between urban and 
rural incomes , the longer the periods of unemployment an 
economically rational migrant should be willing to endure , 
and hence the greater the aggregate level of  urban unemploy
ment at any one time . This is particularly true in Papua 
New Guinea where the economic support of the extended family 
reduces the cos ts and uncertainties of  unemployment for the 
rural-urban migrant . Similarly , the greater the disparity 
between the incomes of occupat ions requiring different levels 
of educat ion , the longer an economically rat ional s chool 
leaver should be willing to spend as an applicant for the 
higher-paid positions . (The more so , s ince accepting a lower 
paid j ob not only reduces the time available for j ob-seeking , 
but may also impair his employment s tatus and earning capacity 
in the longer run ; Leibens tein, 1966 : 52 ,  Blaug . e t  al . , 

12 ( continued) 
more limited range of occupations . Strathern reports that , 
in the Dei Council area near Mt Hagen , ' concrete knowledge 
of the scale of wages availab le to • • •  unskilled workers is 
fairly accurate ; it is expectat ions that wage-earners can 
save the greater portion of  their earnings that are 
pitched too optimistically ' (M. Strathern, 19 72 : 32 ) . 
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1969 : 2 38 . )  Rather than wait for market forces eventually to 
narrow the range of occupational rewards (a process which will 
be resis ted by the growing political power of urban workers 
in general , and the educated in particular) there is a s trong 
case for government manipulation of  income levels at an early 
s tage .  

The relationship between urb an unemployment rates and the 
rural-urb an income differential is illustrated by the follow
ing example , which derives from H .W .  Singer (19 70 ) . Singer 
employs the well-known rule-of-thumb (W .A .  Lewis, 1964) which 
sets an urban-rural income differential of 50 per cent of the 
rural income as sufficient to attract adequate supplies o f  
unskilled labour from the subsis tence sector without 
creating urban unemployment .  

Now i f  the equilibrium wage in that sense is 150 
(subsis tence income in farming = 100 ) , and if the 
actual wage • • •  is taken as 300 • • •  it would be rat ional 
for migrants to accept a 50 per cent employment rate , 
i . e . , a 50 per cent unemployment rate als o ,  in the 
modern urban sector and still be equally well off 
( Singer, 19 70 : 2 ) . 

On this reasoning,  an urb an wage of 200 would j ust ify an 
unemployment rate of 25 per cent of  the urban workforce . 13 
Implicit in this formulation is some assumpt ion ab out 
redis tribution of income from the employed to the unemployed , 
permitting the latter ' s  survival during idle periods . Of  
course , j us t  such a mechanism does operate through the 
extended family network , though it may be doubted whether it 
operates so efficiently as to equalize the incomes of  the 
employed and the unemployed . Presumably there are income 
advantages in actually having a j ob !  

13This is not to imply that a Lewis-type ' surplus labour ' 
model has any general relevance to Papua New Guinea ,  or to 
ignore the difficulty of measuring precisely the differen
tial between the money values of the bundles of  goods and 
services availab le to workers in the monetary and sub
sis tence sectors ( in the absence of market prices for the 
latter) . The example above is used simply as an illus
tration of the (implicit)  calculation involved in the 
decision to migrate (or to remain in town) in the face o f  
a particular mean expectat ion of unemployment .  
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This implies that the migrant mus t anticipate cons iderab le 
variation in his standard of living in the town from time to 
time . There is the distinct possib ility of  his real income 
falling below the level of  rural subsistence income·, perhaps 
for extended periods . However , where urban sector wage rates 
are allowed to outs trip incomes in agriculture , the prospect 
of a marked improvement in s tandard of living appeals to the 
gambling ins tincts and natural opt imism of  rural people . 
This is borne out by the assertion of  Alf red Marshall that 
' young men of an adventurous disposi tion are more attracted 
by the prospects of a great success than they are deterred 
by the fear of failure ' and by Adam Smith ' s  observation of  
the propensity of  mos t  men to hold an ' absurd presumption in 
their own good fortune ' .  Smith adds , pertinently , that ' the 
contempt of risk and the presumptuous hope of success are in 
no period of life more active than at the age at which most 
young people choose their professions ' . 14 

This is supported in Papua New Guinea by Strathern ' s  
account of Hageners ' perceptions of  the town . Moresby 

is felt to abound in good j obs , with wages higher and 
commodities cheaper than in Hagen . Pains taking messages 
to the contrary ( for example , that Moresby is full up and 
there is no work) , sent by migrants or b rought back by 
visiting councillors , go mostly unheeded by those who are 
of the forthright opinion that i f  the migrant cannot 
s tick to a good j ob it is his own fault (M. St rathern , 
19 72 : 32 ) . 

In view of  the risk preferences of  young people in rural 
areas , government policies to reduce urban drift and unemploy
ment in towns must concentrate on the prizes which motivate 
their behaviour . This view presupposes that the decision to 
migrate is primarily motivated by inves tment considerations -
by the income-benefits of urban wage-employment . The evidence 
presented in this chapter indicates that the flow o f  migrant 
labour in Papua New Guinea is likely to be extremely sensitive 
to changing relative income levels and to the balance of  
economic advantages between urban and rural life . 

14
Friedman and Kuznets (19 45 : 129 ) quote Marshall and Smith 
extensively on the influence of  the gambling inst inct on 
the behaviour of lab our market entrants .  See also their 
discussion ,  pp . 127-30 . 



Chapter 7 

The determinants of occupational p rest ige 

The pres tige accorded occupat ions by school leavers in 
Papua New Guinea appears to be clos ely associated with their 
perceptions of the incomes of those occupations . This was a 
maj or conclusion of the 1968  study reported in Chap ter 6 ,  
which indicated the possibility that monetary income is the 
maj or determinant of occupat ional pres tige . In order to  
tes t this proposition more rigorously it was decided to 
attempt to is olate the maj or determinants o f  occupational 
pres tige in Papua New Guinea in order to determine the 
relative importance of economic and non-economic elements . 
The initial step was to choose the variab les to be incorpor
ated in the study . The writer was guided in this task by 
opinions expressed by students at four high s chools in an 
es say on the subj ect 'Why are some j obs (and the people who 
do them) cons idered more important than others ? '  The survey 
was restricted to Form Four students , both because this is 
the terminal year of secondary educat ion for the great 
maj ority and because the numbers of s chools and students at 
this level made probability sampling procedures feasible .  

In the study conducted by the writer in 1968  s tudents were 
asked to rate a lis t of 22 occupations on 5-point s cales 
with respect to the dependent variable (pres tige)  and a 
single independent variable (income) . The s tudy reported in 
this chap ter employed seven independent variab les : money 
income , fringe benefits (or  non-money income) , contribution 
to the development and progress of  Papua New Guinea , help 
and service to other people , education necessary for the 
occupation , the extent to which the occupation offers an 
easy life ,  and power ,  authority or influence over other 
people . As in the earlier study the respondents rated 22 
occupations on a 5-point s cale , in terms of  pres tige and 
the seven independent variab les . 

1Appendix B shows how the variab les were presented to 
respondents . 
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The data were collected from a 10 per cent random sample 
of Form Four classes throughout Papua New Guinea ,  each 
member of the s tudent population having an equal chance of 
selection . 2 Since time was the principal cons traint on the 
researcher all schools were arranged in three s trata , on the 
criterion of accessib ility to Port Moresby ,  the national 
capital . A non-s tratified sample might eas ily have taken 
more time than was available ; indeed travelling to and from 
the least accessib le s chool selected took the writer four 
days . 

Apart from its convenience , the stratification was 
functional in terms of the aitll3 of the survey , since 
accessibility is a reasonable proxy for the degree of 
sophis tication of  the connnunity on which the s chool draws . 
Stratification increased the representativeness  of the sample 
by ensuring that it included the full range of  ' sophisti
cation ' (used here as a shorthand term for familiarity with 
the modern economic sys tem and occupational structure) , a 
variable presumab ly influential in forming concepts of  
occupational prestige . 

Within each s tratum s tudents were grouped in clusters of 
approximately thirty . A school with 2 8  Form Four students 
formed a single cluster  (with one chance o f  selection) while 
another with 91 students formed three clusters (wi th three 
chances of selection) . Using a table of random numbers a 
selection of 10 per cent of  the clusters in each s tratum 
was made , without replacement of clus ters , b ut with replace
ment of schools . All members of the selected clusters were 
to be interviewed .  

On arrival at  the selected s chools3 it was necessary (in 
the case of  schools comprising more than a single clus ter) 
to choose the members of the cluster for interview . Using 

2The sampled population consisted of  all Form Four s tudents 
attending Papua New Guinea syllabus high s chools . Indigen
ous s tudents in multi-racial s chools were excluded , as were 
s tudents attending technical s chools and seminaries . 

3selected s chools were as follows : Stratum 1 :  Kila Kila 
(Central Dis trict), Kwikila ( Central) , Malabunga (East  New 
Britain) . Stratum 2 :  Popondetta (Northern) , Rigu 
(Bougainville) , Mt Hagen (Western Highlands) .  Stratum 3 :  
Malala (Madang) , Buin (Bougainville) , Hagita (Milne Bay) . 
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alphabetical class lis ts provided by the school a sys tematic 
selection of the appropriate fraction of  the Form Four group 
was made . Given the nature of the survey there is no reason 
to suppose that the choice , for example , of every third 
member of an alphabetical class lis t would produce results 
diffe rent in any significant respect from a random selection . 4 

As mentioned previous ly , the s ample comp rised 10 per cent 
of all Form Four clas ses , rather than students . In fact , the 
249 students interviewed comprised almost exactly 9 per cent 
of the student population as at March 19 72 . 5 The earlier 
study by the writer had pointed to substantial agreement 
between males and females , and between students in admini
stration and mission s chools on occupational pres tige 
rankings , so that these variab les were not incorporated in 
the sampling s cheme and no attempt was made to ensure repre
sentativeness in terms of these criteria. Generalizations 
in this chapter relate to the perceptions of occupational 
p res tige by Form Four s tudents , considered as a unitary group . 
Table 7 . 1  sets out details of the composition of  the s ample . 

Compos ition of 

Type of school 

Adminis tration 

Mis sion 

Total 

Table 7 . 1  

sample of Form Four 

Boys Girls 

115 48 

75 11 

190 59 

s tudents 

Total 

16 3 

86 

249 

Any occupational p restige survey employing a short list of 
occupations is open to the charge that the j obs chosen are 
not fully representative of the occupational prestige 
hierarchy . Such a list  can bes t  be  defended i f  it  is shown 

4The writer is indeb ted to Mr K. R .W .  Brewer , Director of the 
Survey Research Centre , Aus tralian National University, for 
guidance in planning the samp le survey . 

5 calculated from data supplied by the Papua New Guinea 
Department of Education , Secondary Branch . 
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that ratings by respondents are dis tributed over the full 
range of pres tige , and not concentrated at particular levels . 
Thus Haller  and Lewis ( 1966 : 212) , surveying a number o f  
s tudies , made the criticism that ' mos t  have oversampled the 
hi gher pres tige end • • •  and to some extent the lower ,  and have 
undersampled the middle range ' . 6 Tab le 7 . 2  sets out the 
p restige hierarchy ob tained from the survey together with 
the frequency dis tribution of  ratings by respondents .  Despite 
a slight skew to the upper end of  the table , the whole range 
of  pres tige appears to be adequately represented . 

The rating procedure generates ordinal data which , as in 
the writer ' s  earlier s tudy , were transformed to interval 
data.  Table 7 . 3 shows the rankings of the 22  occupations 
( together with mean s cores and s tandard deviations ) on each 
of the eight criteria employed in the survey . Respondents 
had the option of s coring ' I  don ' t know ' when tmcertain of 
the rating of an occupation on any variab le ,  and the propor
tion of non-response for each variable is shown . It ranges 
from 1 . 7 per cent for the education variab le to 5 . 5  per cent 
for the fringe benefit variable .  This , together with the 
quite low s tandard deviations for all variab les other than 
' easy life ' appears to indicate sufficient consensus among 
respondents to j us ti fy the ranking exercise . 7 

Rank order correlations between the prestige hierarchy and 
the rankings on other c riteria are also shown in Table 7 . 3 .  
There is a negative correlation (significant at 0 . 05 )  between 
the prestige of occupations and the extent t o  which those 
occupations are seen as involving ' easy work under pleasant 
and comfortab le conditions ' - the easy life . On the other 
hand there are strong positive correlations (significant at 
0 . 01) between pres tige and the other variab les , suggesting 
some explanatory power in the criteria chosen for the survey . 

6The writers also comment that mos t  studies , whether in more 
or less developed countries , are 'based on samples of people 
mos t of whom are living in intimate contact with complex 
divisions of labour ' (Haller and Lewis , 1966 : 213) . Few 
genuinely rural people have been sampled.  This connnent is 
not true of the present s tudy , as is evident from the 
description of the sampling scheme , nor of the writer ' s  
earlier survey in 1968 . 

7
A. L .  Eps tein (196 7) , in an early study of  occupational 
p restige in Papua New Guinea , felt unab le to rank occu
pations because of high non-response and s tandard deviations . 
He quoted 5 per cent as an acceptable figure for non-response .  
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Occupat ions 

Doctor 

Agri cul t ural o f ficer 

Pat rol o f fice r 

Lo cal gove rnment 
counc illor 

Soldier 

Prima ry t eache r 

Pol i ceman 

Nurse 

Rad io announ ce r 

Gove rnment cle rk 

Me chanic 

O f f ice wo rker 

Aid-po st orde rly 

Trade s t o re owner 

Carpenter 

Cash c rop farme r 

Pain t e r  

S t o re a s s i s t an t  

Driver 

Village gardene r 

Cook/houseboy 

Plan tat ion l abourer 

Table 7 .  2 

Rank ordering of occupat ions by pres t ige , 
showing frequency distribut ion of rat ings* 

Very high 

1 

1 3 . 2 

12 . 6  

9 . 3 

7 .  3 

6 . 6  

6 . 9  

4 . 5  

2 . 9 

1 . 6  

2 . 9  

o . o  

2 . 1  

0 . 4  

0 . 9 

0 . 8  

0 . 4  

0 . 4  

o . o  

High 

2 

9 . 3  

4 7 . 5  

51 . 4  

41 . 2  

3 3 . 5  

37 . 2  

2 3 . 4  

2 0 . 6  

9 . 1  

1 0 . 0 

2 . 1  

2 . 6  

0 . 8  

0 . 8  

0 . 4  

0 . 8  

Rat ings 

Average 

3 

0 . 4  

8 . 6  

9 . 7  

50 . 0 

59 . 0  

59 . 8  

50 . 6 

62 . 8  

33 . 6  

44 . 0  

36 . 6  

34 . 8  

12 . 8  

4 . 1  

4 . 0  

Low 

4 

0 . 8  

1 . 2  

2 . 4 

5 . 3 

2 . 9  

0 . 8  

3 . 2  

5 . 3  

3 . 7 

5 . 3  

7 . 9  

6 . 3  

1 3 . 9  

2 3 . 5  

2 5 . 6  

4 6 . 1  

41 . 5  

4 3 . 4  

4 9 . 6  

30 . 6  

36 . 3  

2 2 . 7  

Very low 

5 

0 . 4  

0 . 4  

0 . 4  

1 . 2  

0 . 4  

o . o  

0 . 8 

0 . 8  

0 . 4  

0 . 8  

0 . 4  

2 . 5  

1 . 2  

2 . 5  

2 . 5  

8 . 3  

1 2 . 0  

16 . 6  

1 3 . 9  

* Figures underlined are tho se which total 80% o r  more o f  ratings fo r each 
o ccupat ion . 



Table 7 . 3  

OccuEat ional rankings 

(a ) P res!_ige Income Fri!!_ges Develo.E_ment 
Occup at ions Rank x S . D .  Rank x S . D .  Rank x S . D .  Rank x S . D .  

Doctor 1 0 . 5 7 . 15 1 0 . 5 4 . 0 7 1 0 . 86 . 34 2 1 . 12 . 29 
Agricultural o f ficer 2 1 .  02 . 35 2 0 . 9 3  . 3 3  2 1 . 14 . 38 1 0 . 98 . 15 
Patrol o f ficer 3 1 . 10 . 38 3 1 . 09 . 33 3 1 . 1 7 . 38 4 1 .  32 . 33 
Local government 

councillor 4 1 . 4 7 . 48 15 2 . 26 . 62 1 3  2 . 15 . 50 6 1 . 60 . 4 3 
Soldier 5 1 . 50 . 35 7 1 . 66 . 41 4 1 . 4 2 . 4 9 7 1 . 62 . 41 
Primary teacher 6 1 .  50  . 31 6 1 . 6 3  . 2 7 6 1 .  56  . 39  3 1 .  2 3  • 31 
Policeman 7 1 . 58 . 34 10 1 . 82 . 33 5 1 . 54 . 41 5 1 . 57 . 41 
Nurse 8 1 .  71 • 35 12 1 . 90 . 35 7 1 . 62 . 38 8 1 .  7 1  . 33 
Radio announcer 9 1 .  7 7  . 31 9 1 .  70  . 32  8 1 . 65 . 36 12 2 . 02 . 45 
Government clerk 10 1 .  7 8  . 34 8 1 . 67 . 34 9 1 .  75 • 36 14 2 . 06 . 29 
Mechanic 11 1 . 80 . 32 4 1 .  5 1  . 35 11 1. 91 • 39 11 1 . 96 . 37 
Off ice worker 12 1 . 91 . 32 11 1 . 84 . 32 10 1 . 85 • 39 16 2 . 24 . 38 
Aid-post orderly 13 2 . 02 . 29 16 2 . 2 7 . 31 14 2 . 2 7  . 39 1 3  2 . 02 . 35 
Trade s tore owner 14 2 . 11 . 39 5 1 . 58 . 56 12 1 . 95 . 69 15 2 . 1 7 . 5 7  
Carpenter 15 2 . 2 6 . 2 3 1 3  2 . 05 . 2 5 15 2 . 31 . 41 10 1 . 96 . 42 
Cash crop farmer 16 2 . 4 6  . 4 3 14 2 . 25 . 52 16 2 . 48 . 66 9 1 . 91 . 65 
Painter 1 7  2 . 5 7 . 30 1 7  2 . 46 . 2 8 17  2 . 51 . 31 19 2 . 70 . 34 
Store assistant 18 2 . 64 . 36 18 2 . 52 . 34 19 2 . 60 . 41 2 0  2 . 82 . 41 
Driver 19 2 . 66 . 30 19 2 . 5 7 . 2 5 1 8  2 . 5 3 . 42 1 8  2 . 68 . 44 
Village gardener 20 3 . 14 . 3 3  22 3 . 41 . 21 2 0 2 . 81 . 88 21 3 . 12 . 37 
Cook/houseboy 21 3 . 2 3  . 2 2 20 3 . 14 . 24 21  2 . 96 . 34 22 3 . 39 . 1 7 
Plantat ion labourer 22 3 . 34 . 19 21 3 . 28 . 21 2 2 3 . 19 . 2 6 1 7  2 . 4 3 . so 
% non-response 2 . 2  3 . 4  5 . 5  3 . 0  
R (with P restige )  . 826 . 944 . 901 

... 
... 
w 
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Table 7 .  3 ( con t inued) 

(b ) Se ryice Education Ease Power 
Occupat ions Rank x S . D .  Rank x S . D .  Rank x S . D .  Rank x S . D . 

Doctor 1 0 . 9 3 . 01 1 0 . 4 6 . 01 22 2 . 69 . 9 7  3 1 .  05 . 35 
Agricultural o f ficer 2 1 . 10 . 1 6 2 0 . 75 . 2 1 1 7  2 . 36 . 65 4 1 . 15 . 2 9  
Patrol o f ficer 5 1 . 4 1 . 32 3 1 . 11 . 26 19 2 . 45 . 5 3 2 1 . 00 . 2 2 
Local government 

councillor 8 1 .  67 . 39 15 2 . 2 4 . 48 1 1  1 . 9 3 . 56 5 1 . 1 7 . 36 
Soldier 6 1 . 4 7  . 34 10 1 . 9 0 . 2 7 21 2 . 62 . 4 3  7 1 .  38 . 4 5 
Primary teacher 3 1 .  29 . 2 5 4 1 . 40 . 19 12 2 . 11 . 49 6 1 .  30 . 2 6 
Policeman 9 1 .  70 . 4 0 11 1 . 9 6 . 2 2 1 3  2 . 1 3 . 5 1 1 0 . 98 . 2 3  
Nurse 4 1 .  32 . 24 7 1 . 5 5 . 2 6 15 2 . 24 . 5 1 8 1 .  7 7  . 2 9 
Radio announcer 10 2 . 01 . 50 6 1 . 5 2 . 25 3 1 . 4 7  . 55 12 2 . 02 . 4 3 
Gove rnment clerk 12 2 . 18 . 36 8 1 . 61 . 2 5 8 1 .  7 3  . 42 9 1 .  98 . 2 8 
Mechanic 11 2 . 05 . 44 5 1 . 4 7  . 38 18 2 . 42 . 40 1 3  2 . 03 . 38 
Of fice worker 14 2 . 4 0 . 41 9 1 .  72 . 2 7 6 1 . 55 . 62 14 2 . 1 9 . 35 
Aid-post orderly 7 1 .  60 . 30 12 2 . 01 . 28 10 1 . 89 . 39 10  1 .  99 . 2 3 
Trade store owner 1 5 2 . 41 . 66 14 2 . 09 . 4 3 7 1 . 5 9 . 5 1 1 1  2 . 02 . 5 1 
Carpenter 1 3 2 . 2 6 . 39 1 3  2 . 0 7 . 2 6 16 2 . 2 6 . 4 6 15  2 . 34 . 32 
Cash crop farmer 1 7  2 . 4 6 . 5 7 1 7  2 . 65 . 32 14 2 . 2 3 . 8 7 16  2 . 5 6 . 35 
Painter 20 2 .  7 7  . 3 5  1 8  2 . 66 . 28 5 1 . 5 3 . 5 7 19 2 . 68 . 2 6 
Store assistant 19 2 . 6 8 . 5 5 16  2 . 4 5 . 30 2 1 .  34 . 5 0 1 7  2 . 58 . 34 
Driver 16 2 . 45 . 55 19 2 . 7 6 . 31 1 1 .  34 . 5 2 18  2 . 60 . 34 
Village gardener 22 3 . 14 . 41 22 3 . 30 . 06 9 1 . 80 1 . 5 0 21  3 . 01 . 1 7 
Houseboy/ cook 2 1  2 . 81 . 69 20 3 . 04 . 19 4 1 . 51 . 84 2 0  3 . 00 . 18 
Plantat ion labourer 1 8 2 . 63 . 7 1  2 1  3 . 2 9 . 08 20 2 . 4 7 1 . 1 0 22 3 . 08 . 12 
% non-response 2 . 6  1 .  7 1 .  9 2 . 8  
R (with Prest ige ) . 921 . 863 - . 510  . 94 7  
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The closest relationship is between prestige and the power , 
authority or influence attached to occupations , while money 
income has the lowest positive correlation with prestige . a 

The rank order correlation coefficient , however ,  is a blunt 
ins trument with little power to distinguish between the six 
variables which are strongly and positively correlated with 
prestige . Having trans formed the raw ordinal data to inter
val data it was possible to calculate Pearsonian product
movement correlation coefficients and to employ multiple 
regression analysis . For each respondent , correlation 
coefficients were calculated separately . The problem of 
non-response (where an individual was unable to rate an 
occupation on a particular criterion) was handled by sub
stituting the mean score for that occupation on the particu
lar criterion . The correlation coefficients for individuals 
were then aggregated , using the method suggested by Guilford 
(1956 : 325-6) which resulted in the calculation of the 
correlation matrix shown in Table 7 . 4 ,  with N = 249 . 

A linear multiple regression model of the form P = f 
( I , F ,  D ,  S ,  E ,  L ,  A) was estimated . 9 (Results are shown in 
Table 7 . 5 . )  Since the data have been standardized , the 
constant term is equal to zero , and the B coefficients are 
directly comparable . Variab les appear in the order in which 
they were entered in a step-wise regression process , while 
the regression coefficients are those estimated with all 
variables entered . As with the rank order correlation , the 
sign of Ease is negative , but here it is not significant . 
Nevertheless there is an indication of attitudes favourab le 
to economic development because of the inverse relationship 
between the prestige of an occupation and the extent to which 
it is perceived as offering an easy life . 

8The prestige ranking in Table 7 . 3 (a) correlated +o . 9 7 7  with 
the prestige rankings of both Form Four boys and girls in 
the writer ' s  earlier survey , reported in Chapter 6 .  

9
P = prestige , I = income , F = fringe benefits , D = contri
bution to development , S = help and service to others , 
E = education required , L = easy life , A = power , 
authority or influence over others . 
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Tab le 7 .  4 
O'\ 

Matrix of correlat ion coefficients* 

Develop-
Pres ti ge Income Fringes ment Service Education Ease Power 

Pres tige 1 . 000 

Income . 799 1 . 000 

Fringes . 732 . 756 1 . 000 

Development . 714 . 6 75 . 618 1 . 000 

Service . 692  . 616 . 5 89 • 717  1 . 000 

Education • 789 . 826 . 7 32 . 682 . 668  1 . 000 

Ease -.  32 7 - . 285 - . 200 - . 394  - . 350 - . 296  1 . 000 

Power . 769 . 67 7  . 661 • 69 8 . 690 . 70 3 - .  308 1 . 000 

* All coefficients are significant at 0 . 0 1 .  
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Tab le 7 . 5  

Linear regression model : Earameter estimates 

Variable 
Std . 

R
2 R

2 
A A 

s a change e rror 

I** . 2 76 . 061  . 638 . 6 38 

A** . 252  . 051  . 734 . 096  

E** . 164 . 061 . 751  . 017 

S** . 096  . 049 . 760 . 009 

F** . 122 . 051  . 766  . 006 

D* . 083  . 052  . 769 . 00 3  

L - . 031 . 034 . 769 . OOO 

** Significant at 0 . 01 * Significant at 0 . 05 

The model was re-estimated , retaining only those variab les 
significant at the one per cent level , with the following 
result s :  

P = 0 + 0 . 2961  + 0 . 2 75A + 0 . 174E + 0 . 1328 + 0 . 121F 
( . 061) ( . 050)  ( . 062)  ( . 046) ( . 051) 

This regression yields a coefficient of multiple determin
ation , R2 , = 0 . 766 , which indicates a considerable degree of 
explanatory power in the comb ined effect of  the variables 
under discussion . 

In converting the ordinal data to interval data the eight 
variab les in the model were expressed in standardized units 
of measurement which , as mentioned previously , makes 
possible direct comparison of the regression coefficients .  
This permits them to b e  employed as path coefficients in a 
causal path model (Nygreen , 19 71) . As a statistical tech
nique , path analysis does not add ' anything to conventional 
regression analysis as applied recursively to generate a 
system of equations , rather than a single equation . As a 
Eattern of interpretation , however , path analysis is 
invaluable in making explicit the rationale for a set of  
regression calculat ions ' (Duncan ,  196 6 : 12 3 ,  emphasis in 
original) . 
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As shown above , the relationship 

(1) P = f ( I ,A , E , S , F) ,  R2 = 0 . 766 

includes all variab les significant at the one per cent level . 
Thus the model incorporates five independent variab les which 
directly affect the prestige o f  occupations , and their 
relative importance is indicated by the regression 
coefficient in each case . Income and Power appear to stand 
apart from Education , Service and Fringes in terms of the 
magnitude of their influence on Prestige . However ,  Fringes 
and Income are complementary aspects of ' gross ' income , 
the command over goods and services which forms the core of  
that rather nebulous concept ,  the ' standard o f  living ' . 
From the correlation matrix in Table 7 . 4  it appears that 
Income is the best predictor of  Fringes . If these two 
variables are subsumed under the single heading of  ' gross 
income ' ,  this comb ined category clearly outweighs Power , the 
other maj or source of Prestige . Fringes and Income together 
account for 6 7 . 7  per cent of variations in prestige of 
occupations , compared with the R2 values for Income alone of 
6 3 . 8  per cent , and 59 . 1  per cent for Power .  

Thus the five variables directly affecting Prestige may be  
divided into sub groups of maj or ( I , F ,A) and minor (E , S )  
importance . This is expressed in the arrangement o f  the 
variables in the causal path diagram (Figure 7 . 1) .  Each of 
the three maj or independent variab les was regressed against 
the other independent variab les in the model ( i . e . 
excluding Prestige) . Excluding variables non-s ignificant 
at 0 . 01 ,  the following relationships were estab lished : 

(2 )  A =  f (E ,D , S , F) , R2 0 . 6 31 

( 3) F f ( I ,A , E) , R2 = 0 . 629 

(4) I =  f (E , F , D) , R2 0 . 742 

The most  important finding of this exercise was the absence 
of any statistically significant regression relationship 
between Income and Power .  Hence these two variab les are not 
linked with one another by a path coefficient in Figure 7 . 1 . 
However ,  the three regression equations above cannot form 
part of a recursive system. In equation (2) , where A is the 
dependent variab le ,  F is an independent variab le ,  while the 
situation is reversed in equation ( 3) . The same situation 
occurs with variab les F and I in equations ( 3) and (4) . 
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The analysis can only proceed further on the b asis of hypo
theses concerning the direction of causation between A and 
F ,  and between F and I .  

Figure 7 . 1 

The causal path model 

Figure 7 . 1  incorporates the assumption that Power (A) and 
Income (I)  are independent variab les influencing the Fringe 
benefits (F) attaching to particular occupat ions . Accord
ingly , the model incorporates the following relationships , 
in which all independent variab les are significant at 0 . 01 .  

(2a) 

( 3a) 

(4a) 

A =  f (E , D , S ) , R2 0 . 614 

F = f (I ,A , E) , R2 = 0 . 629 

I f (E , D) , R
2 = 0 . 706 

These equations , together with equation ( 1) above , complete 
the recursive sys tem set out in the causal path model in 
Figure 7 . 1 . 

The causal path model 

The causal path diagram is arranged in three t iers , with 
the dependent variab le ,  Prestige , at the top . Causal 
relationships are indicated by straight arrows , and a path 
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coefficient on each arrow (which is the standardized regres
sion coefficient of the independent variab le) indicates the 
strength of the relationship . 

The variables which are mos t  important in their direct 
effect on Pres tige form the second tier , namely , the ' gross 
income ' of occupations and their Power ( the power , authority 
or influence associated with occupat ions ) .  

The remaining variables form the third tier of the diagram. 
Of these , Education and Service play dual roles . Each has a 
direct impact on Pres tige , the force of  which is indicated 
by its path coefficient . But Service ( the extent to which an 
occupational role is seen as helping and serving other 
people) also lends Power to occupations , thereby enhancing 
their Prestige indirectly .  Similarly , Education ( the level 
of formal s chooling associated with a part icular occupat ion) 
imparts Power to occupations , as well as influencing their 
money Income and Fringes (non-monetary benefits associated 
with occupations ) .  Hence Educat ion also affects Pres tige 
indirectly . 

Development ( the contribut ion o f  an occupat ion to Papua New 
Guinea' s development and progress )  has a minor and indirect 
influence on Pres tige to the extent that it lends Power to 

0 occupations , as well as contributing to their money Income . 1 

The variables on the third tier are associated with one 
another ,  but no causal links are pos ited . The relat ionship 
between each pair of variab les is indicated by a curved 

lO
The subs idiary positions of Development and Service in the 
model are in direct cont rast to the findings of a survey 
by D . J .  Bowlay (19 73) of  the attitudes to employment of  
secondary school leavers in Papua New Guinea . They exhib i
ted ' a  set of values with high priority on nationalistic 
aims , low priority on economic or  personal reward , and a 
middling emphasis on sel f-improvement ' [ through further 
education ] (Bowlay , 19 7 3 : 131) . Only the last of these 
observations is supported by the findings above . The 
contradictory results may reflect the contras t between 
Bowlay ' s  more direct method of  eliciting opinions from 
respondents ,  and the oblique techniques employed by the 
writer .  When ques tioned directly , Bowlay ' s  respondents 
may merely have expressed the ideology of  the schools where , 
as he explains , ' s tudents are actively encouraged to 
develop a nationalis tic outlook in terms of  "helping the 
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double-headed arrow , and the s trength of  association is 
indicated in each case by a simple correlation coefficient . 
Also in accordance with the conventions governing causal 
path diagrams , a residual factor is linked with the depend
ent variab le in each of the four equations which form the 
model (Nygreen , 19 71: 40 ) . The residual accounts for the 
variation in the dependent variable which is not explained 
by the postulated independent variables , and is shown in each 
case as a path coefficient . 11 

The maj or determinants of occupational pres tige may thus 
be classified under four headings : gross income and Power , 
both of which appear to have t raditional and modern aspects 
and which are analytically distinct (insofar as money 
Income , the maj or component of gross income , cannot be  linked 
with Power by a statistically significant path coefficient) ; 
Education , whi ch appears to be  a modern and quite non
t raditional source of  Prestige ; Service , a characteristic 
which probab ly has both traditional and modern aspects . 

The educat ion sub -model 

A simplified version of the part played by educat ion in 
the model was employed in Chapter 2 to explain the influence 
of income and pres tige on the social demand for education in 
Papua New Guinea .  A more detailed and accurate account o f  
the crucial role of Education in the model can now b e  given . 

It is assumed that the Pres tige o f  an occupat ion is 
affected both directly by the Education required for its 
performance , and indirectly by the influence of Education on 
other variables . From Tab le 7 . 4  it  can be seen that the 

10 ( continued) 
country" by means of various aspects of the s chool 
curriculum and activities ' (19 73 : 131) . 

11 2 
Thus , from Equation (1) , P = f ( I ,A , E , S , F) , R = 0 . 766 . 

R2 
= 1 - R2 

p 

R ( the residual) = / 1 R2 
p 

/ 1 - 0 . 766 

= I o . 234 

= 0 . 484 
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degree of association between Educat ion and Income 
(R = 0 . 826) exceeds that between any other pair of  variab les , 
and the strength of the path coefficient in Figure 7 . 1  is 
impressive evidence of the extent to which Papua New Guinean 
school children associate education with monetary income 
benefits . Together with the s trong caus al link between 
Education and Fringes it provides weighty s upport to the 
argument that the private demand for education in Papua New 
Guinea is motivated primarily by an inves tment calculus . 
This is not to deny that the educational levels associated 
with particular j obs have a strong independent influence on 
occupational pres tige . That is clear from the diagram and 
is corroborated by evidence collected by the writer in a 
survey of senior primary s chool children in 19 71 , discussed 
in Chapter 5 .  There is also a strong causal link between 
Education and Power ,  implying that s chool children regard 
the level of formal education required for a j ob as 
conferring a corresponding degree o f  power , authority or 
influence on the worke r .  

The conclusions of the survey described in this �hapter 
relate to the percept ions of  occupational pres tige of  a 
highly select group of  individuals ( given that only a minute 
fraction of the population o f  Papua New Guinea has received 
pos t-primary educat ion) and they relate to the status of 
occupations which (apart from Village Gardener) are modern 
in nature and involve a minority of the workforce . Little 
has been written about occupational prestige per se in 
Papua New Guineal2 although there is much material availab le 
on the achievement of pres tige in traditional societies , 
with their relatively undifferentiated occupational 
structures . Although ' occupation ' is probably not a meaning
ful category for the analysis of prestige in t raditional 

12A . L .  Eps tein ' s study (196 7)  in Rabaul in 1960-6 1  showed 
that occupational status concepts had not crys tallized 
sufficiently to permit a firm ranking o f  j obs , and revealed 
a degree of inter-regional variation among respondents .  
Hicks , in 1969 , reported an apparently greater degree of 
consensus , and a high rank order correlat ion between 
pres tige rankings (over a very short lis t o f  occupations ) 
between New Guinea and Zambia (Hicks , 19 70 ) . A s tudy in 
Wes t Irian in 1962  found political roles to be ranked 
highes t ,  but this result prob ably reflects the limited 
employment opportunities of West  Papuans at the time , s ince 
no genuinely professional occupations were included in the 
survey lis t (van der Veur , 1966 ) . 
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Melanesian society it seems highly likely that the at ti
tudes , motives and personal qualities whi ch facilitate status 
mobility in that context will also be operat ive in exploit ing 
the opportunities for pres tige achievement in the modern 
sector . The crucial role of formal education in gaining 
modern sector employment makes the attitudes of senior second
ary students highly relevant , as well as providing a partial 
explanation of the results reported above . In what follows 
an attempt is made to relate these findings to the literature 
on pres tige in Melanesia.  

Prestige in Melanesian society 

As was dis cussed in the opening chapter of this monograph , 
one of the dis tinguishing features of Melanesian social 
structure is the absence of any significant degree of social 
stratification based on hereditary or ascribed criteria .  
Given the diversity of  the multitude of  small-s cale societies 
within Papua New Guinea , it is not surprising that observers 
have noted a variety of attributes and activities which lead 
to big-man s tatus . Moreover , since divergent interpre
tations of the mode of achieving pres tige within particular 
societies occur , it is perhaps unreasonab le to expec t a 
consensus to emerge in other than broad terms . It  seems 
clear (to repeat a s tatement quoted in Chapter 1) that 
' although leadership is everywhere achieved in competition 
with rivals , the nature of  the competition varies . And 
depending on the enterprises to which male pres tige attaches , 
the role of  "big-man" also varies ' (de Lepervanche , 19 73 : 22 ) . 

The competitive nature of status-seeking and the importance 
which e conomic activities assume in the lives of big-men in 
many societies have influenced some anthropologists to 
regard the big-man (if one may employ the terminology thus) 
as a ' classificatory b rother ' of  Economic Man . Scarlett 
Eps tein speaks of personal achievement in Papua New Guinea 
as being ' measured predominantly in terms of economic 
criteria '  (T . S .  Eps tein, 19 70 : 184 )  and uses the term 
' primitive capitalis ts ' to describe big-men in traditional 
Tolai society (1968) . Indeed , among the contemporary Tolai , 
economic criteria may be even more important , since ' part 
of their competitive spirit used to find expression in 
fighting ' .  But with the cessation of hos tilities , ' this has 
now been rechannelled into the economic sphere ' (T . S .  
Eps tein ,  1968 : 101) . The positive response of  Tolai big-men 
and their followers to economic opportunities has been a 
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crucial factor in the economic development of  the Gazelle 
Peninsula . 

Ruth Finney (19 71) and Ben Finney (196 8 ,  19 73) also acknow
ledge the p rimacy of economic criteria in the achievement o f  
pres tige in most societies in Papua New Guinea .  Moreover , 
the latter notes that ' economic accomplishment and political 
leadership were closely linked in the indigenous societies 
of the New Guinea Highlands • • •  Now , after three decades of 
Aus tralian cont rol • • •  this linkage between economic and 
political spheres not only pers ists but is expressed in 
mode rn ins titutions . A new generation of  leaders , who 
achieve s tatus in the market economy and seek elective 
political office , has developed in the Highlands ' (B . R.  Finney , 
1968 : 39 4) . One could infer from this that status is a function 
of economic success , and that the achievement of status is a 
pre requisite for political success , but it  is not clear whether 
economi c or political goals are dominant . The interdependence 
of motives is well expressed by Swift (1965 : 145 ) who states 
that ' pres tige , wealth and power are • • •  general human values , 
and • • •  the possess ion of political power will be  used to 
acquire wealth and pres tige , or  wealth for prest ige and power ,  
and s o  on ' (quoted in Arndt , 19 72 : 587-8) . 

With respect to the Tolai (and in contrast to Scarlett 
Epstein) , Richard Salisbury argues the primacy of  political 
goals . Big-men do not seem to aim for the possession of  
material wealth for its own sake ; rather they seek the 
ownership and/or control of valuab les for use as ' power 
tokens ' in order ' to regulate , measure and account for the 
flows of otherwise unallocated political rights ' .  Big-men 
give lipservice to the Tolai ' cultural ideology ' o f  status 
acquired through economic success , which serves ' as an 
opiate to compens ate the unsuccessful for their lack of 
power (and wealth) ' (S alisbury , 1966 : 114) . Salisbury , Ben 
Finney and , for that matter , Scarlett Eps tein are all agreed 
on the exis tence of a close association between pres tige and 
political power . It seems clear , however ,  that Salisb ury 
would regard an individual ' s  political power as the best  
predictor of his pres tige , whereas Eps tein would rely on 
ent repreneurial achievement for this purpose . 

Apart from political power , leadership may be attained less 
subtly ,  as Langness has observed , through ' sheer physical 
powe r ' . He adds that 



although • • •  leaders who attain prominence through 
physical strength and coercion are not generally as 
success ful as more temperate men with the ab ility 
to manipulate wealth and people , it remains true 
that many New Guinea societies allocate authority 
on the b asis of raw physical powe r .  Physical 
power , both in individuals and groups , is respected , 
valued and admired (Langness ,  19 7 3 : 153-4) . 
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Hence it should be regarded as another source of  pres tige in 
Melanesia , although perhaps of declining importance in the 
modern context , along with prestige acquired through warfare . 

Although Ben Finney ( 19 73 : 137)  has dismissed as ' untenab le '  
the dichotomy between ' ritualis tic ' coastal people and 
' pragmatic ' Highlanders , a dis tinction is connnonly drawn 
between modes of pres tige achievement in highland and low
land societies . According to de Lepervanche , ' the skills 
of a Highland leader are essentially secular ' ,  with emphasis 
on fighting and exchange , and there is some evidence that 
' energy and initiative formerly devoted to warfare is now 
channelled into the exchange sys tems ' (19 7 3 : 25 ) . On the 
other hand , ' the emphasis on ritual expertise in general is 
marked in the lowlands , and pres tige often attaches to the 
man who is skilled in ritual knowledge ' (de Lepervanche , 
19 73 : 26 ) . A particularly s triking example o f  the latter 
in a modern context is provided by Nigel Oram, who describes 
how post-contact social change in the Hula area of Papua 
left 'a vacuum in leadership at the village level which could 
be filled by some new ins titution ' (19 71 : 118) . The recruit
ment and education of  an indigenous pastorate by the London 
Mis sionary Society filled the vacuum, and its members came 
to exercise considerab le influence ,  both spiritual and 
secular , as well as enj oying high prestige . This pres tige 
and influence appear to have been as sociated with a number 
of dis tinguishing factors, which included pas tors ' level of 
education , knowledge of English , and higher standard of  
living ( due to  regular , though small , cash incomes , supple
mented by fringe benefits in the form of superior housing , 
and consumer goods and food contributed by villagers)  (Oram,  
19 71 : 124-5 ) . 

The subj ect of one of Ben Finney ' s  entrepreneurial case 
s tudies is a noted politician who 
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has earned his reputation as a business leader primarily 
from the service he has rendered his fellow Gorokans . 
His work as a DASF employee in introducing coffee through
out Goroka has contributed far more to his being known as 
a bikfe la man bi long bisnis than his own personal connner
cial accomplishments . Gorokan business leaders are proud 
of their inspirational and tutelary role in promoting 
local economic development , a process they call kirapim 
bisnis (business development) or kirapim p les ( local 
development) (B . R .  Finney , 19 73 : 86) . 

This account tends to support the roles played by the 
Service and Development variables in the model . 

The p receding survey of some o f  the literature on pres tige 
provides ample evidence of  the importance of  economic success 
and of personal powe r (in a variety of dimensions) in 
achieving the status of big-man in traditional society . No 
doubt di f ferent social groups ( and individuals) place 
different weights on these two attributes , so  that the degree 
of responsiveness to economic s timuli will be greater in 
cases where income factors predominate in the determination 
of pres ti ge . However ,  the evidence in Chapter 6 of  a 
uni formly high degree of association between income and 
occupational prestige in widely separated and disparate 
areas of  Papua New Guinea mus t be recalled . The combined 
influence in the model of  the two variab les Income and 
Fringes , which are comp lementary aspects of  gross income , is 
sufficient ly strong to suggest that economic criteria will 
be the decisive behavioural influence . 

Formal educat ion is a non-traditional factor of some 
importance in contemporary Melanesi a ,  which appears capab le 
of lending pres tige to occupations independently of its 
direct influence on earnings . In addition ,  the influence of  
the Service variab le is supported by  reference to the 
literature . 

From a policy viewpoint the primacy of  economic criteria 
in the achievement of  occupational pres tige (with consequent 
influence on career choices and labour market behaviour) is 
o f  considerable importance . As sugges ted in the previous 
chapter , income differentials may be manipulated to 
influence labour market behaviour and to correct market 
imb alances . The supply elas ticity of labour is likely to be 
greater with respect to income than with respect to any 
other variab le .  Nonetheless , according to Rottenberg 
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(1968 : 5 7 ) , ' it is not inconsistent with the classical model 
[ of the labour market ]  for another attribute than price to 
operate as an allocating ins trument ' .  But other , non
economic , variables appear to b e  less susceptible than income 
to manipulation for policy purposes . 

This study has presuned a causal link between perceptions 
of occupational ' pres tige ' and the behaviour of  j ob-seekers , 
based on the Melanesian propensity to maximize prestige . 
The exis tence of this link is supported , oddly enough, by the 
authors of a frontal attack on traditional occupat ional 
prestige s tudies (into which category the writer ' s work 
falls ) . Reviewing a number of  widely-quoted surveys , 
Goldthorpe and Hope claim that ' the theoretical bas is of 
these studies has often been confused , and • • • the occupational 
gradings they p roduce cannot be safely regarded as a valid 
indicator of a pres ti ge order • • •  conventional occupational 
pres tige rankings are better interpreted as rep resenting 
p opular evaluations of the general "goodness" ( in the b road 
sense of " desirability") of occupations ' (Goldthorpe and 
Hope , 19 72 : 21) . 

This is not the place to evaluate this claim, but if  it  is 
corre ct the writer has p roduced a ranking o f  occupations 
according to desirability rather than pres tige , and has 
demonstrated the importance of economic criteria in deter
mining that ranking .  The link between perceptions of the 
desirability of occupations and the behaviour of j ob-seekers 
is even more obvious than that between prestige and labour 
market behaviour , and enables policy prescriptions to be 
offered wi th greater confidence . 
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Chapter 8 

Aspirations and expectations 

The private investment models of migration and educational 
expenditure rely on the as if methodology , rather than on any 
statements of  intention by the individuals whose behaviour 
is observed . This reflects an occupat ional b ias on the part 
of economists who are less inclined than ' face-to-face ' 
social scientists to take people at their own word . There 
are excellent reasons for this . As Simon Rottenberg (1968 : 
62) points out , with respect to labour market behaviour , 

no appropriate inference on the weight attached by 
workers to different qualities in j obs can be drawn 
from the replies to questions about motivations for 
j ob-taking and j ob-changing • • •  responses couched 
in single motivational terms have other mo tivations 
implicitly imbedded within them. 

It is for reasons such as these that Mark Blaug (1968 : 218) 
finds interview data unconvincing s ince 

it is not what students or their parents think they 
are doing , but what they actually do that concerns 
us . It is preferable to check assumptions about 
motives by looking at the behaviour that is predicted 
by these asslUD.ptions . 

On the other hand , the surveys by the writer reported in 
Chapters 5 ,  6 and 7 approach the problem of  motivation 
obliquely . Techniques of  rankin g ,  where the informant is 
unaware of the purpose of the exercise , are more likely to 
reveal a person ' s  priorities and motives than a series of  
leading quest ions . 

But it  should not be thought that all direct survey 
evidence is inadmissible , especially in cases where obj ective 
corroboration is possible . Where ex ante s tatements o f  
intention b y  informants are subsequently translated into 

128 
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action , for instance ,  the direct survey approach is vindic- . 
ated , and the action is shown to have been premeditated and 
purposive . In terms o f  the as if methodology one could 
hypothesize that children are induced to complete a 
particular level of  educat ion by the returns available from 
wage-employment , and that if school leavers live in areas 
where such employment is not available , migrat ion to centres 
of  economic opportunity will occur . Such an hypothesis 
could be formulated ex post and tested , as Blaug suggests , 
by reference to the facts , but would be enormously strength
ened by ex ante evidence of the type described above . The 
purpose o f  this chapter is to present such evidence .  

I t  will b e  recalled that in the model o f  educat ional 
expansion and unemployment outlined in Chapter 2 a distinction 
was made , following Foster (1965) , between employment aspir
at ions and expectations . The former were defined as an 
ideal and unconstrained choice of occupat ion while the latter 
were choices dictated by knowledge of the realities of the 
labour market . This dist inction was applied to the Callaway/ 
Foster three-stage model o f  educational expansion (Callaway , 
19 63 , Foster , 1968) and it was suggested that a systematic 
relat ionship between aspirations and expectations would be 
observed during the various stages o f  educat ional expansion . 

In this chapter the results of  a survey of  the employment 
aspirations and expectations of primary , secondary and 
vocational students is reported . The survey was carried out 
in the period October-December 1968 , and the sample consists 
of tho se individuals interviewed for the purpose of  the 
income and prestige study reported in Chapter 6 .  Details of 
the s chools visited are contained in Table 8 . 1 .  It must be 
repeated that the sample was purposive , largely because of 
logistic problems which , especially at the primary school 
level rendered a random sample impracticable . ! 

The interviewees comprised approximately 6 per cent o f  
primary final examination candidates , 20  per cent o f  Form 
Four secondary candidates and 20 per cent o f  vocational 
trainees . In both the Gulf and Southern Highlands districts 
the writer contacted approximately 50 per cent of the eligible 
Standard Six primary populat ions . These two districts 

1
Districts visited were the Central , Gulf , Southern Highlands , 
Western Highlands , East Sepik, East New Britain and Northern 
Districts . 
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Tab le 8 . 1  

Det ails of s chools visited 

Dist rict School 
Class if-

Dist rict School Class if-
icat ion* icat ion* 

A. Pr imary 

Central Bavaroko A ,  u w .  Highlands Mt Hagen A,  u 

Koke M ,  u Kokglamp A,  R 

Koke M, u E .  N .  Britain Gaulim M ,  R 

Hanuabada M, u Navunaram A ,  R 

Hula A ,  R Kalamanagunan A ,  R 

s .  Highlands Mendi A, u Malabunga A, R 

Kiburu A, R ,  Gulf Murua A ,  R 

Mendi M, R Move ave A ,  R 

Map A ,  R Kukipi A ,  R 

Bela A, R Iokea A ,  R 

Oiyarip A ,  R Miaru A, R 

Tulum A ,  R Arehava A, R 

Er ave A,  R Ihu A ,  R 

Kagua A,  R Kerema A,  u 

Eas t Sepik Kub al ia A, R Terapo M, R 

Balik A,  R Mo ru M, R 

Wirui M , R Orokolo M ,  R 

No rthern Popondetta A, u 

B .  Secondary 

Central Kila Kila A East Sepik Brandi A 

Sogeri A Yarapos M 

Boman a M E . N . Britain Vu vu M 

Marianville M Ke rev at A 

No rthern Popondetta A Malabunga A 

c .  Vocat ional 

Cent ral Badili A East Sepik Hawain R .  A 

s .  Highlands Mendi A w .  Highlands Mt Hagen A 

Er ave A E . N .  Britain Vunamami A 

Northern Popondet ta A Gul f Kerema A 

* Clas si ficat ion code : A Administrat ion , M =  Miss ion , U = Urban , R = Rural . 
The U / R  classif icat ion (primary s chools only ) is based on locat ion and the 
proport ion of child ren whose fathers were in wage employment .  
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present a marked contrast in certain important respects 
(although they have in conunon the fact o f  comparatively 
limited wage-employment opportunities) .  

The peoples of  the Southern Highlands are less sophisticated 
than tho se of the other areas surveyed ,  and are probably as 
unsophisticated as any maj or population group in Papua New 
Guinea . At the time o f  the survey administ rative control by 
Europeans had b een established for less than two decades , 
and labour migration on any scale had occurred only within 
ten years . 2 On the other hand , the Gulf District has been 
subj ect to Mission , Administration and plantat ion influence 
since the late nineteenth century , and is notable not only 
for the large proportion o f  its de jure population absent at 
any time , but also for the tendency of its emigrants to 
concentrate in urban areas , especially Port Moresby . It was 
felt that concentration on these two districts would provide 
some test of the proposition that exposure to the formal 
educat ion system overrides regional differences to establish 
a gener.ally uniform pattern of aspirat ions and expectations 
among the products of the s chools . 

It might be thought that senior primary s chool children 
are too innnature to have given any serious thought to their 
future occupations . Certainly one would have little confidence 
in the results of such a survey among Australian children o f  
the same ages . 3 However , students in Papua New Guinea are 
in some important respects  more mature than their Australian 
age-peers and circumstances require them earlier to consider 
their career choices . No visitor who has seen children at 
primary boarding schools in Papua New Guinea caring for them
selves with self-sufficiency will doubt their maturity relative 
to Australian children . Moreover , students were interviewed 
soon after a maj or external examination which served to focus 
their attention on future s chooling and career prospects . At 
no point in the Australian educat ional system are children 
subj ected to so severe a hurdle as the primary final 
examination . 

Vocational trainees were included in the survey because 

2
rn a discussion of Highlands labour movements in 1957  (Brook
field , 1960) , the Southern Highlands District is not mentioned 

3 
Mean stated ages of  pupils were : Primary boys 1 3 . 96  years , 
girls 1 3 . 82 years ; Secondary boys 17 . 37 years , girls 1 7 . 63 
years ; Vocational boys 16 . 02 years . 
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according to the proj ections o f  educational expansion in the 
first  Five Year Deve lopment Programme (TPNG , 1968) , these 
institutions were to become , in percentage terms , the most 
rapidly expanding sector in the education system. 4 Designed 
to admit S tandard Six ' dropouts ' ,  the vocational centres 
were established in the hope that most  trainees would ' remain 
in rural areas to assist in communal cash cropping and 
business enterprises , or to apply their knowledge to village 
maintenance and construct ion ' (TPNG, 1968 : 101) . Vocational 
students were thus included in the survey to see whether 
their aspirat ions and expectat ions were in harmony with the 
obj ectives of their instructors . 

The survey instrument was adapted from a questionnaire 
employed by Philip Foster in Ghana (1965 : 310) . The writer ' s  
investigat ion was conducted in conj unct ion with a parallel 
survey by W. R. Stent in February 1968 which employed a more 
limited questionnaire , covered some of the same s chools and 
provided valuable corroboration of some o f  the writer ' s  
results (Conroy and Stent , 1970) . 

A slight , but significant, methodological inconsistency in 
Fo ster ' s  survey has already b een described . Whereas Foster 
required his respondents to make realistic career choices on 
the assumption that they would fail to gain entry to the next 
higher level o f  educat ion , no such restriction was imposed on 
respondents to the writer ' s  survey . 5 

The results 

One result of  the investigat ion was to verify the existence 
o f  substantial excess demand for po st-primary educat ion in 
the areas surveyed .  Some 83 per cent o f  Standard Six boys 
and 88 per cent o f  girls desired to continue at school . 6 

4Enrolments were proj ected to treble from 1 700 to 5250 between 
1968 and 19 73  {TPNG, 1968 : 100) . 

5see footnote 5 in Chap ter 2 ,  which discusses Foster ' s  argu
ment . What Foster took to be ' confusion and parallelism' in 
the responses to his pilot survey (1965 : 280) is interpreted 
by the present writer as indicating that Ghana ' s academic 
secondary school system had not y�t (in 1961) entered stage 
2 of the Callaway/Foster model , the phase o f  falling  employ
ment expectations . 

6The survey by W. R. S tent , which covered somewhat different 
ground and occurred before the primary final examination , 
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Despite the fact that fewer than 40 per cent o f  the 1968 
cohort could be  accommodated in Form One secondary in 1969 , 
the overwhelming preference o f  tho se who wished to continue 
was the academic secondary stream, rather than the one-year , 
terminal , vocational course . 

The pattern was scarcely different at Form Four level . 
There 77  per cent of  boys and 68 per cent o f  girls aspired 
to continue to post-secondary inst itutions . Given the wide 
range o f  training options open to secondary leavers at the 
end o f  1968 , however ,  these aspirations appeared quite 
realistic . They are also consistent with experience else
where . Thus Foster remarked that 

once Ghanaian students ·have been fortunate enough 
to gain access to the selective secondary schools 
they become committed to a continuous program of 
full-time studies beyond the secondary level 
(1965 : 261) . 

It was hardly surprising therefore that in 1968 , and for 
several years after , employers in Papua New Guinea experienced 
difficulty in directly recruiting Form Four leavers . 

Employment aspirations 

When asked to specify an ideal occupation , students 
nominated more than one hundred separate j obs . In order to 
present the information in a more comprehensive form these 
occupations w.ere classified into broad categories corres
ponding to those used in the manpower proj ections of the 
first Five Year Deve lopment Prograrrone (TPNG , 1968) . 7 

6 ( Continued) 
recorded an even more emphat ic result ; 9 3% of boys in his 

sample wished to continue . 
7
The classificat ion is as follows (TPNG , 1968 : 86 ) : 

HIGH LEVEL - Class A 
Pro fessional , managerial and related workers . 
This class covers the professions and administrative and 
executive o fficers in the top income b rackets in both the 
public and private sectors . Except for top-level entre
preneurs and public servants a university degree is required . 
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The ' realistic ' or expected occupat ions nominated by 
respondents have been similarly classified , and the two 
sets of j ob choices are set out for each school group in 
Table 8 . 2 . 8 This enables a visual comparison o f  aspirations 
with expectat ions to be made . 

In terms of  the model outlined in Chapter 2 ,  a widening 
gap between aspirations and expectations should occur as the 
experience o f  unemployment forces a downward revision o f  the 
lat ter . No such gap is evident from Table 8 . 2 .  Rather than 
suggesting ' confusion and parallelism' in the responses of 
students , however ,  this reflects the stage of educat ional 
expansion reached by Papua New Guinea in 196 8 .  In other 

7 (Continued) 
Class B 

Semi-pro fessional , higher technical and sub-management 
Technical officers with post-secondary diploma-type qualifi
cat ion . Diploma courses must be of at least two years 
duration . Positions requiring post-secondary educat ion , 
such as teachers , and po sitions where a lllliversity degree 
is usually desirable but not essential are included in this 
class . Assistant managers in private enterprise . 
MEDIUM LEVEL - Class C 
Skilled 
Trained technicians , qualified artisans , clerical workers 
with intermediate high school education and other posit ions 
requiring a secondary educat ion and/ or specialised training . 
LOWER LEVEL - Class D 
Semi-skilled 
This class covers the group of workers who require a year 
or more of experience or formal training in order to qualify 
for a j ob .  It includes low level clerical workers and 
various semi-skilled tradesmen , etc .  

Class E 
Unskilled 
All occupat ions not elsewhere covered . The bulk of this 
class would consist of labourers , drivers , messengers , 
cleaners and similar workers . (Although not explicitly 
mentioned , indigenous farmers who se activities are 'wholly 
or mainly money-raising ' are also included within Class E . ) 

8Tables 8 . 2  to 8 . 5  are revised versions of material 
previously published ( Conroy and Stent , 19 70) .  Greater 
familiarity with the procedures of the PNG Manpower Planning 
Unit has enabled the writer to prepare a more accurate 
classificat ion . 
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Table 8 . 2  

OccuEational asEirat ions and exeectat ions , bi maneower class 

Aspirat ions Expectat ions 

Class Boys Girls Boys Girls 
% i. % % 

Form Four A 1 7 . 3 10 . 7 15 . 2  5 . 4  

B 46 . 5  44 . 7  4 3 . 8  40 . 2  

c 2 8 . 0  32 . 0  38 . 2  4 7 . 3  

D o . o  8 . 9 o . o  3 . 6  

E 3 . 4  3 . 6  0 . 7 3 . 6  
* 4 . 8  o . o  2 . 1  o . o  

S tandard S ix A 5 . 6  3 . 4  5 . 1  3 . 0  

B 1 7 . 9  31 . 6  1 6 . 1  30 . 3  

c 30 . 4  2 5 . 5  29 . 4  2 3 . 5  

D 32 . 4  3 3 . l  36 . 2  36 . 5  

E 11 . 1  5 . 2  1 1 . 4  3 . 8  
* 2 . 7  1 . 1  2 . 0  2 . 9  

Vocat ional A 3 . 5  3 . 0  

B 4 . 0  3 . 5  

c 29 . 9  31 . 6  

D 3 6 . 3 39 . 2  

E 2 2 . 2  2 0 . 6  
* 4 . 0  1 . 9  

* Unclass ifiable and illegible o ccupat ional choices . Totals may not sum exactly 

to 100 because of rounding . 
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places at other times a methodology similar to that employed 
by the writer has revealed a gulf between aspirations and 
expectations (Foster , 1965 : 2 06-8 ; Silvey , 1969 ; Boyd and 
French , 1973) . 

In Chapter 2 the writer suggested that the primary school 
system in 1968 was approaching the end of stage one of the 
Callaway/Foster model . The advent of stage two would be 
accompanied by falling employment expectations among primary 
school leavers . If  this were indeed the case , a repetition 
of the survey described in this chapter should disclose some 
discrepancy b etween aspirations and expectat ions at primary 
level , a discrepancy which should become more marked with 
the passing of time . Given that the employment prospects of 
vocat ional trainees are probably little better than those of 
primary leavers , similar results might be expected of  
surveys conducted at  that level . 

On the other hand the prospects for employment and further 
t raining of Form Four leavers in 1968 j ustified a level of 
expectat ion quite as high as their aspirations . It was 
suggested in Chapter 2 that the secondary system might reach 
the end of stage one by about 19 78 , when surpluses of Form 
Four leavers would have become apparent in the labour market .  
Consequently one would not expect any discrepancy between 
the aspirat ions and expectat ions of Form Four students unt il 
after that date . 

The manpower classification employed in development 
planning in Papua New Guinea is , in fact , a skill hierarchy . 
In Chapter 6 it was demonstrated that a classificat ion of  
j obs according to  manpower criteria was strongly and posit
ively correlated with a classificat ion of the same j obs 
according to prestige . From this it was concluded that the 
hierarchies of occupat ional prestige and skill in Papua New 
Guinea were , to a large degree , co-extensive . On this basis 
it is instruct ive to examine the patterns of aspiration of 
the three school groups , shown in Table 8 . 2 .  There appears 
to be a level of aspirat ion typical of each level of the 
educat ion system, with the aspirat ions of  senior secondary 
students clustered in the top half of the skill/prestige 
hierarchy . This accords with the findings of a comparable 
survey conducted in the Ivory Coast and cited in Chapter 2 
(Clignet and Foster , 1966 : 148) . 
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Supporting the contention that ' the further a student goes 
in the system,  the higher is his level of aspiration 
(Clignet and Foster , 1966 : 129) , the aspirations of  senior 
primary students are clustered somewhat lower , in the middle 
of the skill/prestige scale . Unlike vocational trainees ,  
these students have prospects o f  further pro gression through 
the educat ion system,  whereas vocational centres of fer a low
level terminal course . Consequently , the aspirations of 
vocational trainees are clustered in the middle and lower 
sections of  the skill/prestige hierarchy . While it is true 
that (as suggested in Chapter 2 )  occupational aspirations in 
Papua New Guinea are related primarily to the prestige 
hierarchy , it is also clear that one ' s  level o f  educat ional 
attainment is a maj or constraint on the expectation o f  
maximizing occupational prestige . 

Tables 8 . 3 ,  8 . 4  and 8 . 5  classify occupat ional expectations 
at the three levels in greater detail , and some character
istics of students '  expectat ions can be discussed briefly .  
At the Form Four level , boys antic ipated gaining a wide 
range of pro fessional ( class A) occupations , but girls 
confined themselves to the medical pro fession . Among sub
professional j obs , boys opted for a wide range o f  government 
employment while private enterprise occupations and teaching 
were of minor importance . On the other hand , among girls 
teaching was a maj or choice at both class B and class C 
levels . In general , the finding of  the Ivory Coast study 
that ' female choices tend to reflect European stereotypes 
concerning the types of employment appropriate for women ' 
(Clignet and Foster , 1966 : 129 ) , holds good for Papua New 
Guinea .  The pattern is repeated among S tandard Six girls , 
with emphasis on nursing , teaching , typing and clerical 
occupat ions . 

Among the minority of Form Four boys who op ted for class 
C ( skilled) occupations , it is significant that skilled 
trades were quite as important as clerical work. Nor does 
this represent an uneasy compromise with the realities of 
the labour market - the same pattern is evident from the 
group ' s  employment aspirations . Although it is sometimes 
alleged that school leavers in developing countries disdain 
trade occupations in favour of clerical employment , this does 
not appear to be true of Papua New Guinea .  At Standard Six 
level fully 34 per cent of  all boys aspired to trade and 
technical o ccupat ions at . levels C (skilled) and D (semi
skilled) , while 31 per cent actually expected to find such 
employment . This is very much the most pre ferred class of  



138 

Table 8 . 3  

Form Four employment expectat ions 

Administ rat ion (% ) Miss ion ( %) All ( %)  

Boys Girls Boys Girls Boys Girls 

A :  Medical 2 . 4  10 . 0 o . o  2 . 8  2 . 1  5 . 4  

Other pro fessional 12 . 7  o . o 4 7  . 4  o . o  1 3 . 1 0 . 0  

B :  Medical 1 .  6 20 . 0  5 . 3 11 . 1  2 . 1  14 . 3 

Teaching 3 . 6  2 0 . 0  10 . 6  15 . 3  4 . 5  1 7  . o  

Mainly government 3 0 . 2 15 . 0  10 . 6  5 . 6  2 7 . 6  8 . 9  

Mainly private 6 . 3  o . o  o . a  o . a  9 . 6  a . a  

C :  Medical a . a  5 . 0  o . a  2 . 8  a . a  3 . 6  

Teaching 3 . 5  20 . 0 10 . 6  15 . 3  4 . 5  16 . 9  

Clerical 11 . 9 10 . 0  o . a  3 3 . 3  la . 3  25 . a  

Mainly government 7 . 1  o . o  o . a a . a  6 . 2  o . a  

Mainly p rivate a . o  o . o a . a  2 . 8  a . a  1 . 8  

Trades , technical 11 . 1  o . a  5 . 3  o . a  la . 3  a . o  

Self-employed 0 . 8 o . a o . o a . o  a .  7 a . o  

Uniformed services 7 . 1  a . a  o . o  a . o  6 . 2  a . a  

D :  Medical a . a  o . a  a . a  o . a  a . o  o . o  

Typing a . o o . o  a . a  5 . 6  o . a  3 . 6  

Shop as sistants a . o  o . o  a . o  o . o  a . o  a . a  

Mainly private o . a  o . a o . a  o . o  o . a a . o  

E :  Domest ics o . o  a . a a . a  a . o  o . a  o . a  

Miss ions o . a  a . o  o . o  2 . 8  o . a  1 . 8  

Mainly privat e a . a  o . o  a . a  o . o  a . a  o . a  

Farming , et c .  a . a  a . o  5 . 3  2 . 8  0 . 1 1 . 8  

Un classif iable 1 .  6 o . a  5 . 3 o . a  2 . 1  o . o  

Illegible a . a  o . a  o . a  o . a  a . a  o . o  

laa . o  100 . 0 lOa . a  100 . 0  lOa . a  100 . 0  

Totals may not sum exactly to laO due t o  roundin g .  



Table 8 . 4  

St andard S ix em2lol'.ment ex2ectat ions 

Administ rat ion ( % )  Miss ion ( % )  Urban ( % )  Rural ( % )  All (% )  
Boys Girls Boys Girls Boys Girls Boys Girls Boys Girls 

A :  Medical 2 . 1  2 . 1  3 . 1  3 . 9  3 . 1  7 . 1  2 . 1  1 . 0  2 . 4  2 . 6  
Other p ro fessional 3 . 1  o . o  1 . 5  1 .  3 4 . 7 1 . 4  2 . 1  o . o  2 . 7 0 . 4  

B :  Medical o . o  6 . 3 o . o  7 . 5  o . o  6 . 1  o . o  6 . 8  o . o  6 . 7 
Teaching 8 . 3 18 . 4  6 . 6  15 . 6  5 . 1  12 . 2  8 . 8  1 9 . 6  7 . 9  17 . 6  
Mainly government 6 . 2  7 . 9  5 . 4  o . o  7 . 8  7 . 1  5 . 4  5 . 1  6 . 0  5 . 6  
Mainly private 2 . 1  0 . 5  2 . 3 o . o  5 . 4  o . o  1 . 2  0 . 5  2 . 2  0 . 4 

C :  Teaching 8 . 3 18 . 4  6 . 5  15 . 6  5 . 0  12 . 1  8 . 7 19 . 5  7 . 9  1 7 . 6 
Clerical 1 . 8  1 . 3  1 . 4  1 . 6  1 . 0  1 . 4  1 . 9  1 . 4  1 .  7 1 . 4  
Mainly government 0 . 9  0 . 5  0 . 8  7 . 8  0 . 8 2 . 9  0 . 9  2 . 5  0 . 9  2 . 6  
Mainly private o . o  1 . 1  o . o  1 .  3 o . o  4 . 3  o . o  o . o  o . o  1 . 1  
Trades , technical 1 3 . 4 o . o  22 . 7  o . o  19 . 0  o . o  14 . 6  o . o  15 . 6  o . o  
Self-employed 0 . 5  0 . 5  o . o  o . o  0 . 8  o . o  0 . 2  0 . 5  0 . 4  0 . 4  
Uni fo rmed services 3 . 0  o . o  2 . 9  o . o  1 .  9 1 . 4  3 . 2  o . o  2 . 9  0 . 4  

D :  Medical 4 . 2  19 . 5  1 . 5  2 2 . 4  1 .  6 18 . 2  4 . 2  2 0 . 6  3 . 6  19 . 9  
Clerical/ typing 6 . 0  11 . 3 4 . 8  15 . 3  2 . 9  1 7 . 2  6 . 6  10 . 8  5 . 7 12 . 5  
Shop ass istants 2 . 1  3 . 7 1 . 5  1 .  3 2 . 3 2 . 9  1 . 9  3 . 0  2 . 0  3 . 0  
Tradesmen 1 3 . 4  o . o 2 2 .  7 o . o 19 . 0  o . o  14 . 5  o . o  15 . 6  o . o  
Mainly private 0 . 5  o . o  o . o  o . o  0 . 8  o . o  0 . 2  o . o  0 . 4  o . o 
Uni fo rmed services 8 . 8  1 . 6  8 . 6  1 .  3 5 . 9  4 . 3  9 . 8  o . o 8 . 9  1 . 1  

E :  Domest ic s  o . o  0 . 5  o . o  o . o  o . o  1 . 4  o . o  o . o  o . o  0 . 4 
Mainly private 3 . 3  3 . 2  1 . 5  o . o  3 . 9  o . o  2 . 6  3 . 0  2 . 9  2 . 2  
Farming , et c .  9 . 7  1 . 1  4 . 6  o . o  7 . 0  o . o  9 . 0  1 . 0  8 . 5  0 . 7 
Unclassifiable 0 . 7  0 . 5  0 . 8  1 .  3 o . o  o . o  0 . 7 1 . 0  0 . 7 0 . 7 
Illegible 1 . 4  1 . 6  0 . 8  3 . 9  1 . 6  o . o  1 . 2  3 . 0  1 . 3  2 . 2  

100 . 0  1 00 . 0  100 . 0  100 . 0  100 . 0  100 . 0  100 . 0  100 . 0  100 . 0 100 . 0  

Tot als may not sum exactly to 100 due to roundin g .  I-' 
w 
\0 
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Table 8 . 5  

Vocat ional trainees ' employment expectat ions 

Per cent 

A :  Medical o . o  
Other pro fessional 3 . 0 

B :  Medical o . o 
Teaching 0 . 5  
Mainly government 2 . 5  
Mainly private 0 . 5  

C :  Medical o . o 
Clerical 0 . 5 
Mainly government 1 . 0  
Mainly private o . o  
Trades , technical 2 7 . 6  
Sel f-employed 1 . 0  
Uniformed services 1 . 5  

D :  Medical 2 . 5  
Shop assistants 1 . 5  
Tradesmen 2 7 . 7  
Mainly private 2 . 5  
Uniformed services 5 . 0  

E :  Mainly private 9 . 5  
Farming , et c .  11 . 1  
Illegible 1 . 9  

100 . 0  

Note to Tables 8 . 3 ,  8 . 4  and 8 . 5  

Within each manpower class the writer has devised cate
gories in which a variety of occupations are grouped . Thus 
' mainly government ' and 'mainly private ' indicate occupations 
in which the worker is most likely to be employed by the 
Administration or private enterprise respectively . The cate
gories are not mutually exclusive : for example , in class C 
it was felt ·worthwhile to show clerical workers , tradesmen 
and members o f  the uniformed services separately while 
retaining the ' government ' and ' private ' categories as 
residuals . Medical workers are grouped separately in four 
classes , ranging from medical practitioners and dentists at 
one extreme to aid-post orderlies and malaria eradication 
workers at the other . Some difficulties arose when respond
ents indicated ' doctor ' as their career choice . In such 
cases they were listed under class A as choosing to become 
medical practitioners but there is always the possibility 
that some had in mind the aid-post orderly (dokta boi ) as 
their choice . 
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employment for primary leavers , far exceeding either aspir
ations or expectations for clerical work. It is hardly 
surprising that among vocational trainees this trend should 
be even more pronounced ; fully 55 per cent expected to find 
work as tradesmen . 

Preferences for f arm.ing 

Farming ,  fishing and related activities are included in 
class E (tmskilled) employment . Table 8 . 6  sets out the 
pat tern o f  preferences . It  appears to indicate the existence 
of a conflict between the expectat ions of students and the 
structure o f  employment opporttmities in Papua New Guinea . 
The first  Deve lopment Programme pointed out that 

the basic wealth of the country is in its agriculture 
and • • •  farming will be the natural (and rewarding) 
outlet for a large proportion of  the output of  the 
schools (TPNG, 1968 : 103) . 

It can only be assumed that farming did not seem sufficiently 
rewarding to all but a small proportion o f  the primary school 
leavers interviewed by the writer in 1968 . This is despite 
the fact that a campaign was conducted in primary schools 
during that year to influence students to choose agricultural 
careers . Classroom posters depicted the important role o f  
the farmer in a developing economy and teachers stressed the 
difficulties · of  finding wage-employment in towns . 

Table 8 . 6  

Preferences for farming 

Aspirations (%)  Expectations (% )  

Boys Girls Boys Girls 

Form Four 3 . 4 3 . 6 0 . 7 1 . 8  

Standard S ix 8 . 7 2 . 2  8 . 5  0 . 7 

Vocational 14 . 1  11 . 1  
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It is probably not surprising that so few Form Four 
students appeared to b e  interested in practical farming,  
given the range of  employment and further educat ion options 
open to them. (However , only about 6 per cent of  boys at 
this level nominated diploma courses in agriculture and 
forestry as their first  choice for further training. ) The 
small proportion of  primary l eavers interested in agriculture , 
on the other hand , indicates a serious discrepancy between 
expectat ion and reality in the districts surveyed , which is 
all the more disturbing if (as seems likely) it may be taken 
to reflect attitudes widespread throughout Papua New Guinea . 

Although a higher proportion o f  vocational trainees 
expressed interest in agriculture , the percentage was still 
disappointingly small , given the stated aim o f  centres to 
encourage trainees to engage in farming and other village 
enterprises . Even though the vocational centres do not 
purport to provide the training necessary for the skilled 
trades , the maj ority of their students hoped to be so 
employed - an expectation quite out of touch with the 
realities of the labour market , even in 1968 . 

The unpopularity of  agriculture is all the more striking 
in view o f  the fact that the maj ority o f  students interviewed 
came from farming families . Table 8 . 7  shows the proportion 
o f  students at each level who described their fathers as 
farmers . 

Table 8 . 7 

Percentage of fathers engaged in agriculture 

Boys Girls 

Vocational 7 1 .  9 

Standard Six 63 . 0  51 . 7 

Form Four 5 7 . 9  48 . 2  

Although the nature of  the sample precludes significance 
testing , the differences in proportions between boys and 
girls , and between educat ional levels , are suggestive . Girls 
enrolled at either level appear less likely than boys to come 
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from farming families , 9 and Form Four students appear less 
likely than tho se at S tandard Six to have agricultural 
backgrounds .  Vocat ional students appear to have backgrounds 
of lower socio-economic status . Remembering that these 
students were , in the main ,  primary school dropouts ,  it 
appears that educat ional achievement in Papua New Guinea may 
be influenced by economic and environmental factors quite 
similar to those which are observed to operate in more 
complex and economically developed societies . This is not 
to suggest that educat ional mobility in Papua New Guinea is 
restricted by so cial class to anything like the extent conunon 
in industrialized societies . There is no question that 
children of subsistence gardeners form a much larger proportion 
o f  the student body at the University of Papua New Guinea 
than children o f  manual labourers at any British (or 
Australian) university . A similar situat ion applies in a 
number o f  African countries (Foster , 1971 : 2 72-3) . 

Migrat ion pat terns 

Students were also asked to state the places where they 
expected to settle after leaving school .  This quest ion was 
complementary to the one on employment expectations , and the 
results are intelligible in terms o f  the high expectancy of 
non-agricultural wage-employment expressed by all groups of 
students . - Thus 50 . 3  per cent of  Form Four boys and 32 . 1  per 
cent of girls expected to leave their home districts . At 
the Standard Six level expectat ions of migration were even 
higher ; 5 6 . 1  per cent of  boys and 43 . 1  per cent of  girls 
expected to leave home to seek employment . Among vocational 
trainees the figure was 44 . 7  per cent . The pattern of 
movements anticipated by respondents may be observed in 
Tables 8 . 8  to 8 . 12 ,  which are arranged in matrix-fashion to 
show the districts of origin , and of choice , of all respondents 
to the survey . 

The pattern of  expectations among primary leavers is par
ticularly interest in g ,  both because of the size of the sample 
and the districts of origin of its memb ers . It is not 
surprising that students from the Gulf Dist rict exhibited the 
highest propensity to migrate . Migrants from the Gulf  have 

9 
In the survey conducted by W. R. Stent only 29  per cent of 
Form Four girls described their fathers as farmers .  However ,  
a high proportion o f  unclassifiable responses (17  per cent ) 

- may indicate a degree o f  equivocat ion by respondents .  
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Table 8 . 8  

Form Four bols : Eat tern o f  exEe cted migration , by district o f  origin 

District 
Gul f Cen tral M. Bay Northern E . H . D . Chimbu W . Sepik E . Sepik W . N . B .  E . N . B .  N . I .  B ' ville Manus Total o f  choice 

Gulf 1 0 0 0 0 0 0 0 0 0 0 0 0 1 
Central 2 44 0 2 1 1 0 1 1 3 1 1 0 5 7  
M. Bay 0 0 1 0 0 0 0 2 0 0 0 0 0 3 
Northern 0 0 0 0 0 0 1 0 0 0 0 0 0 1 
S . H . D .  0 3 0 0 0 0 0 1 0 0 0 0 0 4 
E .H . D .  0 2 0 0 0 0 0 0 0 2 0 0 0 4 
Chimbu 0 0 0 0 0 0 0 1 0 0 0 0 0 1 
W. Sep ik 0 0 0 0 0 0 2 2 0 0 0 0 0 4 
E . Sepik 0 0 0 0 0 0 0 9 0 0 0 0 0 9 
Madang 0 1 0 0 0 0 0 2 0 1 0 1 0 5 
Moro be 0 12 0 0 0 0 1 0 0 7 0 1 0 2 1  
W . N . B .  0 0 0 0 0 0 0 0 2 2 0 1 0 5 
E . N . B .  0 3 0 0 0 0 1 1 0 9 0 1 2 1 7  
N .  I .  0 1 0 0 0 0 0 0 0 0 0 1 0 2 
B ' ville 0 0 0 0 0 0 0 0 0 0 1 3 0 4 
Manus 0 1 0 0 0 0 1 2 0 0 0 0 1 5 
No answer 0 2 0 0 0 0 0 0 0 0 0 0 0 2 

3 69 1 2 1 1 6 21  3 24 2 9 3 1 4 5  



Table 8 . 9  

Form Four girls : pattern of expected migrat ion , by dist rict o f  origin 

Di s t ri ct o f  choice Wes t e rn  Central M. Bay E . H . D .  E . Sep ik Madang Moro be E . N . B .  N .  I .  Manus W. Irian Total 

Western 1 0 0 0 0 0 0 0 0 0 0 1 
Central 0 1 3  1 0 1 0 0 1 0 0 0 16 
M.  Bay 0 0 2 0 0 0 0 0 0 0 0 2 
Northern 0 0 1 0 0 0 0 0 0 0 0 1 
E .H . D .  0 0 0 0 0 0 0 1 0 0 0 1 
W . H . D . 0 0 0 0 0 0 0 1 0 0 0 1 
w .  Sepik 0 0 0 0 3 0 0 0 0 0 0 3 
E .  Sep ik 0 0 0 0 7 0 0 0 0 0 0 7 
Madang 0 0 0 1 0 1 0 0 0 0 0 2 
Moro be 0 1 0 0 1 0 1 1 0 0 0 4 
E . N . B .  0 1 0 0 0 0 0 9 2 0 0 12 
N . L 0 0 0 0 0 0 0 0 1 1 0 2 
B ' ville 0 0 0 0 0 0 0 0 0 0 1 1 
Manus 0 0 0 0 0 0 0 0 0 3 0 3 

1 15  4 1 12 1 1 1 3  3 4 1 5 6  



Table 8 . 10 

Standard S ix boys : pattern o f  exEe cted migrat ion , by district o f  or igin 

Dist rict of cho ice Gul f Cent ral M. Bay Northern S . H . D .  W . H . D .  W .  Sepik E . Sepik Moro be W . N . B .  E . N . B .  Total 

Western 7 2 0 1 5 0 0 0 0 0 0 1 5  

Gulf 5 3  1 0 0 3 2 0 0 0 0 0 5 9  

Cent ral 62 51 0 2 9 4 0 14 3 0 16 1 61 

M. Bay 4 4 0 0 1 0 0 0 0 0 1 1 0  

Northern 1 0 0 2 0 0 0 0 0 0 0 3 

S . H . D .  1 0 0 0 56 1 0 0 0 0 1 5 9  

E . H . D .  4 1 0 1 1 2 0 2 0 0 0 1 1  

Chimb u  0 0 0 0 2 2 0 0 0 0 0 4 

W . H . D . 0 1 0 1 6 2 2  0 1 0 0 0 3 1  

W . S epik 0 0 0 0 0 0 1 0 0 0 1 2 

E . Sep ik 3 1 0 0 0 0 0 19 0 0 0 2 3  

Madan g  4 2 0 0 5 5 0 3 0 0 5 2 4  

Mo ro b e  2 0  1 2  2 0 16 5 0 10 1 1 4 7 1  

W . N . B . 0 0 0 0 1 0 0 0 0 0 0 1 

E . N . B . 3 3 0 3 11 3 0 3 0 0 3 7  6 3  

N . I .  0 0 0 0 0 0 0 0 0 0 1 1 

B ' vil le 1 0 0 0 0 0 0 0 0 0 2 3 

Manus 1 0 0 0 0 0 0 4 0 0 0 5 

No an swer 2 2 0 0 0 0 0 0 0 0 1 5 

166 80 2 10 116 46 1 56  4 1 69 5 5 1  



Table 8 . 11 

Standard S ix girls : pattern o f  expe cted migrat ion , by dist rict o f origin 

Dis trict of cho ice W . D .  Gul f Cen tral Northern S . H . D . W . H . D .  E .  Sepik E . N . B .  Tot al 

W . D .  1 4 1 0 0 0 0 0 6 
Gulf 0 42 1 0 0 0 0 0 4 3  
Central 1 39 50 3 6 0 2 2 103  
M.  Bay 0 0 1 1 1 0 0 0 3 
Northern 0 0 0 3 0 0 0 1 4 
S . H . D .  0 0 0 0 7 0 0 0 7 
E . H . D . 0 0 2 0 0 2 0 0 4 
Chimbu 0 0 0 1 0 0 0 0 1 
W .H . D .  0 0 0 0 2 3 0 0 5 
E. Sepik 0 0 0 0 0 0 6 0 6 
Madang 0 2 2 0 2 0 0 2 8 
Moro be 1 3 9 1 2 1 9 3 29 
W. N . B .  0 0 0 0 0 0 0 1 1 
E . N . B .  0 0 1 0 0 1 0 4 0  4 2  
N . I .  0 0 0 0 0 0 0 1 1 
Manus 0 0 0 0 0 0 1 1 2 
No answer 0 1 1 0 0 0 0 0 2 

3 91  68 9 2 0  7 18  5 1  2 6 7  



Table 8 . 12 

Vocat ional t ra inees : pat t e rn  o f  expected migrat ion , by d i s t r i c t  o f  o r i gin 

D i s t ri c t  o f  cho i c e  Gul f  Cent ral M .  Bay N . D . S . H . D .  Chimbu W . H . D .  E .  Sep ik E . N . B .  Tot al 

Wes t e rn  0 1 0 0 0 0 0 0 0 1 
Gul f 22 0 0 0 0 0 0 0 1 2 3  
Cent ral 14 10 0 1 4 0 0 2 8 39 
M. Bay 0 1 0 1 1 0 0 0 0 3 
Nort hern 0 0 2 8 0 0 0 0 0 10 
S . H . D . 0 1 0 0 2 7  1 1 0 0 30 
E . H . D . 0 0 0 0 2 0 0 1 0 3 
W . H . D .  2 0 1 4 6 1 2 1  0 2 3 7  
w .  Sepik 0 0 0 0 0 0 0 1 1 2 
E .  S e p ik 0 0 0 0 0 0 0 3 0 3 
Madang 0 0 0 0 3 0 0 1 3 7 
Moro be 2 3 0 2 5 0 0 2 2 16  
E . N . B . 1 1 0 0 2 0 1 0 1 9  24 
No answer 0 0 0 0 1 0 0 0 0 1 

4 1  1 7  3 16 51 2 2 3  10 36 199 
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well-established communities of  kinfolk ready to receive 
them in a number of maj or urban centres ,  most  notably Port 
Moresby , while their opportunities for wage employment at 
home are limited (D . Ryan , 1965 , 1968 , 19 70) . Thus 68 . 1  per 
cent of boys and 5 3 . 8  per cent of girls expected to migrate 
from the Gulf District . In the East Sepik District 66 . 1  per 
cent and 6 7 . 0  per cent were the corresponding proportions , 
and although this district has a long tradition of  labour 
migration no great reliance can be placed on these results , 
since the number interviewed was small and confined to three 
schools . 

As with the Gulf sample , Southern Highlands respondents 
formed about 5 0  per cent of  the eligible population . While 
somewhat similar to the Gulf  in lacking local wage-employment 
opportunities for the educated , the Southern Highlands , as 
discussed above , has a short history of contact with the 
monetary economy . Potent ial migrants from this area also 
lack the urban contacts which facilitate chain-migration from 
the Gulf . Despite this , a high propensity to migrate was 
observed ; 5 1 . 7 per cent o f  boys and 65 per cent of girls 
(the latter a very small sample) expressed the expectat ion 
of  migration . 

Indeed the only exceptions to the general pattern were in 
the Central and East New Britain Districts ; presumably the 
existence of maj or centres of employment in Port Moresby and 
Rabaul influenced a maj ority of  students in each case to 
look within the home district for j obs . Given the expect
at ions of  wage-employment expressed by primary leavers , it 
seems that , in cases where local wage-employment opportunities 
for the educated are lacking , migration to centres of  
opportunity must be contemplated . 

Destinations of  migrants 

Although the general pattern of movements  anticipated by 
students may be observed from the matrix tables , more 
precise information concerning destinations of migrants was 
collected . Respondents were asked to specify the subdistrict 
and district in which they expected to work . Some wrote 
' Lae , Morobe ' ,  ' Rabaul , East  New Britain ' , or ' Port Moresby , 
Central ' .  In such a case it is conceivable that the 
respondent expected to work at a rural location within , say ,  
the Port Moresby subdistrict . This must b e  borne in mind in 
interpreting Tables 8 . 13 to 8 . 15 .  
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Table 8 . 13 

S t an dard S ix boys expec t ing to work in maj o r  t owns 

D i s t rict  of  o r i gin P o r t  Moresby Lae Rabaul 

Gul f 51 1 7  3 
Cent ral 2 7  1 1  3 
Milne Bay 1 
No rthern 2 3 
Southe rn Highlands 9 15 10 
We s t e rn  Highlands 4 4 1 
Eas t Sepik 14 10 3 
Moro be 3 
We s t  New B r i t ain 1 
Eas t New B r i t ain 16 4 9 

126 6 3  32 

Tab le 8 . 14 

S t andard Six girls expe ct ing to wo rk in maj o r  towns 

Dis t r ict o f  o rigin Port Moresby Lae Rabaul 

Wes t e rn  1 
Gul f 31 3 
Cent ral 16 6 1 
Northe rn  3 1 
Southern Highl ands 5 1 
We s t e rn Highlands 1 1 
Eas t Sepik 2 9 
Eas t New B r i t ain 2 3 14 

59 25 16 

Table 8 . 15 

Voc a t ional s t ud en t s  expe c t in g  t o  work in maj or t owns 

Dist rict  o f  origin Po r t  Mo resby Lae Rabaul 

Gul f 12 2 
Cen t ral 4 3 1 
No rthe rn 1 2 
Southe rn Highlands 4 5 2 
Wes t e rn  Highlands 1 
Eas t Sepik 2 2 
East New B r i t ain 8 2 8 

31 16 12 
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Students listed in these tables are those specifying Port 
Moresby , Lae or Rabaul and who in each case had neither been 
born in that subdistric t ,  nor were their families living 
there . Of the sample of  551 primary boys , 126 specified 
Moresby , 63 specified Lae and 32 Rabaul . When the number of 
students disqualified from the calculation by urban birth or 
residence is considered , it appears that perhaps 45 per cent 
of  boys from outside these three towns expressed the expect
ation of working there . This is not the only evidence of 
urban preference ; there were 20 boys who opted for Madang 
(subj ect to the same caveat expressed above for the three 
maj or towns) and a number o f  Southern Highlanders and Sepiks 
to whom Mt Hagen and Wewak, respectively , appeared as magnets . 
Kerema and Mendi were the expected destinations of some 
students in adj acent subdistricts . 

Standard S ix girls , selected on the same criteria from 
the total sample of 267 students ,  chose as . follows : Port 
Moresby 59 , Lae 25 and Rabaul 16 . In the last case , 14 of  
these girls lived in subdistricts adj acent to  Rabaul . The 
same reservation must be expressed about 9 boys who opted 
for Rabaul . The excellent transport facilities of  the Gazelle 
Peninsula would make it possible for many of these people to 
work in Rabaul while  living at home . On the other hand , 
there was a sprinkling o f  support for Madang , and for a 
number of  other district headquarters towns . Overall one 
gains the impression that rural girls have very nearly as 
strong a preference for migration to urban centres as rural 
boys , and the impression that students seeking work outside 
their home districts or subdistricts are drawn predominantly 
to urban areas is strongly reinforced . 

Vocat ional trainees appear to have a somewhat less pro
nounced preference for employment in urban areas . Perhaps 
35 per cent of rural trainees expected to migrate to the 
maj or towns . Nevertheless , if this propensity to migrate is 
representat ive of vocational trainees throughout the country , 
there are grol.lllds for concern that the scheme may prove less 
effective in reducing urban drift than is hoped by its 
proponents . 



Chapter 9 

Expectations and realities 

Expectations of future employment and migration expressed 
by school leavers in 1968 provide the starting point for a 
longitudinal study of their subsequent experiences . In this 
chapter data are presented which deal with the activit ies of 
the Standard Six group up to 1972 , a period sufficiently long 
to permit some preliminary conclusions to be drawn .  The 1968 
study laid the foundations for a long-term proj ect designed 
to trace the patterns of occupat ional and geographic mobility 
of the survey group well beyond the t ime-span covered in 
this monograph .  

The data are restricted to  the Standard Six group for a 
number of reasons . In the main , primary schools vis ited by 
the writer served compact and stable village communit ies , so 
that tracing the whereabouts of absentees was a relatively 
simple matter . On the other hand , vocational centres and 
high schools drew their students from quite wide areas , which 
in a number of cases have changed since 1968 . Consequently 
it was dif ficult to locate the class of 1968 in subsequent 
years by questioning children at tending the same school . An 
attempt by the writer to trace the vocational trainee sample 
in this manner proved a total failure . 

It will be recalled that a maj or feature of  the Standard 
Six sample was an extensive coverage of the Gulf and Southern 
Highlands dis tricts . There is much more scope in the Gulf 
for informat ion flows to occur from urban areas to the village , 
from the modern to the subsistence sector . Apart from any
thing else the j ourney to Port Moresby is both easier and 
cheap er than from the Southern Highlands to maj or urban 
centres (with the po ssible exception of  Mt Hagen) . Higher 
literacy rates among Gulf people and substantial concen
trat ions of Gulf migrants in urb an areas result in the 
occurrence of considerable rural-urban information flows 
through the mails . Moreover travellers from the Southern 
Highlands have , until very recently , had little experience 
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other than of  employment on rural plantations to communicate 
to their untravelled kinsmen . In economic terms , the mechan
isms for the dissemination of  labour market information have 
b een much better developed in the Gulf .  

I f  i t  i s  true that ' the individual maximises income 
subj ect to an informat ion constraint ' ,  and that ' to take 
advantage o f  an opportunity a migrant must be aware of  its 
existence ' (Nelson , 1959 : 44) , school leavers in the Gulf 
would appear better equipped to take advantage of urban 
employment opportunities . (This is t rue unless the formal 
educat ion system, rather than the informal mechanisms 
described above , is the maj or source of  labour market inform
at ion . ) If it is also true that the presence of large 
numbers of kinfolk in the dest ination region (which , besides 
act ing as a source of informat ion , lowers the costs and 
uncertainties associated with migrat ion) is conducive to 
population movement (Greenwood , 19 73 ; Levy and Wadycki , 197 3) , 
then once again one would expect a greater propensity to 
migrate on the part of Gulf s chool leavers . 

Certainly , in terms of  expectat ions , Gulf children 
displayed a greater propensity to migrate ( 68 . 1  per cent of 
boys and 5 3 . 8 per cent of  girls) .  It could not be said , 
however ,  that the Southern Highlands group was markedly more 
stable ; 51 . 7  per cent of boys and 65 per cent of girls ( the 
latter a very small sample) expected to leave the district . 
Students from both these districts gave promise of cons ider
ably greater mobility than students living near maj or urban 
centres , in the Central and East New Brit ain districts . 

What follows is a record of  the extent to which expect
at ions of  migrat ion by the primary leaver sample were 
subsequently translated into action . At the time of the 
survey in 1968 , students in thirty schools were given stamped 
addressed envelopes and asked to post a questionnaire to the 
writer on 1 March 1969 . Out o f  a total of 757  quest ionnaires 
issued 489 were returned , a response of 64 . 6  per cent . From 
these replies came information about the occupation and 
locat ion of respondents approximately three months after 
completing primary school (see Table 9 . 1) . Only 21 . 6  per 
cent of boys and 2 0 . 5 per cent of girls who replied had 
actually left s chool , and of  these approximately 60 per cent 



Table 9 . 1 

Locat ion o f  respondent s ,  1 March 1969 

At school Le f t  s chool 

Dist r i c t  
High s chool Vocat ional Repeat At home Le f t  home Tot al 
B G B G B G B G B G 

Cen t ral 31 32 6 3 0 1 7 3 3 2 88 

Gulf 41 14 12 5 2 1  20 7 7 1 7  8 152  

S . H . D .  2 6  1 0 1 7  0 9 0 1 7  3 6 2 90 

E .  Sep ik 33 3 3 0 5 4 3 3 3 1 58 

E . N . B .  41  22  3 3 2 1 1 1 0 0 74 

W . H . D .  14 1 1 0 1 1 8 1 0 0 2 7  

Tot al 186 82 42 11 38 2 7  4 3  1 8  2 9  1 3  489 

% 5 5 . 0  54 . 3  12 . 3  7 . 3  11 . 2 1 7 . 9  12 . 7 11 . 9 8 . 9  8 . 6  
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were living at home and 40 per cent had left home . l 
Considering that the mean ages of  the sample were only about 
14 . 25 years for boys and 14 . 1  years for girls on 1 March 
19 69 this reveals quite a high degree o f  mobility among 
tho se who had finished their educat ion . Moreover the res
ponses are clearly biased in favour of those continuing at 
school and against those moving away from home since the 
former group had stimulus from classmates to return the 
questionnaire while the latter , having altered their mode of 
life and place o f  res idence , were less likely to respond.  

Of 43  boys living at home , 7 had obtained wage employment , 
32 declared themselves to be seeking employment and only 4 
stated that they were doing village work , implying a willing
ness to remain within the agriculture sector .  Those looking 
for j obs nominated a wide range o f  occupations , fifteen in 
all , which mostly fell in manpower classes C and D .  Most of  
these were occupations which S tandard Six leavers had 
typically gained in earlier years and could conceivably gain 
even in the more difficult labour market of 1969 . A single 
girl living at home had found a j ob ,  11 said they were looking 
for work and 6 others appeared willing to remain within the 
tradit ional community . 

If  some of  those living at home had accepted life within 
the traditional sector , those leaving home had clearly 
rej ected it . Of 29 boys in this category only 5 had found 
j obs . The remainder nominated eleven separate occupations ; 
if anything their aspirat ions were more modest than those of  
the respondents who had remained home . A sprinkling of 
replies came from district centres : Mendi , Mt Hagen , Goroka , 
Wewak, while 4 came from Lae and 16 from Port Moresby , the 
latter largely from Gulf migrants .  Three of the boys in 
Port Moresby mentioned that they had come to the town in the 
hope o f  continuing their educat ion . Only 4 of the 1 3  girl 
migrants had found work . Ten wrote from Port Moresby , the 
others from minor urban centres . 

A contrast emerged b etween the experiences of respondents 
from the · Gulf and Southern Highlands districts . Of 24 Gulf 
boys who had left school , 17 had left home , mostly for Port 
Moresby . Of 2 3  Southern Highlands boys only 6 had left home . 

1
The fact that 11 . 2  per cent o f  boys and 1 7 . 9  per cent of 
girls were repeat ing S tandard Six in 1969 ( in defiance of 
o fficial policy , incidentally)  says something about the 
strength of the social demand for secondary education . 
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Among girls 7 out of  15 remained at home in the Gulf and 3 
out of 5 in the Southern Highlands . The greater mob ility of 
young Gul f people within a few months of  leaving school is 
probably explicable in terms of the network of relatives and 
contacts which awaits them on arrival in Port Moresby , 
facilitating their migrat ion . 

Two years later 

More recently , in February and March of 19 71 , the writer 
obtained further informat ion on the dispers ion of the sample . 
Head teachers in all thirty-five schools replied to a 
quest ionnaire , providing information about the people inter
viewed . Teachers were asked to gather this information by 
questioning their Standard Six classes so that the data 
presented reflect not only the experience of  the 1968 school 
leavers but also the information which children three years 
younger had about this experience . The assumption that 
expectations of school leavers are formed by observation of  
the behaviour and experience of  older primary graduates is 
basic to the writer ' s  analysis of school leaver behaviour . 2 

In March 19 71 the mean ages o f  the sample were approx
imately 16 . 25 years for boys and 16 . 1  years for girls . 
Table 9 . 2  sets out the details of the dispersion of  these 
students and is summarized in Table 9 . 3 . Compared with 1969 
a much larger percentage had now left school , and of  these 
(in the case of  boys , at least ) a larger proportion had left 
home . Very nearly half of those whose locat ion was known 
and whose educat ion was complete had left their home villages . 
Bearing in mind that the mean age of  the boys surveyed was 
only slightly more than 16 years , the legal minimum age for 
wage employment , the data reveal a very high propensity to 
migrate . 3 This propensity may increase with t ime as those 
remaining at home grow older . 

The district totals reveal a number of  contrasts . Boys in 
the Central , East New Brit ain and Western Highlands dist ricts 

2
certain informat ion collected by the writer from the class 
of 1968 (relating to earlier cohorts of s chool leavers ) is 
dis cussed elsewhere (Conroy , 19 72c) . 

3
of course , in the absence of  detailed dat a on the character
istics of all absentees , this says nothing about the influ
ence of educat ion , per se , on migrat ion . 



Table 9 . 2  

DisEers ion of 1968 Erimar� school leavers , March 1 9 7 1  

Further educat ion Wage employ-
ment at or 

District High s chool Vocational Other Village work near home Left home Unknown Total 
B G B G B G B G B G B G B G B G 

Gulf 56  2 1  7 2 15 25 48  6 3 5 3  1 6  5 5 1 6 7  9 5  

S . H . D .  2 9  10  .1  8 19  4 1 1  1 4 4  3 7 2 1 1 9  2 0  

Central 4 1  3 4  9 1 7 2 1  15 10 7 2 5 3 84  7 1  

W . H . D .  1 3  2 1 5 1 7  2 2 3 3 5 4 6  7 

E .  Sepik 29  6 5 7 6 5 2 1 4 7 54  18  

E . N . B .  39 21 1 2 8 3 11 15 3 8 10  2 1 7 3  5 1  

Northern 8 2 1 1 9 5 

Total 215 96 10 4 50 6 86 9 7  42 2 7  1 1 8  2 7  31  10 552 26 7 
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Table 9 . 3  

Sunnnary of data 
1968 primary school 

Still being educated 

Living at home 

Left home 

Unknown 

on dispersion of  
leavers at  March 

Boys (%)  

49 . 8  

2 3 . 2  

21 . 4  

5 . 6  

100 . 00 

1971 

Girls (% )  

38 . 2  

4 7 . 9  

10 . 1  

3 . 8  

100 . 00 

are close to the employment opportunities of  Port Moresby , 
Rabaul and Mt Hagen and exhibited a correspondingly lower 
propensity to migrate . In the Gulf and Southern Highlands , 
however , the maj ority of boys with a completed education had 
left home for centres of greater economic opportunity . Table 
9 . 4 shows the location of  male absentees . Boys from the 
Gulf were drawn st rongly to Port Moresby , although small 
numb ers were scattered widely throughout Papua New Guinea .  
A maj ority o f  Southern Highlanders had migrated to Highland 
towns , notably Mt Hagen , while some had gone to coastal 
towns . Boys absent from the Rabaul area of East New Britain 
had been drawn in most cases to employment created by the 
Bougainville Copper proj ect . 

Differing propensit ies to migrate in the various districts 
support the contention expressed in Chapter 8 that , where 
lo cal wage-employment opportunities for the educated are 
lacking , migration to centres of opportunity must be contem
plated . By 1971 contemplation had given way to action for a 
significant minority of boys . This had not occurred to the 
same extent among girls , perhaps because of social and 
customary impediments to their free movement . Despite a 
slower response among Southern Highlands children ( shown by 
the data for March 1969)  it is not clear that in the longer 
run they will display a lesser propensity to migrate than 
young people from the Gulf . To this extent the hypothesis 
that exposure to the common experience of formal educat ion 
overrides regional differences is likely to be supported . 
When this factor is combined with limited local opportunities 
for modern sector wage employment the predictable result is 



Table 9 . 4  

1968 school leavers :  location 
of  male absentees , March 1971 

District 
Location 

Gulf S .H . D .  

Port Moresby 39 7 
Lae 2 1 
Rabaul 6 
Madang 
Mendi 3 
Other S .H . D .  1 5 
Goroka 2 1 
Mt Hagen 11 
Other Highlands 2 
Other Cent ral 2 
Kerema 2 
Wewak 2 
Other N . G .  

coast 1 
Bougainville 1 
Other N . G .  

islands 
Not stated 1 8** 

Total 5 3  44 

* All from a rural s chool . 

E . N . B .  

6 

3 
1 

10 

of educat ion 

E . Sepik W . H . D .  

1 
1 

1 

1 

1 3 
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Central 

5 * 

1 

1 

7 

** Mostly employed in uniformed services (police , army , et� ) 

a high propensity to migrate . 

The data gave little information concerning the employment 
realit i es facing the primary graduates of 1968 at that time . 
Many absentees were recorded vaguely as 'working in Port 
Moresby ' ,  ' employed by Burns Philp ' ,  and so on , but this 
gave no indication of the nature of the employment and does 
not inspire confidence in the data.  Such evidence may 
merely mean that the individuals concerned are known , at 
some t ime or other , to have been employed . Very few were 
recorded as currently unemployed but one suspects this may 
reflect a general feeling of optimism among village children 



160 

approaching the end of  primary schooling . ' So-and-so was 
working for Steamships in Moresby when last we heard ; he is 
still in Moresby , therefore he is st ill working ' .  The 
realit ies of  the urban labour market are probably harsher 
than these children realize . 

Data presented so far in this chapter have been static ,  
representing ' snapshots ' o f  the survey group , taken in 1969 
and 19 71 . But internal migration is a dynamic process , 
involving complex streams and counterst reams of  migrants . 
To gain an understanding of  the forces at work requires more 
than st ill photography ; some equivalent of a motion picture 
record o f  events is necessary . Aggregate data must be 
supplemented by a detailed case-study approach which attempts 
a continuous record of  ·the movements of individuals .  The 
remainder of this chapter presents such chronological data 
for some memb ers of  the 1968 sample . 

Between March and June 19 72  members of the group who had 
migrated independently to Port Moresby were interviewed 
personally . 4 From the survey of  1971  it was known that the 
largest single concentrat ion of migrants from the 1968 
sample was located there . In the event 50  persons were 
contacted who satisfied the definit ion o f  an independent 
migrant adopted for the purpose of  the exercise . 5 Of this 
number 40 were j udged to be memb ers of the urban monetary 
workforce in the sense that they were either employed or 
involuntarily unemployed , while the remainder were outs ide 
the workforce for a variety of reasons . The 50 persons 
interviewed probably represent a substantial maj ority of all 
independent migrants from the 1968 sample who had found their 
way to Port Moresby at the t ime of the survey . Table 9 . 5  
sets out certain details of the group . 
4

The material which follows has been previously published in 
an art icle ( Conroy and Curtain , 1973)  which includes some 
case-studies not des cribed here . 

5
Those included were persons coming (or remaining) of  their 
own volit ion to reside in Port Moresby and excluding the 
following cases : 
a) Persons transferred by their employers to Port Moresby 

(as in the case of a man who enlisted in the army at 
home and was trans ferred to Port Moresby for training) . 

b )  Persons coming to the city specifically to pursue further 
educat ion o f  a type not available at home . (On the other 
hand , persons in category (b ) who elected to work in Port 
Moresby on completion of  their educat ion were included . )  
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Table 9 . 5  

Independent migrants contacted in Port Moresby 

Male Female Total 

In workforce 37 3 40 

Not in workforce 6 4 10 

Total 4 3  7 50 

The migrants interviewed came from ten s chools in the 
Gulf and Southern Highlands Districts , with the former group 
p redominating .  The number of Southern Highlanders is too 
small to enable many conclusions to be drawn but these young 
men are of particular interest since they are the advance 
guard from an area which has hitherto yielded few educated 
migrants to the maj or towns of Papua New Guinea . The places 
of origin of the migrants are indicated in Table 9 . 6 .  

Table 9 . 6  

Primary schools attended by migrants 

District School Male Female Total 

Gulf  Ihu 4 4 
Miaru 10 2 12 
Iokea 7 2 9 
Terapo 5 5 
Move ave 9 9 
Moru 1 1 
Murua 1 1 
Kukipi 4 1 5 

Southern 
Highlands Oiyarip 3 3 

Kagua 1 1 

43  7 50 

The discussion which follows draws upon the raw data of 
the 1968 survey to describe the age , family background and 
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migration expectat ions of the fifty individuals who formed 
the survey group . The mean stated ages of the migrants 
(calculated from their 1968 responses ) were 18 . 8  years for 
women and 18 . 2  for men at the time o f  their interviews in 
Port Moresby in 1972 . The latter figure was significantly 
older than the mean of 17 . 5  years for all males contacted in 
the 1968 survey . This indicates the possibility that age has 
an influence on migration and that more movement may occur 
as the age of the group rises . 

In 1968 , 50  per cent o f  the migrants had describ ed their 
fathers as farmers , but it is likely that the fathers of 
others were also engaged to some extent in agriculture . For 
example , the fathers of  four were village pastors , but they 
and their families were no doubt  largely self-supporting in 
garden produce . Probably at least 70 per cent of  the group 
came from families whose income was derived largely from 
subsistence activities . 

The following information extracted from the 1968 data 
shows quite clearly that most members of the group contacted 
in Port Moresby had made plans to migrate while still at 
primary school . Only 14 per cent expected to live and work 

Table 9 . 7  

Migrants ' expectations in 1968 of  future locat ion 

Number % 

Own subdistrict 7 14 

Elsewhere within own dist rict 7 14 

Port Moresby subdistrict 18 36 

Other maj or urban subdistricts 12 24 

Other 5 10 

No answer 1 2 

5 100 

at home while 84 per cent anticipated travelling away from 
the home subdist rict . Of these fully 60 per cent named 
maj or urban areas (Port Moresby , Lae , Rabaul , Goroka , Wewak 
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and Madang) , while the remainder nominated various minor 
urban areas . Nor was there anything very fanciful about 
these plans ; as we have seen , by 19 71 various of their 
classmates were to be found in practically all these places . 
That these school leavers came to Port Moresby is less 
important than the fact of their clear intention to migrate 
in the first place . Once ·a young person in the Gulf District 
decides to leave home , practical considerat ions draw him 
almost invariably to Port Moresby . Similar cons iderat ions 
would appear to make Mt Hagen the most obvious destinat ion 
for Southern Highlanders . None of the four migrants from 
that dist rict had expected to move to Port Moresby , but all 
had expected to leave their home district . It seems likely 
that as t ime passes the behaviour of the 196 8  survey group 
will increasingly support the findings of a long-term longi
tudinal study of school leavers in the United States that 
' levels of migration performance in adult life are substan
tially influenced by migrat ion expectations in youth ' 
(Yoestling and Bohlen , 1968 : 498) . 

The group ' s  strongly expressed expectat ion of  urban 
living is intelligible in terms of an equally strong expect
at ion of  wage employment in urban occupat ions . Table 9 . 8  
offers a comparison o f  the future occupat ions expected in 
1968 with those actually held in 19 72 by the forty migrant 
workers . Only two students had expected to become farmers ; 
the bulk of  the group expected to find modern sector j obs of 
a largely urban nature , or j obs which (as in the case of 
teaching) would probably necessitate migrat ion from home . 

The 1968 survey showed that the employment expectat ions 
of senior primary students were , in the aggregate ,  unrealistic 
in the face of rising qualificat ions demanded by employers , 
the falling probab ility of obtaining further training and 
the sheer growth o f  numb ers of  school leavers . On the other 
hand , from the viewpoint of the individual student , the 
occupat ions chosen were in categories readily available to 
Standard Six students in previous years , and still likely to 
be achieved by some . Although rendered unrealistic by the 
circumstances of a rapidly changing labour market the 
expectations are modest enough . They represent considered 
choices on the basis of dated informat ion rather than the 
guesses of fanciful children . There is a cluster of occu
pat ions in manpower categories B (sub-professional) and C 
(skilled) , of  which teaching and a variety of skilled trades 
are most important . 
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Tab le 9 . 8  .i:-. 

ExEected and achieved workforce st atus of  migrants * 

Expected 1968 Achieved 1 9 72 

Manpower No . % Occupat ions No . Manpower No . % Occup at ions No . 
c lass class 

A A 
B 6 15 . 0  Teacher 4 B 

Pilot 1 
Fo res t ry o f ficer 1 

c 1 7  42 . 5  Skilled trades 9 c 1 2 . 5  Pot ter 1 
Teacher 4 
Clerical 1 
Cus toms officer 2 
Ships officer 1 

D 14 35 . 0  Army /police 3 D 15 37 . 5  Tradesman 4 
Tradesman 8 Cleri cal 4 
Typis t / clerical 2 Shop ass i s t ant 5 
Nurse 1 Typ ist 1 

Army 1 
E 2 5 . 0  Farmer 2 E 22 55 . 0  Clerical 10 

Manual 6 
Sto reman 3 
Shop assistant 2 
Child care 1 

No answer 1 2 . 5  

Never employed 2 5 . 0  

Totals 40 100 . 0  40 100 . 0  

* Applies to workforce members only . The clas sif icat ion is based on the pract ice of the Papua New Guinea Manpower 
Planning Un it and the wage rates paid to res pondents in 1 9 72 . 
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A striking feature of Table 9 . 8  is the unimportance of 
clerical work in the expectat ions of the group and its 
importance in reality . Here is a set o f  circumstances which 
contradicts the convent ional wisdom. The s chool leaver who 
demands a clerkship and scorns to work with his hands is a 
sto ck character of  colonial mythology . The reality for this 
group of migrants is that while many hoped for employment in 
trades and few for j obs in o ffices , labour market opport
unities dictated that many should work in o ffices and few 
should gain admission to skilled manual work . 

As Table 9 . 8  clearly shows , the young migrant workers 
had in 19 72 achieved occupational status well below their 
general level of expectat ion . None had gained entry to the 
training institut ions necessary for sub-professional status 
and only one had the training or experience which qualifies 
a class C (skilled) worker . (Of course this is not to deny 
that some of their former classmates , who are continuing 
their educat ion , are likely to enter the high level manpower 
categories . )  Some with a partial secondary educat ion will 
probably achieve higher levels through experience and on-the
j ob training . Others were taking correspondence courses to 
qualify for promot ion , but in general the picture is clear . 
This is quite apart from the group ' s  experience of  unemploy
ment , which has operated overall to reduce the returns from 
urban wage-labour . 

The 40 workforce memb ers had held a total of  61 j obs 
since leaving school , an average of about 1 . 5  j obs per 
worker . However ,  while one man had worked at seven j obs 2 3  
o f  the group had held only a single j ob ,  s o  that in general 
the turnover o f  labour has b een slight . At the time of the 
survey six young men , or 16 . 2% of the male workers , were 
unemployed . They had been out of work for the following 
periods : 1 week, 2 weeks , 1 month , 2 months , 4 months , 33 
months . The first o f  these had j ust arrived in Port Moresby . 
For the group of forty workers as a whole , approximately 17  
per cent of the t ime since entering the urban workforce (in 
Port Moresby and elsewhere) had been spent in involuntary 
unemployment . Thus , while there is no necessary connection 
between them, the two measures of unemployment support one 
another . Each indicates an average incidence of unemployment 
of about one-sixth of the group . However ,  the extent of the 
unemployment discovered is related to the definition of  
workforce part icipation which one chooses to adopt . A less 
rigorous definition than the one used here would indicate a 
higher rate of  unemployment , as a discussion of  some of  the 
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10 respondents excluded from the workforce will show . 

Kaipa was clearly voluntarily unemployed in terms of the 
definit ion offered by the writer in Chapter 1 . 6 Having 
recently completed an extended period of  highly paid and 
phys ically strenuous work with a mineral explorat ion team ,  
he was interviewed while spending three months resting in 
Port Moresby . He was to rej oin the team when explorat ion 
recommenced . It seems reasonable to  conclude that his 
supply price would exceed the going rate for whatever other 
work he might have done . 

More difficult , however , are the cases of Ume and Pura. 
They were interviewed while undertaking a fee-paying course 
designed to prepare them for office employment . Both had 
been unsuccessfully seeking work before this , and their 
willingness to take the course is evidence of their concern . 
One may be tempted to regard them as unemployed since their 
studies were part-time , occupying only an hour or two each 
day . 7 Easier ·to exclude were two young men , neither of whom 
had b een long in Port Moresby , nor had they ever worked or 
even looked for work . They were discovered attending a 
training course run by the Tourist Board , presumably in 
preparation for a labour market debut . 

The class ificat ion of  female migrants can also be dif fi
cult . Two girls were located , each of whom was married with 
a child and therefore excluded . But two s ingle girls posed 
problems . One had come to  Port Moresby about seven months 
before the interview and was helping to care for her sister ' s  
children . She claimed that she now wanted a j ob and would 
shortly seek the assistance of a relative who worked at the 
Labour Office . The other had been six months in the town , 
and had once asked unsuccessfully for work at a laundry . 
She had not tried again , though she would have accepted any 
work o ffered to her . Given that their employment prospects 
are so much worse than those of  young men , one wonders 

6 1 The voluntarily unemployed in urban areas include short-
term visitors (o f economically active status) , those genuinely 
res ting b etween j obs , and those whose supply price exceeds 
the wage for the occupat ion for which they are qualified , 
and who are not actively seeking other employment . '  

7
To count them as involuntarily unemployed would increase the 
number of  male workforce members to 39 , and increase the 
unemployment rate among them to 2 0 . 5 per cent . 
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whether such girls should be expected to seek work actively 
in order to be classified as involuntarily unemployed . 

A number o f  generalizat ions can be made about the 
experience of these migrant workers . Typically , they spent 
little t ime in the village after leaving school . Within a 
month 67 . 5  per cent had left home and 75 per cent within two 
months . Most . made the j ourney with relatives or friends , 
while almost all workers from the Gulf District were accommo
dated by  close relatives . However ,  it is an interesting 
comment on their independence that not one of  the respondents ,  
worker or non-worker ,  was living with his parents .  

The workers had been absent from home for periods ranging 
between three and a half years and one week. In the meantime 
15 , or 37 . 5  per cent , had returned to the village for vis its . 
These were during holiday periods or spells of unemployment , 
and were mostly for periods of  less than one month . Only 
three persons had made more than one trip home , and in only 
one or two cases does there appear to have been any attempt 
by an individual to reintegrate himself into the rural 
agricultural workforce . On the other hand there is a good 
deal o f  ambivalence in their attitudes to residence in Port 
Moresby , probably reflecting the economic insecurity of town 
life . Only about 20  per cent o f  the workers declared them
selves to be permanent or long-term residents of the town, 
while 30 per cent nominated short- to medium-term stays 
(from 1 to 10 years) . About 50 per cent were unsure of their 
plans , or made conditional statements ,  such as , ' I ' ll stay 
while I have a good j ob ' . Those intending to stay perman
ently were , for the most part , in relatively secure and well
paid j obs . 

Table 9 . 9  sets out the levels of formal education attained 
by the worker group . Forty-five per cent had gone on to 
post-primary education . Five boys had reached form three 
secondary level after attending an elite primary school 
which in 19 68 sent almost every pupil on to high school . 
Recent arrivals in Port Moresby , they were practically the 
first among their classmates to enter the urban labour market . 
A number were trying to improve their qualifications . Five 
had attempted secondary correspondence courses , one had 
attended a tourist industry training course and another had 
undergone a period o f  agricultural training before coming to 
Port Moresby . As mentioned previously the group outside the 
workforce included two tourist trainees and two commercial 
trainees . 
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Table 9 . 9  

Educat ion levels o f  migrant workforce members 

Level Number % 

Standard Six 22 55 . 0  

Vocat ional 9 22 . 5  

Form One 1 2 . 5  

Form Two 3 7 . 5  

Form Three 5 12 . 5  

40 100 . 0  

The mean wage received by thirty-one males working at 
the time o f  the interview was $20 . 30 per fortnight , which 
compared favourably with the Port Moresby minimum wage o f  
$16 for adult tmskilled males , especially considering the 
group ' s  mean age of 18 . 2  years . If salary increases over a 
period of  time are taken to  indicate the acquisit ion o f  
skill and experience on the j ob ,  there were seven males who 
had improved their workforce status by progressing from a 
salary below the mean to one above it with their current 
employer . One o f  the girls had a s imilar record .  Clerical 
positions generally paid below the mean and semi-skilled 
manual j obs above it . Assuming economic rationality and 
some knowledge of the labour market among Standard Six 
leavers , this may help to explain their pattern of  employment 
preferences in 1968 . 

Some case studies 

At this point it is proposed to recount the case histories 
of  several school leavers whose experiences point up certain 
characteristics of  the migration process . The first deals 
with a Southern Highlander and his case provides a number of  
contrasts with those of  Gulf migrants which follow . 

Mondo . Mondo attended primary school near Mendi with 
Y ap and Obi ,  and all three were respondents to the 1968 
survey . They enrolled at the Vocational Centre at Mendi in 
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1969 . Mondo and Yap were sent to Mt Hagen at the beginning 
of  19 7 0  to learn about beef cattle.  They were urged to set 
up their own cattle proj ect and encouraged to grow vegetables 
in order to accumulate the necessary capital . Mondo and 
Yap felt that this would take ' 40 years ' to achieve and so 
they decided instead to come to Moresby . Yap was quite 
explicit in his aim to save the necessary capital in Port 
Moresby , while Mondo described his visit as valuable in 
teaching him how business was conducted . The boys had 
attended school with a Papuan and persuaded him to write to 
his brother in Port Moresby for accommodat ion . They stayed 
with the brother until they were able to make their own 
arrangements . Mondo went to the Labour Office within days 
of his arrival , but found himself a j ob the next day by 
p ersonal applicat ion to a European bricklayer . He has worked 
for this man ever since , earning $25 a fortnight . Later he 
persuaded the man to erect staff quarters behind his business 
premises and Mondo was living there , in three rooms housing 
eighteen people . 

At the end o f  his first year in Moresby Mondo went home 
to Mendi on holiday and p ersuaded Obi to return to town with 
him. He was able to get Obi a j ob with the bricklayer . Two 
other friends were persuaded by Mondo ' s  letters to come to 
Port Moresby and they were also living with him. Mondo was 
quite definite that he would leave Moresby at the end of 
197 3 .  He thought he would like to work in Lae or Rabaul . 
Moresby was too expens ive and it might be possible to save 
money more easily somewhere else . 

The attitudes of these three Southern Highlanders , and 
of the fourth , a youth from Kagua , were reminiscent of 
Salisbury ' s  description of the Siane in Port Moresby 
(Salisbury and Salisbury , 1970 , 1972) . The Siane are 
described as viewing employment in town as a learning 
experience , and as an opportunity for the accumulation of 
capital for rural investment in trucks and trade stores . 
They regard themselves as merely temporary residents in 
Port Moresby . 

Similarly , these four young men planned to stay quite 
limited periods in town and there appeared to be a very real 
element of curiosity in their attidude to the experience . 
They pro fessed an ideology of rural investment , with cattle 
and fencing wire added to the usual list of  proj ects . Three 
actually claimed to be saving money and one at least had 
accumulated $50 . There was a contrast with the Gulf 
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migrant s ,  whose ambit ions appeared to  be directed more to  
achievement within the urban economic framework. Of  46  
respondents from the Gulf only two mentioned ambitions for 
rural investment . One youth planned to accumulate $600 over 
ten years and take an outboard motor home with him, while a 
married woman said that her husband was financing the 
erection of a permanent-materials house in their village . 

Another feature o f  Mondo ' s  story is the chain o f  migrations 
which commenced with his arrival in Port Moresby . He estab
lished a bridgehead in the town which permitted others to 
follow him. 

Hekoi . Hekoi came from the Gulf to Moresby within a 
month of  finishing primary school . After looking for a j ob 
for two weeks he was taken on as an assistant in a Chinese 
store at $10 a fortnight . The j ob lasted only two weeks and 
then after another two weeks he found work in a timber yard , 
this time at $6  a fortnight . But after another two weeks he 
became ill and was llllable to continue . Then followed a 
period of  \lllemployment which lasted a full twelve months . 
Towards the end of  this time he enrolled in a correspondence 
course to improve his qualificat ions , but did not persevere 
because o f  an opportunity to learn weaving which arose llllder 
a small industries program conducted by the Department of  
Busines s Development . After two or three months he became 
interested in pottery-making ,  another activity sponsored by 
the Department . Although his people have no t radit ion o f  
pottery , Hekoi displayed a natural flair for the work and 
was , after almost two years , regarded as an extremely 
promising craftsman .  

With two other yollllg potters he spent several months 
working in a studio in Queensland , and showed his work in a 
successful exhib it ion there . Within two years , Hekoi hoped 
to be able to set up an independent studio in partnership 
with another yollllg Papuan , under the sponsorship of the 
Department of Business Development . He doubted whether he 
would ever return to his village , other than for short visits . 

The third case study is of  an individual who was not 
classified as a workforce member at the time of  the survey . 

Hasu . Hasu did poorly in the 1968 Standard Six examin
at ion and came to Port Moresby with his uncle because the 
llllcle said he should look for a j ob .  He applied at the Labour 
Office but , although he was sixteen at the time , they told 
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him he was too small . By that time it was too late to start 
school again , so he spent the rest of the year at his 
uncle ' s  house in Hohola . Hasu has a relative who is a 
prominent polit ician and with his help gained admission to 
Standard Five in a town school at the beginning of 19 70 . 
When interviewed he was in the first form o.f a multi-racial 
high school , aged 19 and a full three years behind his 
contemporaries . He still lived with his uncle , but had been 
home each Christmas to visit his parents . They were happy 
to have him continuing his educat ion in Port Moresby . 

This story is by nq means an unusual one . It reflects 
the strength of demand for ,  and faith in , formal education 
as the medium for personal economic advancement . For some 
evidence o f  the extent to which repetit ion occurs , see Beck 
(19 70) and Zinke! (19 70) . Port Moresby attracts many young 
migrants who wish to take advantage of its superior educ
ational facilit ies , and in particular its very high admission 
rate of primary leavers to secondary school (Smith , 1971) . 

Mot ives for rural-urban migrat ion 

There is no doubt that , as discussed in Chapter 8 ,  social 
science research in the area of motivation is subj ect to many 
pit falls . The answers to ' Why ? ' quest ions may be coloured 
by ex post rat ionalizat ion or by the fact that the person 
answering has been changed by his experience to  the point 
where his original mot ives are forgotten .  However , the 
opinions expressed by these young migrants in Port Moresby 
are rendered credible by the existence of ex ante evidence 
of their expectat ions while still attending rural schools . 
The high degree of  consistency between the data collected in 
196 8  and - 19 72 render the latter admissible . 

In spite of  Rottenberg ' s  warning that answers phrased in 
single motivational terms seldom tell the whole story (1968 : 
62) , there is , nonetheless , a strong and recurring theme . 
When asked ' Why did you come to Port Moresby ? ' , 75 per cent 
of the worker group gave reasons directly connected with 
finding employment or earning money . The remainder ranged 
from the basically economic ( 'no good clothes in the village ' ,  
' friends said everything was free and there were plenty of 
j obs ' )  to the funct ional ( 'b rought my brother ' s  wife to 
town ' ) ,  the passive ( ' my brother told me to come ' ) ,  or the 
merely curious ( ' to find out what Moresby was like ' . ' j ust 
to have a look ' ) .  
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The attitudes of the small Southern Highland group have 
b een discussed above in connection with Mondo ' s  case study . 
What follows is largely concerned with the much larger Gulf 
District contingent . On several occasions spontaneous group 
discuss ions arose which involved the interviewer , some of  the 
respondents ,  and interested bystanders of the same age-group . 
On two occasions someone volunteered the opinion that the 
lack of companionship of his peers at home exerted strong 
pressure on a young man to migrate . If  j obs were readily 
available at home , many agreed , people would prefer to  stay 
there . One lad suggested that if  something like the 
Bougainville Copper proj ect were to happen in the Gul f ,  
people now in Moresby would go back home . 

Three people expressed fear of  fighting and ' payback ' 
killing between ethnic groups in town. Several others feared 
trouble with the police , who were increasingly act ive in the 
enforcement of vagrancy laws . This fear is a real barrier 
to the collection of social survey data and is responsible 
for underenumeration and inaccuracies in urban census 
statist ics . A degree of suspicion of  the motives of  the 
interviewer was evident on a number of occasions but it was 
normally possible to dispel this by ref erring to the 1968 
survey , which almost all respondents remembered clearly . It 
was also helpful to have the interviewer introduced to 
respondents by someone known to both . 

Many said that Moresby was not an easy place to live in . 
A person could not s·ave much and it was more difficult than 
life at home b ecause one needed money for everything . A 
Form Three leaver who came from a village with a sawmill 
would have preferred to stay home and work , if there had been 
a vacancy , because o f  greater opportunit ies to  save . However 
19 , or 56 per cent , of those employed at the time of  the 
survey admitted they were saving part of their earnings , 
while only 7 ,  or 21 ·per cent , claimed they were unable to do 
so . It was felt inappropriate to ask the remainder quest ions 
about savings because of . the circumstances in which the 
interviews occurred . Similarly , the presence of relat ives 
and friends during interviews inhibited the collect ion of  
any worthwhile informat ion on the amounts being saved . 

In the Konedobu squat ter 
the band playing in a nearby 
that social attractions , the 
people to migrate to towns . 
that he had read of  Africans 

settlement , within earshot of  
tavern , the interviewer suggested 
' bright lights ' ,  influenced 
A Teachers ' College student said 
coming to towns because o f  the 
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music and dancing there , and explicitly rej ected this as a 
factor in the Port Moresby situat ion . A listener j okingly 
interj ected that perhaps people came to town to hear the 
guitars in the Kone tavern , and this suggest ion was greeted 
with great amusement .  

As mentioned previously , leisure-time activities take 
place largely within social networks which are transferred 
from the village to the town. Even church-going (and more 
than 80 per cent of  respondents attended church services , at 
least occas ionally) tends to occur within this context . 
This is not to say that people do not enj oy the att ract ions 
of urban life , but these may be less  central to  their 
experience than is often supposed . 

In 1968 the members of  the group expressed little 
interest in farming and revealed strong preferences for urban 
residence . This might be interpreted as showing disdain for 
farming and manual work (an opinion sometimes imputed to 
school leavers) . and a belief in the intrinsic superiority 
of urban life . But these s chool leavers are willing to  work 
with their hands , as their strong preference for the skilled 
trades shows . Moreover there is no evidence of  a belief in 
the intrinsic inferiority of  farming as a career .  A more 
plausible hypothes is is that school leavers weigh occupat ions 
in terms of the monetary reward that may be expected , and 
that they see the towns as places where most of  the well-paid 
j obs are located . Both they and their parents view educat ion 
as the medium by which such employment is gained and it is 
natural that a school leaver should seek wage employment 
even if , in areas of limited economic development , this 
involves his leaving home . Conversat ions with young 
migrants in Port Moresby , however ,  do not support the view 
that it is the town , peP se , which attracts them� Rural
urban migrat ion by s chool leavers appears to be primarily an 
economic phenomenon , based on the perceived imbalance of  
advantages between urban and rural life . 



Chapter 10 

Urbanizat ion in Papua New Guinea : a development constraint 

Urban populations are growing rapidly in Papua New 
Guinea , both in absolute terms and as a proportion o f  the 
total . In the intercensal period 19 66-71 the indigenous 
population enumerated in urban centres grew from 103 , 645 
persons to  2 31 , 873 , and from 4 . 82 per cent of the tot 
population to 9 . 52 per cent . Quite clearly this is a rate 
of  urbanization high by any standards . l Table 10 . 1  sets 
out the relevant data.  

Modernizat ion , industrializat ion , urbanizat ion ; these 
are phenomena which appear , to a considerable extent , to 
have been co-extens ive . The history of today ' s  economically 
developed nat ions shows a set of fairly clear and consistent 
trends whi�h include occupat ional and spat ial shifts o �  
populat ion such that the proportion o f  people living in 
rural areas and engaging in agriculture has tended to 
decline while the proportion living in cities and employed 
in manufacturing ro se . Structural change in the economy , 
in its spatial , occupational and productive dimensions , is 
seen as an integral part of the development process and 
urbanizat ion has been regarded as a necessary condition of  
that process . 

The view is abroad that Papua New Guinea can best be 
assisted along the path of  structural change and economic 
development by policies which deliberately foster the 
necessary condition of urbaniz at ion . Pro fessor Gerard Ward 
in a widely discussed and influential paper has argued 
' that migrat ion and the rapid expans ion of towns are 
essent ial for economic and social progress and that urban
izat ion should be facilitated and encouraged , rather than 
frowned on and discouraged ' (R. G .  Ward , 19 71 : 81) , while 

lThus Frank calculates a weighted average rate of  growth for 
maj or African cit ies during the 1950s and early sixties of  
6 . 8% p . a . Only a few cities approached the rates more 
recently experienced in Papua New Guinea (Frank , 1968 : 252-3) . 

1 74 
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Table 10 . 1  

Indigenous EOEulation growth , 1966-71 

% 
% Annual 

1966 19 71 Increase 
growth 

rate 

Papua New Guinea 2 , 150 , 317  2 , 435 , 509 13 . 2 6 2 . 50 
All urban 

centres 103 , 645 2 31 , 873* 12 3 .  72 17 . 46 
Port Moresby 31 , 983 59 , 563* 86 . 2 3 13 . 24 
Lae 13 , 341 32 , 07 7* 140 . 44 19 . 18 
Madang 7 , 398  14 , 695 98 . 63  14 . 71  
Wewak 7 , 96 7  13 , 837 7 3 . 68  11 . 66 
Goroka 3 , 890  10 , 508 170 . 13 21 . 98 
Mt Hagen 2 , 764 9 , 257*  2 34 . 91 2 7 . 34 

* Some urban boundaries were redrawn before the 19 71 
census , incorporating settlements outside urban bound
aries in 1966 . Totals marked by asterisks are affected 
accordingly . In Rabaul (populat ion 22 , 39 3  at July 19 71) 
the revision was so drastic as to invalidate any 
comparison with 196 6 .  

Source : Papua New Guinea (19 7 3d) , annual average compound 
rates of growth calculated by the writer . 

Dr Marion Ward has stated that ' To attempt to stem the flow 
of urban migrat ion is • • •  a move which is intrinsically bad 
in relat ion to the political and economic development of 
this country ' (M. W.  Ward , 19 70 : 58) . While both papers are , 
in part , reasonable critiques of hasty and ill-j udged 
proposals to check population movement by restrictive 
legislation , the Wards seem to have gone beyond this to 
affirm posit ively the developmental stimulus of  urbanization . 
Urbanization , one suspects , is to them not merely a necessary 
condition of development ; it is a sufficient one . 

Moreover , according to Marion Ward , 

Urbanization is inevitable . Every developing 
country has experienced it , whether one thinks of 
countries which began to industrialize a century or 
two ago such as Brit ain , North America or 
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Australia itself , or countries such as  those of  
As ia , Africa and Lat in America where urbanization 
in the last two or three decades has been proceeding 
at a t remendous pace . As yet New Guinea remains 
behind the rest of the world in this , as in so many 
other things , and it is almost certain that nothing 
can prevent a great flood of urbanizat ion in New 
Guinea in the next few years (M.W .  Ward , 1970 : 57-8 ) . 

But there is an important qualitative difference between 
what happened in the nineteenth century and what is happening 
now. In the words of another observer , 

urban growth in the developing world today is not 
so much a measure o f  healthy , inevitable processes 
of modernizat ion as a pathological acceleration of 
urban ' cell-creation ' which could put whole societies 
into a terminal crisis of social and economic 
disintegrat ion (B . Ward , 1969 : 5 7 ) . 

The analogy with the earlier experience o f  today ' s  developed 
nat ions is misplaced . Then the growth of cities was in 
response to industrialization , and it is clear that the 
st imulus of industrialism preceded the growth of large 
cit ies . As Barbara Ward points out : 

In nineteenth century Europe • • .  as various countries 
crossed the threshold of industrialization , the 
proportion of the population living in cit ies of 
over 2 0 , 000 was invariably smaller than the proportion 
of  the working force engaged in manufacturing • • .  

Today in the developing world the pos it ion is almost 
exactly reversed . In country after country , the 
percentage of the populat ion in towns is considerably 
higher than the percentage of  men working in 
industry (1969 : 5 7) . 

The cit ies have come into existence ahead of  the indust rial 
system. Gunnar Myrdal makes essentially the same point in 
describ ing the count ries of South Asia as ' demographically 
premature ' in the nature and extent of their urbanizat ion , 
which has developed in a manner quite contrary to Western 
experience (Myrdal , 1968 : 46 7-8) . 

What Myrdal calls the ' ideology of  industrializat ion ' 
(1968 : 1150 ff)  appears to underlie the thesis proposed by 
Gerard and Marion Ward . Myrdal shows that the ideology of 
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indust rializat ion derives from the concept o f  agricultural 
\lllderemployment , a concept which implies the existence of a 
labour surplus in rural areas which can only be absorbed by 
industrial expansion .  Thus Western economists have tended 
in the recent past to believe ' that a radical improvement 
in the utilizat ion of labour in agriculture can come about 
only through industrialization ' (Myrdal , 1968 : 1154 ) . This 
convict ion is held with the greatest strength in areas where 
the man/land ratio is least favourable , but Professor Ward 
has no hesitation in applying the concept of  underemployment 
to Papua New Guinea . Discussing the problem of urb� llllem
ployment he states that 

Labour \lllderused in the town would in all probability 
st ill be llllderused if it had remained in the country . 
This is the case in Papua New Guinea . As a result 
the underemployed urban dweller who stays in town is 
not weighing his urban underemployment against full 
rural employment , but against rural underemployment 
(R. G.  Ward , 19 71 : 101) . 

This is not the place to review the debate on whether the 
concept of rural 1 \lllderemployment ' is properly applicable , 
even to the agricultural sectors of co\llltries experiencing 
genuine population pressure . Sufficient to say that it is 
a Western concept derived from Joan Robinson ' s  descript ion 
of  ' disguised \lllemployment ' in the urban sectors of advanced 
capitalist economies during the depression of the 19 30s , and 
that when it is applied to the agricultural sector of less 
developed countries it is normally llllderstood to imply zero 
marginal productivity of labour , and to be involuntary . 
Professor Ward appears to accept the latter condit ion ,  but 
it is not clear where he stands in relat ion to the former . 
If the marginal productivity of labour is zero in the 
agricultural sector this implies that total agricultural 
production would be maintained despite the removal of some 
of the surplus labour , if  the remainder then ceased to be 
1 \lllderemployed ' .  As Myrdal points out 

The entire approach in terms of the ' removal ' of 
a labour surplus in agriculture assumes that the 
supposedly superfluous workers have somewhere to 
go . This is consonant with the common , glib 
preconception that industrializat ion , by giving 
employment to the labour moving out of agriculture , 
is the main solution to the development problem in 
underdeveloped countries , even in the fairly short 
run (Myrdal , 19 68 : 2061) . 
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The applicability of the concept of ' underemployment ' to 
the agricultural sector in Papua New Guinea (and indeed in 
Melanesia as a whole) may thus be challenged on two grounds .  
Firstly , . there is the question o f  the marginal product ivity 
of labour which cannot seriously be claimed to approach zero 
in any significant area in the region . While populat ion 
increase probably makes decreasing returns to labour inputs 
a fairly general situation (with constant techno logy and 
other inputs) , it is nonetheless probably true to say that 
marginal products are st rongly positive and not great ly 
less than the average product of  labour . 

Secondly , there is the question of  the involuntariness of 
' underemployment ' .  Underemployment may be a reasonable 
descript ion of the state of the urban workforce as a whole , 
but only in the sense that many workers in Papua New Guinea 
experience periods of open unemployment , so that at any 
given time a proportion o f  the urban workforce is unemployed . 
(In Chapter 1 the writer argued against des cribing individuals 
as ' underemployed ' because of the virtual absence of an 
urban informal sector . )  Most observers would agree that 
this unemployment is to a large extent involuntary . But 
Pro fessor Ward , in the statement quoted above , appears to 
equate this situat ion with that existing in rural areas , 
where the ' underemployment ' is a voluntary state resulting 
from a lack of adequate incentives to induce the rural 
populat ion to increase its labour inputs to agriculture . As 
Jacob Viner has said of attempts to apply such reasoning to 
the rural sector : 

There is little or nothing in all the phenomena 
designated as • • •  ' underemployment ' which in so far 
as they constitute  genuine social problems would 
not be taken adequately into account by competent , 
informed and comprehensive analysis of  the phenomenon 
of low productivity of employed labour , its causes , 
its true extent and its possible remedies {quoted 
in Myrdal , 1968 : 2025 ; emphasis in original) . 

While there is no doubt that industrializat ion must play 
a part in the structural transformat ion of  the economy of 
Papua New Guinea ,  one may not share Marion Ward ' s  optimism 
that , 'while there is considerable unemployment in the towns 
of this country at present , the best way to meet this is to 
encourage the establishment of  further industries and 
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services ' (M. W.  Ward , 1970 : 59 ) . One of the reasons for the 
current reappraisal of the role of industrializat ion in 
development is that it has patently failed to solve the 
problem of urban unemployment in the less developed count ries . 
As a general rule in these countries the growth of manu
facturing employment has been disappointingly slow , partly 
because a manufacturer who wishes to produce efficiently by 
internat ional standards has a limited range of techniques 
available to him,  which are unlikely to use the abundant 
factor labour as fully as would be desirable for employment 
creat ion . Low interest rates and overvalued foreign exchange 
rates have also tended to favour the introduct ion of capital
intensive techniques of ·production in many cases , while the 
wage policies of newly independent governments  are often 
unfavourable to the growth of employment . Another factor , 
which to a certain extent is linked with the tendency for 
money wage rates to rise , is a secular improvement in 
labour productivity which is the result of the development 
of a more stable and committed urban workforce . Thus 
industrial employment may stagnate , or even fall , in the face 
of quite healthy rates of increase in the output of 
manufactures . 2 

Quite apart from these issues , however ,  is the possib ility 
that even a respectable rate of growth of industrial employ
ment may not serve to reduce the level of urban unemployment , 
either absolutely or relat ively . This will be true to the 
extent that employment creation in urban areas serves to 
st imulate the flow of rural-urban migrants .  If , as M. P .  
Todaro suggests , potential j ob-seekers weigh the probability 
of their obtaining wage employment as a factor in the 
decision to migrate , then the combinat ion of urban employment 
growth and posit ive income advantages associated with such 
employment may lead to growing urban unemployment (Todaro , 
1969) . There is evidence of sensit ivity to urban employment 
opportunities and income levels in at least one rural 
community in Papua New Guinea (Harding , 19 71) (quite apart 
from the evidence of awareness of income relat iv1it ies among 
rural school leavers in Chapter 6 )  and a case for the 

applicab ility of the Todaro model to this country is made in 

Chapter 4 .  

Gerard Ward , however , is not alarmed by the probability 

that modern sector employment will fail to grow as fast as 

2For discuss ion of these issues see Frank (1968) and Knight 

(1968) . 
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capable of promoting the informal sector . 5 Whatever the 
merits of such activities in rural areas , 6 allocating 
resources on a large scale to create an urban informal sector 
implies pess imism concerning the possib ility of productively 
employing people in agriculture , or of  preventing their 
migrat ion to towns . This pessimism is shared by Pro fessor 
Ward , who is concerned to ' absorb ' surplus migrant labour 
into an urban bazaar economy . Whether such pessimism is 
j ustified will be examined in greater detail below . 

Population movement out of agriculture 

Pro fessor Ward ' s  view of the impact of modernization on 
the distribut ion of  rural population is set out in his 
inaugural lecture at the University of Papua and New Guinea 
(R. G .  Ward , 1968) and is further developed in the paper to 
which reference has already been made . He examines the 
impact of social and economic change on a hypothetical 
Highlands community . Pacificat ion , road-building and the 
introduction of co ffee as a cash crop cause movements of 
population from fertile slopes ( formerly used for subsistence 
cropping and now likely to go out of production) to areas 
closer to roads . 

The density of  population now relates to principles 
of accessibility rather than variations in fertility . 
But whereas under a subsistence system of  agriculture , 
approximately one-quarter of an acre under crops 
might support one person , under commercial forms , 

5rf maximization of  urban informal sector activity is set as 
a maj or policy goal , the following measures might prove 
efficacious . (a) For the short term :  a general increase 
in urban money wages designed to accelerate the flow of 
migrants seeking ' formal ' sector employment . From among 
the increased numbers of ' trapped ' and ' dispossessed ' 
migrants ( to  use Garnaut ' s  terms) a class of hustlers would -
doubtless appear . (b ) For the longer term : a resolute 
re fusal to implement a populat ion policy . Maintenance of 
population growth at close to 3% p . a . will , before long , 
produce a new generat ion of  migrants willing to operate in 
the urban info rmal sector . 

6
The considerable potent ial of  the rural informal sector is 
demons trated among the Tolai of East New Britain . See 
Salisbury (19 71) . 



between 1 and 4 acres per head might be required . 
Therefore a change to cash cropping will require 
emigrat ion if levels of rural living are to rise 
( R. G.  Ward , 1968 : 14 ) . 
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It is not innnediately obvious why a switch to the culti
vation of permanent tree crops should require the use of  
much more land than shifting cult ivation of a quarter acre 
per head , especially in areas where a lengthy fallow interval 
is customary . Moreover , Ward ' s  model does not allow for any 
improvement in the technology and inputs used by traditional 
subsistence agriculture , which might be capable of  increasing 
the carrying capacity of the ' accessible ' areas to which 
population is drawn . Finally , there is the quest ion of the 
degree to which the further extension of road networks would 
be capable o f  rende·ring larger areas ' access:(.ble ' than at 
present . These two latter possibilities will be dis cussed 
in greater detail below. 

Professor Ward ' s  model o f  population movement is elaborated 
in his more recent paper .  It involves a pattern of  response 
to economic stimuli in which the first waves of  migrants 
from a district are recruited for agreement labour on plan
tations . The development of local cash cropping causes the 
supply of agreement workers for this relatively unrewarding 
task to dry up . In time , however ,  the process of  spatial 
redistribution o f  population described above leads to the 
out flow of waves of ' independent ' migrants ,  who are responding 
as much to a demographic/resource ' push ' as to the ' pull ' of 
urban economic opportunities . 

Rigorous testing of  empirical data is necessary before 
such a model can b e  substantiated . The evidence available so 
far is too fragmentary or impressionistic , and is by no means 
entirely favourable to the model . Thus the facts that urban 
migration may be financed by the proceeds of cash cropping,  
that migrants may own mature coffee trees at  home which are 
tended in their absence by relatives , and that they may 
quite consciously be using their urban soj ourn to accumulate 
cash and acquire skills for use in subsequent rural investment 
proj ects , do not appear consonant with the demographic/ 
resource ' push ' which features so prominently in the model . 
This is especially true if , as the Salisburys claim,  the 
adaptat ion of some Highlanders to urban life ' is explained by 
their orientat ions to the opportunities of a wealthy rural 
economy ' ( Salisbury

. 
and Salisbury , 19 70 : 11) . 
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Data from the 19 71 population census are now available 
and should enable the model to be  tested . The research of  
Geoffrey Harris (19 7 3) on 1966  census data is also relevant . 
In a series of  regressions attempting to explain interdistrict 
migrat ion by males , economic opportunity at the point of 
origin appeared to retard migrat ion , since average cash crop 
income per adult male was negatively and significantly assoc
iated with out flow. 7 Perhaps for the time being it is best 
to regard the Ward hypothesis as 'not  proven ' in Papua New 
Guinea . 

However ,  the conclusions which follow from acceptance of  
the Ward model , and the policy reconnnendations which the 
Wards make , are presented in urgent terms : 

amongst the consequences may be a real reduct ion in 
the area of land which is assessed as useable ; a 
new pattern of settlement may develop ; there may be 
a real reduct ion in the population which can be 
supported locally by agriculture , and therefore a 
great increase in the number of  potential and actual 
migrants who will have to find work elsewhere . 

And the policy suggestions : 

might not direct Government investment in urban and 
indus trial development give better returns in terms 
of employment and multiplier effects in the overall 
economy , than direct Government investment in rural 
development ? (R. G.  Ward , 1968 : 14) . 

Enough doubt has been cast on the ideology of  industrialization 
and the difficulties of  formal sector employment creation in 
urban areas to make one cautious of  accepting such suggestions . 
The quest ion then becomes one o f  determining the potential 
for productive investment of resources in rural development 
in Papua New Guinea ,  and the effectiveness of such investment 
in influencing urban drift . 

7
The level of  aggregation at which this analysis was carried 
out may have been too high . It would be preferable to test  
the relationship b etween cash cropping and migrat ion at 
subdistrict or census district level . 



Investment opporttm.ities within the rural sector 

There is a growing consensus among observers of the 
employment problem in less developed cotmtries that 

if  as much as 60  to 90  per cent of the population 
depends on ' tradit ional ' activities - agriculture 
in particular - then the economic upgrading of these 
activities must form the cornerstone of any 
strategy for solving the tmemployment problem 
(Turnham, 19 70 : 8) . 
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This generalization applies even to those countries experi
encing genuine demographic/resource push in rural areas . It 
is argued in this paper that circumstances in Papua New 
Guinea , and in Melanesia generally , are particularly 
favourable for such strategies . Thus , according to E . K. 
Fisk 

the factor limiting rural production is not so much 
the capacity to produce more , but rather the 
incentive to do so . In most of Melanesia the rural 
people live in a condition of primitive affluence , 
in which they produce sufficient t radit ional foods , 
housing and other necessit ies with the utilizat ion 
o f  only part of the land and labour resources 
available to them. Even with some cash cropping 
grafted on top of  thi s ,  there are few areas where 
these resources are fully employed , and with the 
improvements now available from new inputs and new 
technologies the productive potential of land and 
labour can be readily increased (Fisk , 1972 : 20) . 

This is the s ituat ion which Professor Ward confuses with 
' underemployment ' ,  but which is analytically quite distinct , 
as well as distinctly more favourable for development . Fisk 
urges that priority be given to agricultural research and 
extension to alter the pattern of subsistence agriculture 
from shifting cultivation to intensive continuous land-use . 

The sooner intensive techniques are introduced the 
better , for although land is not scarce , the spread 
of  cash cropping forces subsistence cropping onto 
less productive and less accessible land , and it 
affects the fallow period , and thus productivity , 
long before the supply of virgin land is exhausted . 



186 

This places a new interpretat ion on the changes in land
utilizat ion described by Ward , and shows emigrat ion o f  
populat ion from affected areas to be not necessarily inevitable. 
Indeed there is considerable potential for development in 
rural Melanesia , and at present levels of population density , 

whilst ' subsistence affluence ' still affords a 
concealed surplus , substantial agricultural and 
infrastructural investment from subsistence 
resources is possible . Such intensification [of 
agriculture ] can then be effected with very much 
smaller calls on the scarce capital resources of 
the monetary sector of the economy than will ever 
be po ssible again • • •  the extent of the increases 
in product ion so available is such that it should 
be possible . • •  to increase both the population of 
the sector and its living standards (Fisk , 1971 : 377 ) . 

It is implicit in Fisk ' s  assessment of the situat ion that 
the intensificat ion of agriculture can only postpone 
emigrat ion in the absence of a vigorous and effective policy 
of populat ion control . 

A complementary strategy to the intensificat ion of  agric
ulture is to be found in the extension of exist ing road 
networks in rural areas . There is evidence that rates of  
absenteeism in rural villages affected by roads tend to  be 
inversely proportional to the distance of the village from 
such roads . Among the Siane highlanders who have migrated 
to Port Moresby , 

virtually none come from tho se villages near the 
Highlands road who earn most lo cally ; those at 
a medium distance from the road have enough co ffee 
to provide them with the money for airfares to 
Moresby ,  and the individuals who come are either 
landless boys of about seventeen , recently married 
youths who have planted small areas of coffee and 
have left their wives to tend the bushes until 
they are bearing or older men with dependants who 
can do the part-time work of picking and drying 
and so provide a stable income while they , the 
household heads , go to town to earn large sums for 
investment on their return . Few come to Port 
Moresby from the more distant villages where they 
do not have the cash for their airfares and where , 
to earn money , they sign on for indentured labour 



on plantations , for which the employer pays the 
fare ( Salisbury and Salisbury , 1970 : 8) . 
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The Wosera area of the East Sepik district is frequently 
cited as one of  the few parts of Papua New Guinea suffering 
genuine population pressure on land resources . Lea and 
Weinand (19 71 : 131) , in a quantitat ive study o f  population 
trends in the Wosera , hypothesized that 

with an increasing population there must be either 
intensificat ion of land use with considerable 
change in present methods , or movement of  people 
out of the area . One o f  the cheapest ways of 
encouraging both is to improve communications so 
that ideas can flow in and people can readily 
flow out . 

On this reasoning the writers decided to  test the proposition 
that absenteeism would decrease with increasing distance 
from the Ma.prik-Pagwi road . In the event they calculated a 
significant correlat ion . 

However ,  the correlation is positive , indicating 
an increase in absenteeism with increasing distance 
from the road ; this inverts our original hypothesis 
(Lea and Weinand , 19 71 : 133 , emphasis added) . 

Thus it appears that , even in an area experiencing real 
demographic/resource push , roads are capable of increasing 
the absorptive capacity of agriculture . 

Investment in rural road networks is consistent with the 
strategy suggested by Fisk who , while pointing to the diffic
ulties associated with the expansion of  primary export 
income , states that 

the b est  prospects for Melanesian agriculture 
probably l ie in the product ion o f  food and raw 
materials for the internal market and in those 
export commodities where the country enj oys 
special advantages not shared by most other 
producing countries (Fisk , 19 72 : 15 ,  16) . 

Despite the recent buoyant trend in commodity prices , there 
is a general tendency to take a gloomy view of the longer
term outlook for Papua New Guinea ' s  export crops . This may 
not be j ustified , particularly in view of her minute share 
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in world production of any single crop , which confers 
opportunities for relative expansion not available to larger 
competitors . Moreover , as Meier points out , 

even if the price elasticity of demand for a primary 
commodity is generally low on world markets , it may 
be high from any one supplier among alternative 
sources of  supply . If the prices of  subst itute 
products in import ing countries rise relatively to 
the price of the primary export , the volume of  
export s may also increase . A developing country may 
thus benefit to the extent that it improves it s 
competitive posit ion in export markets and acquires 
a cost advantage over substitutes by increasing 
productivity (Meier , 1968 : 2 70 ) . 

Fisk calls for ' an increase in product ion o f  traditional 
staples , to replace rice imports ' and ' an  intensive attack 
on the problems impeding the marketing , distribut ion , regular 
supply and adequate storage o f  those alternative foods ' .  
This is a logical policy because ' There is virtually no maj or 
item of food that Melanesia cannot either produce quite 
satisfactorily , or produce an adequate substitute .  Nor is 
there , with the new agricultural technologies now available , 
such a shortage of  land or labour that food can be produced 
only at the expense of export agriculture ' (Fisk , 1972 : 15 ) . 
However ,  this latter observation might not hold good if  
official policy seeks to  ' facilitate ' urbanization , as  is  
proposed by the Wards . Fisk sees a cont inuing role for the 
subsistence sector in the economic development of Melanesia ,  
since the case for specializat ion of  farming i s  less strong 
than in other areas . A system of mixed subsistence and 
commercial farming is desirable since the former provides a 
secure base for engaging in the latter . 

Policies towards urbanization 

Geoffrey Harris has remarked that much of  the so-called 
' inevitability ' of urbanizat ion derives from its being 
accepted as inevitable (1971 : 52 ) . It is obvious that the 
spatial and occupat ional distribution o f  the population will 
change , although it is by no means obvious that this change 
will be uniformly favourable to economic development and the 
improvement of standards of living.  Casting the debate in 
terms of  the inevitab ility or non-inevitability of urbaniz� 
ation is unhelp ful , since what is at issue is not the 



reversal or  halting o f  urbanization , but simply the 
feasibility of controlling the rate o f  urbanization . 
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Any attempt to control rates of  rural-urban population 
movement by means other than compulsion implies a theory of 
migrat ion and the identificat ion of  causal factors . This 
enables the formulation of policy measures to influence the 
behaviour of migrants .  Marion Ward (1970 : 58)  cites two 
basic reasons for rural-urban migration , the first of which 
is demographic/resource push due to the commercialization of  
agriculture . ' Secondly , there are the attractions of  the 
towns themselves , the "bright lights" which to many villagers 
exert an emotional pull that must be extraordinarily strons ' 
It is not immediately clear what Dr Ward means by the 
'bright lights ' ,  although she does also refer to ' the hope 
of economic betterment ' (M. W .  Ward , 1970 : 58)  as a factor 
motivating migrat ion . The point is not petty . If  the lure 
of the bright lights is associated with a higher real income 
and material standard of  living in towns {due to the avail
ability of  a wider range of  goods and services from private 
enterprise and government) then the causal factors are 
economic as well as emotional . 

Similarly , Professor Ward , while emphasizing the cash 
benefits sought by migrants ,  states that 

A whole range of  social as well as economic motives 
is involved . They include the desire to extend 
one ' s  range of experience , the wish to avoid commtmal 
and cotmcil obligations and the dullness of village 
life , the need to earn cash for tax payment s , the 
desire to get children into school or to get further 
educat ion oneself , the attraction of  the variety of  
town life and the higher level of  services , public 
and commercial , which are available in non-village 
areas . Until rural areas are able to of fer modern 
social as well as economic attract ions , it will be 
very difficult to stem the drift away from village 
life (R. G.  Ward , 19 71 : 9 7 ) . 

But of this catalogue of  motives few are tmequivocally 
social ; most can reasonably be interpreted as seeking a 
higher real income for the migrant and a higher material 
standard of  living , either present or future . Apart from 
the dullness of village life and the variety of town life 
(which are two sides of the one coin) there is the alleged 
desire to avoid commtmal obligations . On the other 
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hand ,  success ful entry to urban wage employment may 
create new obligations for the migrant , and the occurrence 
of  considerable urban-rural cash flows indicates that many 
are either unwilling or unable to escape these obligat ions . a 

The desire to take advantage of  the superior educat ional 
facilit ies available in towns is also capable o f  an economic 
rather than a social interpretat ion . Evidence presented by 
the writer above , especially in Chapters 5 and 7 ,  indicates 
that Melanesians appear to regard educat ion primarily as an 
investment des igned to yield income-benefits . Since any 
investment appears less at tractive if  the costs associated 
with it are increased , there is scope for influencing this 
source of populat ion movement by means of educat ional policy 
changes . The desire to extend one ' s  range o f  experience 
may also be economically motivated to the extent that 
migrant s view urban j ob-experience as equipping them with 
skills which may sub sequently be employed in rural investment 
proj ect s  ( Salisbury and Salisbury , 19 70) . This point of 
view was expressed quite clearly by Mondo and his friends , 
in the case study of school leaver migrants from the 
Southern Highlands in Chapter 9 .  Paradoxically this is one 
motive fo r rural-urban migration which would become more 
important if the rural development programs advocated in 
this chapter were success fully implemented . 

What then are the ' b right lights ' ,  and how st rong a pull 
do they exert on rural people in Papua New Guinea ? This is 
an area in which assertion and speculat ion by expat riates 
are more common than hard evidence .  Such evidence as there 
is does no t always support the proposition that urban life 
is intrinsically attractive to rural people . So far as 
Siane migrants to Port Moresby are concerned , Salisbury 
(1969)  argues strongly against the proposition ; his view is 
supported by the writer ' s  account of interviews with young 
migrants in Chapter 9 .  

Under the circumstances the most reasonable assumption is 
that there is very little in the ' b right lights ' hypothesis 
that cannot be explained in terms of a wholly rational and 
understandable desire for a higher level of  real income . 
This view is supported by the writer ' s own conclusion that 
school leaver migration appeared to be primarily an economic 
phenomenon , based on the perceived imbalance o f  advantages 
between urban and rural life . 

8 
See for example Dakeyne (1967 ) . 
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Michael Todaro has surveyed the economic policy options 
open to governments in situat ions of excessive migration and 
urban unemployment , based mainly on East African experience 
(197lb ) . To the extent that dys funct ional urbanizat ion has 
proceeded further in East Africa and reflects policy errors 
which have not yet occurred in Papua New Guinea ,  his 
proposals may require modification . They are , nevertheless , 
instructive for our purposes . 

Independent Papua New Guinea must avoid policies which 
tend to worsen whatever factor-price distortions exist in 
the economy already . Such distortions tend to slow the 
growth of modern sector employment , while worsening the 
disparity between urban wages and rural incomes . Any 
government which, for example , maintains an overvalued foreign 
exchange rate , pursues taxat ion policies which encourage 
capital accumulation rather than labour absorpt ion in the 
modern sector and capitulates to the demands of trade unions 
and public servants for higher money wages , is encouraging 
factor-price distort ions . 

Urban wage restraint must form part of  a comprehensive 
incomes policy . 

Any serious attempt to tackle the dual problem of  
massive rural-urban migrat ion and rising unemployment 
must have as its primary obj ective the gradual 
eliminat ion of  the substantial and economically 
unwarranted differential between urban and rural real 
earnings capacity (Todaro , 197lb : 402 ) . 

This is an appropriate policy for Papua New Guinea ,  on the 
basis of the evidence produced in Chapter 6 .  The writer ' s  
conclusion in that chapter was that the flow o f  migrant 
labour in Papua New Guinea is likely to be extremely 
sensit ive to changing relat ive income levels and to the 
balance of economic advantages between urban and rural life . 

Taxat ion policy may be framed to complement incomes policy 
in a number o f  ways . Apart from favouring labour absorption 
rather than capital accumulation in modern enterprises it 
may also  discriminate between urban and rural dwellers , and 
redirect urban tax revenues towards rural sector needs . 

There are real difficulties in implement ing such policies . 
Fisk (1972 : 11)  has warned that in Melanesia , 
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rural development , particularly in the fields of 
communicat ions and amenit ies , is expensive and 
difficult . With limited resources , more dramatic 
effects can be achieved by concentrat ing development 
around the main urban centres , where the needs are 
seen by the largest concentrat ions of articulate 
people , and where it favourab ly affects their 
standard of living.  

On the thorny subj ect of income distribut ion , Harry Johnson 
has noted in the less developed countries a growing concern 
about irrelevant rather than relevant concepts of social 
j ust ice , ' evidenced in efforts to fix • • •  the wages of 
particular kinds of labour at what is considered by polit
icians and civil servants to be a "fair level" . But , ' he 
points out , ' there is no such thing as • • •  a socially fair 
wage for indust rial labour , independent of rural incomes and 
the amount of urban unemployment ' (H . G .  Johnson , 19 71 : 4 ) . 
Characteristically in such countries , ' Development policy 
has taxed the masses heavily , and particularly it has taxed 
the rural sector (and the poor and uneducated in general) ' 
(Johnson , 19 71 : 9 ) .  

Todaro emphasizes the need for agricultural and rural 
development programs designed to check migrat ion at its 
source . This is completely in accord with the intensificat ion 
of agriculture recommended by Fisk. Along with the extension 
of rural infrastructural facilit ies , particularly roads , such 
measures would act to raise real incomes in rural areas , 
further reducing the disparity with urban wages . Todaro 
applauds the harnessing of rural energies by means of labour
in tensi ve rural works programs , a type of act ivity which has 
contributed a great deal to development in Papua New Guinea 
in the past . However , the supply of voluntary labour for 
such programs appears to be drying up , perhaps because rural 
people increasingly recognize the opportunity cost of such 
labour . The mobilizing power of Local Government Councils 
should be employed to the full to maintain this act ivity and 
there is a good case for rates of  pay sufficient to att ract 
labour and contribute significantly to rural cash incomes . 
This would be particularly effective in areas where some 
degree of agricultural seasonality allows an off-season 
labour surplus to be exploited . 

Todaro discusses other policy measures which are 
essentially long-term in their nature , but no less pressing 
for that reason . Populat ion control is necessary to prevent 
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the growth of  genuine demographic/ resource push in Papua 
New Guinea ,  and because , as Fisk has demonstrated , populat ion 
growth acts to reduce the resource surplus concealed within 
the subs istence secto r .  Another program which must necess
arily have a long gestat ion period is concerned with the 
adaptat ion of imported technology to lo cal needs and resource 
endowments . This appears to depend on the growth of a cadre 
o f  indigenous technical manpower . 

The formulat ion of  pos itive rural development policies 
should not imply neglect of the real and pressing needs of 
urban populations . However , urban planning must be conducted 
within the broader context of overall development obj ect ives , 
and must consider the need for rural-urban balance . Thus , 
when Gerard Ward (19 71 : 105 ) argues for the concentrat ion of 
services in urban centres because of the economies of scale 
involved , it should be realized that the balance of advantages 
will be tipped in favour o f  urban living , with a corresponding 
reduct ion in rural services and increased incentive for 
rural-urban migrat ion . An even more obvious example is 
provided by Marion Ward ' s  proposal for state-subsidized 
housing for low-income urban dwellers (19 70 : 61) . The low
income rural dwellers who would effectively cont ribute to 
such subsidies in an independent Papua New Guinea could 
hardly be blamed for migrat ing in order to benefit from 
them. There is much that can be done to channel the energies 
of urban dwellers . Urban community development programs and 
self-help schemes are not expensive . Security of land 
tenure enables so-called ' squatters ' to solve their own 
housing problems in t ime ,  while sanitary and water supply 
services appropriate to the condit ions of a developing 
country can be provided relat ively cheaply , although it is 
important that tho se who benefit should cont ribute to the 
cost . There is no quest ion of  neglecting the needs of  urban 
populations , but there is certainly a need to alter the 
tendency of development policy to err in the opposite 
direction . 9 

This chapter has argued that , in Papua New Guinea ,  
policies designed to facilitate urbanizat ion will const rain 
the rate o f  economic development . This will be true on any 
definition of  ' development ' other than , perhaps , the most 
crudely quantitat ive . A minor , though related po int was 

9
For discussions of this tendency in Papua New Guinea see 
Beltz (19 70b )  and Radford (1972 ) . 
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that allocat ion of  resources to create an urban in formal 
sector (in the absence of the populat ion pressure which 
af fords that sector i ts dynamism in other countries )  would 
be wasteful . 

In preceding chapters evidence has been advanced concern
ing the migrat ion plans of rural school leavers , and o f  the 
subsequent ful filment of those plans . However ,  school 
leavers form only a portion (albeit a significant one) of the 
total flow of  migrants . This movement of  school leavers 
must be viewed in the broader context of large-scale and 
dys funct ional populat ion redistribution . Urban growth at 
present rates poses serious problems , of  which urban unem
ployment is the most obvious . Les s  obvious , though perhaps 
even more important at present , is the los s  of output 
associated with the out flow of labour from a highly product ive 
rural secto r .  I t  i s  the exploitat ion of  the potent ial for 
development within this rural sector that will act as a 
catalyst for overall economic development in Papua New 
Guinea .  



Chapter 11 

Dilemmas of educational policy 

The makers of  educat ional policy in Papua New Guinea , as 
in other developing countries , face genuine dilemmas . Choices 
must  be taken between alternatives which appear equally 
likely to involve social costs , opportunities foregone and 
disappointed aspirat ions . Perhaps because the education 
system in Papua New Guinea has become the focal point o f  
mass aspirations , an d  because educators have been convinced 
of the central role of the school in modernizat ion , there 
has been a tendency to consider educat ional policy in vacua 
rather than as part o f  an integrated and coherent set o f  
policies designed t o  achieve national obj ectives . 

Educat ional policy cannot be formulated success fully in 
isolat ion from agricultural policy , and requires complementary 
policies on wages , localization , urbanization and populat ion , 
to name some of  the more crucial related areas . It is a 
truism to state that mass educat ion in an agricultural 
country must prepare students for life as farmers . It is 
also quite vain to imagine that mere curriculum t inkering 
will reconcile students to this fact in the absence of  
incent ives to enter agriculture . If the st ructure o f  urban 
wages and rural incomes and the allo cation of  infrastructural 
facilities between town and country favour the urban dweller ,  
rural school leavers are unlikely to  fulfil! the hopes of  
educat ional planners . The production o f  medium and high 
level manpower by the formal educat ion system must be 
synchronized with the development of  specific vocational 
training and j ob-preparat ion schemes , and employers must be 
made aware of  the necessity of  localization and in-service 
t raining . Education policy cannot be divorced from labour 
market policy . Even more important is the need for a 
conscious link between educational and population policy . 
Educational planners are chained to an impossible treadmill 
in s ituations where populations of s chool-age children are 
doubling every twenty years - as appears likely to occur in 
Papua New Guinea . 
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Educat ional decisions which do not take these relat ion
ships into account are likely to be dys funct ional fo r the 
economic , social and polit ical systems . It  is argued in this 
chapter that many of the dilennnas of  educat ional policy are 
best viewed as dilennnas of overall development policy and 
should be dealt with accordingly . 

Recent developments 

In Chapter 3 the postwar growth of  the formal educat ion 
system was described . The narrative emphasized the concurrence 
of educat ional experience in Papua New Guinea with the 
writer ' s  model o f  educat ional expansion and unemployment .  
In terms o f  this model the extent o f  primary leaver unemploy
ment in 1968 seemed to s ignal the end o f  the first st age o f  
expansion , and t o  usher in a period o f  falling expectations 
among Standard Six leavers . A s imilar experience seemed to 
affect Form Four leavers from about 1974 or 1975 . The 
pressures of social demand for educat ion appeared to be 
mounting towards the end of the Programme period 1968-7 3 ,  
and this , together with political pressures resulting from a 
growing awareness o f  regional inequalities in educat ional 
provision , intensified public discuss ion o f  educational 
opt ions and alternatives . 

The repo rt of  a visiting U . N . D . P .  Mission (Faber e t  al . , 
19 73) sought to reverse what it saw as undue emphasis on the 
product ion of high level manpower in earlier educat ional 
planning .  In arguing for greater reliance on on-the�j ob 
training and mid-career training (with correspondingly less 
pre-service preparation) , it crit icized the uncrit ical appli
cat ion of the skill and educational standards of more 
developed count ries to the performance of s imilar occupat ions 
in Papua New Guinea . Concerned at the growing over
product ion of school leavers (and consistent with it s 
espousal of  informal sector economic activities , dis cussed in 
Chapter l� the Mission concluded that ' the highest  priority 
for Papua New Guinea is to create employment and income 
opportunit ies at the lower end o f  the employment market ' 
(Faber e t  al . , 1973 : 48) . In addition it recommended that the 
rate o f  growth of  formal primary and secondary educat ion 
' should be restricted as far as is politically feas ible ' ,  
while further expansion ' should be  limited to those districts 
with proportionate school attendance below the nat ional 
average ' ( 19 7 3 : 50) . 
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While the visit of  the Faber Miss ion seems to have been 
of  considerable ideological s ignificance (in so far as the 
principles of income redist ribution , decentralizat ion and 
economic nat ionalism were embodied in the Somare government ' s  
Eight Point s 1) it may be doubted whether the Mission ' s  
advice on the rate of growth o f  the school system will be 
heeded . In another respect , however , it exercised consider
able influence over subsequent discussion by its emphasis on 
alternat ive , non-formal , forms of educat ion . While rej ecting 
the proposition that agriculture in the primary schools could 
retard urban drift , it urged that school facilities should 
also be used for ' adult educat ion o f  a vocational nature ' .  
Moreover , such courses ' should not be geared solely or even 
mainly to the primary school dropout ' .  Rather they should 
aim at ' the disseminat ion of artisan skills primarily for 
sel f employment in rural and urban areas ' (Faber et al . ,  
19 73 : 51) . 

The recommendations of the Faber Report prepared the 
ground for public discussion of more radical proposals for a 
system of  Community Educat ion advanced by the Educat ion 
Research Unit of  the University of  Papua New Guinea . 
Unfortunately , the term ' community educat ion ' has become 
part of the rhetoric of  educat ional debate and it is used 
by different speakers to denote a wide range of  educat ional 
possibilit ies . The Educat ion Research Unit ' s  proposals , in 
their init ial and revised forms (Faculty of Educat ion 1973) , 
envisaged a maj or reorientat ion of  the aims and methods of 
the formal s chool system , and are discussed in greater 
detail below . These proposals received unexpected and 
enthusiastic support in the report of  an expert commissioned 
to examine the feasibility of some form of 'nat ional service ' 
as a solution to the s chool leaver problem (Dickson , 19 73) . 
While advising strongly against nat ional service as a panacea , 
Dr Dickson commended a number of  smallscale , locally based 
educat ional initiatives in various areas of  Papua New Guinea ,  
and in particular singled out the E . R . U .  Community Education 
proposal as the most promising alternat ive . Dr Dickson 
discerned a swing towards community educat ion in many 
countries , most notably in Tanzania , whose practice and 
experience could serve as a usable model for Papua New 
Guinea . 

Some evidence o f  the influence of  the Faber Miss ion , and 

1 
See Papua New Guinea (19 73a) . 
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of  subsequent discussion of  educat ional alternat ives , is 
evident in the nat ional Improvement Plan , issued in September 
1973 : 

Most of  the content of  educat ion has been directed 
at those who will go on to further training , and 
earlier pol icy during the first Development Programme 
was geared to high economic growth and plent iful 
resources which will not now be available during 
following plan periods . In 1 9 7 3 / 74 the educat ional 
system will begin to develop programmes that will 
directly prepare Papua New Guinea ' s  people for the 
rural life that most of us can expect to lead (Papua 
New Guinea ,  1973a : 36 ,  emphasis added) . 

Similarly , the Proposed Five Year Plan i ssued by the Depart
ment of Educat ion in Novemb er 1 9 7 3  evinced a commitment to 
' educat ion fo r connnunity living ' (Dept of Educat ion , 19 7 3 : 4 ) , 
but in fact propo sed wholesale expansion of  the formal 
educat ion system with little regard to the hint of  possible 
financial stringency contained in the Central Planning 
Office do cument quoted above . At the primary level , the 
intake was to rise from 60 per cent of eligible children to 
83 per cent by 19 79 and 100 per cent by 1983 (Dept of  
Educat ion , 19 7 3 : 7 ) .  The Plan stated that ' expansion in 
secondary educat ion will be des igned to meet manpower 
requirements '  ( 19 7 3 : 8) .  There can be little doubt of  this 
target ' s  being fulfilled regardless of the plan since , as 
was pointed out in Chapter 3 ,  the secondary system in 19 7 3 ,  
without further expansion ,  was likely t o  generate surplus 
output by 19 74 or 1975 . Despite this the numb er of high 
schools was progrannned to increase from 67  in 1973  to 99  in 
19 79 , while secondary enrolment would increase by about 52 
per cent (Dept of Educat ion , 19 73 : 32-3) . While admit ting 
the labour market implicat ions of such expansion , the plan 
appeared to take a passive att itude to these social costs , 
perhaps regarding the political consequences of  rest raint as 
potent ially more serious . Far from considering the possi
bility of an expansion of  non-formal educat ional opt ions , 
such as the connnunity educat ion proposal of  the E . R. U . , it 
was stated that : 

The Minister for Educat ion considers that the 
Department . . .  should not have the responsib ility 
for connnunity educat ion programs s ince parental 
and student expectat ions about economic rewards 
at the completion of such pro grams will be 



influenced by what they see as the rewards at the 
end of  stages in the formal educat ion system. 
These expectat ions will prej udice the success of 
such programs (Dept of Educat ion , 19 73 : 45 ) . 
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So clear a statement of  the link between education and 
expectations lent a particular irony to the expansion of  
formal educat ion announced by  the Department . The planners 
recognized the difficulty , gazed directly into its eye , and 
then passed on , to continue as before ! 

The Plan was a draft , issued for purposes of  dis cussion , 
and intended for revision . The fact that it was prepared 
by departmental officials under the political direct ion of  
the Minister , and without reference to  the National Education 
Board ( the body in which the 1970 Education Ordinance is 
supposed to have vested policy-making and executive powers 
over the system) ensured for it a spirited reception . The 
existence of  a body of opinion favouring innovations along 
the lines proposed by the Educat ion Research Unit , and a 
cabinet reshuffle early in 19 74 , added to the ferment . In 
March 1974 the new Minister appointed an all-Papua New 
Guinean committee to produce a final draft of the Five Year 
Plan . 

The last expatriate to serve as Director of  Education has 
remarked that in Papua New Guinea 

rarely do two successive ministers press the same 
policies , for each minister , especially if young 
and ambit ious , tries to establish an individual 
political personality through his handling of the 
port folio . Often , too , the government allows 
considerable freedom of action to ministers 
(McKinnon , 19 7 3 : 2 7 ) . 

It is said that only intervention at the highest level 
prevented the new Minister from announcing publicly that 
basic educat ion would be extended to eight years , with all 
Standard Six leavers to be admitted to Form One in 1975---cas 
compared with about one-third in 1974) . In September 19 74 
the Mini ster ' s  connnittee produced a report (Papua New Guinea 
19 74c) reconnnending a basic educat ional cycle o f  eight years 
for all , with the introduct ion of English (which would 
continue to be the language of secondary and higher education) 
postponed until the fifth year . Plans for the overall rate 
of growth of the system were even more ambitious than those 
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outlined in the Proposed Five Year Plan . The report expressed 
an educat ional ideology emphasizing the creat ion o f  opport
unities for self-employment in both rural and urban areas 
( in terms reminiscent of the Faber Report ) .  Curriculum 
reform and st ructural reorientat ion o f  the educat ion system 
influenced by the proposals of  the Educat ion Research Unit 
were to be attempted , and ' connnunity-based ' educat ion was 
seen as a possible means of avoiding the socially undesirable 
consequences of expansion . There was also a strong trend o f  
opinion in favour of  some form of  nat ional service scheme 
for school leavers , a proposal which had appeared earlier in 
the draft plan of  November 19 7 3 .  A notable deficiency o f  
the report was in its costing o f  these proposal s .  A five 
year proj ection to 1980 , unsupported by details , showed an 
increase in educat ional expenditures from the Papua New 
Guinea budget o f  more than 100 per cent . The obvious impli
cat ions of such growth for the financing o f  other government 
activities , together with a growing awareness in some 
quarters of the social costs o f  rapid educational expansion , 
ensured sufficient resistance to the report to prevent its 
adoption as government policy . 

Yet ano ther plan (Papua New Guinea 19 75 )  appeared in mid-
19 75 . Substant ially the work of the late David Stannard , 
Dean of the Faculty of  Educat ion at the University of  Papua 
New Guinea ,  this plan adopted some o f  the rhetoric and forms 
of it s predecessor but was framed with a much greater degree 
of realism. Its  acceptance by Cabinet in February 1976  was 
f acilitiated by a mini sterial reshuf fle which appeared to 
relegate the Educat ion port folio to a relatively minor status 
within Cabinet and to entrust maj or responsib ility for policy 
formation to the bureaucracy . Such a move cannot ,  however , 
reduce the real political significance o f  the educat ion 
system and the pendulum is unlikely to remain fixed in its 
present posit ion . An acute awareness of  the polit ical 
pressures fo r educat ional expansion , part icularly at the 
secondary level , is a feature of  the plan ,  which is refresh
ingly frank in its discussion of ' overexpansion and some 
degree o f  distortion in the post -primary sector ' (Papua New 
Guinea , 1975 : 32 ) . It  is suggested , however , that the 
co rrect ion of distortions (such as regional inequalit ies of 
access to educat ion) can only be remedied within the context 
of  cont inued national expans ion . More drastic measures 
would be polit ically impo ssible . 

The consequence of  this s ituat ion was ' an ambit ious high 
school expansion program' (19 75 : 39 )  to involve thirty-four 
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new secondary s chools by 1980 , an overall increase of  about 
44 per cent in enrolments in grades 7 to 10 ( formerly Forms 
1 to 4 )  and an increase from 16 . 4  to 18 . 3  p er cent in the 
proportion of the eligible age-group entering high schools . 
Such expansion , ' constrained as far as po ssible by expect
ations of the absorptive capacity of  the economy ' (1975 : 34 ) , 
was considerably less than had b een contemplated in the 
discarded plans of 19 7 3  and 19 74 . 

Similarly subdued plans for primary expansion are annotmced. 
Although the proportion of  seven-year-olds for whom Grade 1 
places will be available is programmed to increase to 82 per 
cent by 1980 (P . N . G .  Post  Courier , 2 March 19 76) , the 
unattainability of previously announced target dates for 
universal primary educat ion is admitted . Emphasis at both 
primary and secondary levels is to be on the reduction o f  
regional inequalities of  educat ional provis ion , with primary 
educat ion claiming a slightly larger share of  the total 
educat ional budget . 

Apart from abandoning the concept of  a basic 8-year 
educat ion for all , and reinstat ing English as the medium of  
instruction at  all levels , the 19 75 plan was notably more 
cautious in its advocacy of ' commtmity educat ion ' and 
nat ional youth service s chemes , being careful to avoid 
presenting these as panaceas . This is to be no more than 
realistic . 

The above account of  educat ional policy-making in the 
period 1973-76 is too sketchy to do full j ustice to the 
interplay of economics and politics , but attempts merely to  
provide examples of  the dilemmas of educat ional policy in 
Papua New Guinea . The introduct ion to this chapter emphasized 
the fact that such dilemmas are most usefully viewed in a 
framework o f  overall development policy , because of  the 
interdependence of educat ional and other p roblems . 

Equity or efficiency ? 

The value of  taking an overall developmental view is 
apparent when the debate between advocates of efficiency and 
equity in educational provision is considered . This can be 
explained in simple terms as a conflict between an economic 
or manpower-oriented approach to the allocation of resources 
to educat ion and within educat ion - the ' efficiency ' approach 
and an approach based on the belief that educat ion is the 
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' fundamental human right ' of  every child . Thus ' equity ' 
becomes the primary considerat ion in educat ional planning 
where this latter view is accepted . 

In these terms , ' efficiency ' may sometimes (as at an 
earlier stage of educat ional planning in Papua New Guinea) 
seem to encourage elitism and create social dist inct ions by 
limiting primary school intakes and diverting resources to 
secondary and tertiary education . Or , alternatively , 
efficiency may ffiem to dictate the provision of educat ional 
facilities in areas of greatest economic potential , or where 
communities seem willing to bear the largest proportion of  
educat ional co sts . An ' equitable ' educat ional program, on 
the other hand , is generally taken to involve a wide and 
even ( if thin) distribution of  educat ional resources . 

On closer examination a number o f  connnon concepts of 
educat ional equity are found to contain tmexamined assumptions 
or value j udgments . In most educational systems , however 
' equitable ' in terms of  opportunity to enter school , the 
curriculum is such as to discourage the successful progression 
of  those students whose talents are non-academic .  The 
inequity involved in orienting a school system to the needs 
of the talented is not often realized . As Anderson and 
Bowman point out (1968 : 361) ' to speak of equity in terms of 
"talent" is equivocal , with no more intrinsic merit than 
race or social class or religious orthodoxy ' . Concentration 
of  educat ion on the needs of the talented is j ustified , 
implicitly , by the ' efficiency ' criterion and the scarcity 
of resources . No amount of ' equity ' in the provis ion of  
opportunities to  enter such a system can remove the basic 
inequity inherent in the system itsel f .  

Even i f  a developing country could devise and afford an 
educational sys tem which guaranteed equity as between 
children , there is still the question o f  the equitable 
distribution of educat ional effort between children and 
others . In a situat ion o f  mass illiteracy and underdevelop
ment of  human resources one might seriously question , from 
the viewpoints of both equity and efficiency , the largely 
unexamined assumption that practically all the resources of  
the formal educat ion sys tem should be  devoted to  one section 
of  society - the young . 

Thus the notion of  equity in educat ion is by no means 
straightforward , and the simple contrast between equity and 
efficiency is misleading . In pract ice the attemp t to 
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achieve educational equity in a developing country tends to 
emphasize quantity rather than quality and to involve 
acceptance of  high was tage and failure rates . On the other 
hand an education system based on considerations of  
' efficiency ' may appear ruthless in its denial of  entry 
opportunities to many children . However , if it assumes a 
comparatively narrow range o f  inherent ability among children 
and attempts to minimize wastage by concentrating on the 
quality of  educat ion it has elements o f  equity which are 
absent from a system based largely on quantitative 
considerat ions . 

The present dispersion o f  school places in Papua New 
Guinea is geographically most  uneven and causes much 
acrimonious debate in the Parliament . Broadly speaking , the 
New Guinea Islands and Papua Coastal regions are much better 
served than the New Guinea Coas t and the Highlands , and the 
range of  primary school enrolments was from virtually 100 
per cent in Eas t New Britain to 30 per cent in the Enga 
District in 1974 . At secondary level a s imilar situation 
existed , with percentage enrolments of  the 1 3-year-old age
group in 19 75 ranging from 49 per cent in East New Britain 
District to 9 per cent in the Enga (Papua New Guinea , 1975 : 
9 ,  50) . 

While these figures represented a marked improvement in 
the relative pos ition o f  the disadvantaged districts during 
the currency of the firs t Development Programme (1968�73 ) , 
the gaps to be bridged are still substantial . Proj ections 
of  enrolments in the 19 75  plan envisaged a marked reduction 
in inequalities of opportunity , with the aim of achieving an 
intake of  85  per cent o f  eligible children into grade 1 in 
every province ( formerly district)  by 1980 . The corresponding 
range of intakes at the secondary level would be from 12 per 
cent to 46  per cent (Papua New Guinea ,  19 75 : 25 , 50) . The 
difficulties associated with such a proposal consist ,  on the 
one hand , in the large absolute increase in enrolments 
proposed2 (which has been discussed above) and , on the other 

2
space considerations prevent a proper discussion o f  the 
implicat ions of such expansion for educat ional costs . The 
plan proposes economies (by means of  increased pupil-teacher 
ratios and greater reliance on cotmnunity provision of  
resources) while the proponents of  cotmnunity education main
tain the low costs of  expansion as one of  its advantages .  
Despite this , the budgetary feasibility o f  expansion at 
such rates is doubtful in the extreme . 
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hand , in the requirement effectively to reduce educational 
opportunity in certain educationally-conscious and politically 
sensitive regions . 

Manpower direction or individual freedom? 

At higher levels of the educat ion system there is a 
conflict between the equitable ideal of allowing students a 
free choice of  career and their ' efficient ' allocation 
between courses of training according to manpower require
ments .  A permissive att itude to student enrolments in the 
past resulted in certain training institutions either 
operating below capacity , or being obliged to accept students 
of  unsatisfactory calibre . In particular , Vudal Agricultural 
College , Bulolo Forestry College and Goroka Secondary Teachers 
College were ' not  receiving the share of higher quality 
school leavers that is warranted by the importance o f  their 
outputs to the development o f  the country ' (Papua New Guinea ,  
19 71 : 13) . Declining enrolments at the Dental College were 
also a cause for concern . Consequently the Connnittee of  
Inquiry into Higher Educat ion in Papua New Guinea was asked 
to suggest selection methods to achieve ' balanced growth o f  
enrolments in keeping with the availabili ty of  s chool 
leavers and the proj ected demands within Papua and New 
Guinea for trained manpower ' (Connni ttee of  Inquiry , 19 7l : vii) . 

It  might be thought that t ime and the expansion in 
numbers of  qualified secondary leavers will solve this 
problem. However , if some inst itutions (or some faculties 
within inst itutions) are much p referred to others , there is 
unlikely to be a desirable spread of talent between 
occupations . Moreover there is the problem of  wastage among 
graduates of  the less favoured institut ions , many o f  whom 
may not remain for long in the p rofession for which they 
were trained . In developing col.lllt ries students often enter 
agricultural , technical and teacher-training colleges simply 
to gain further educat ion and because they are unable to 
gain entry to other institutions . Although a degree of  
occupat ional mobility is  clearly desirable for purposes o f  
market adj ustment , the danger i s  that it  will occur t o  a 
wasteful degree . 

One method o f  allocating s tudent inputs to institutions 
would be for some central body to direct them to courses in 
accordance with national priorities . This s imple and 
authoritarian approach seems to be the solution settled upon 
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by the Committee of  Inquiry.. It reconnnended the establish
ment of a Tertiary Educat ion Commission , which would in turn 
establish a subsidiary committee concerned with high-level 
manpower needs . 

As such a connnittee will need to be able to guide 
suf ficient students into occupations of national 
importance it should have authority over the 
allocation of scholarships . The Government has 
tradit ionally been very cautious , and rightly so , 
about introducing anything that smacks of  manpower 
direction but we do not see that the o ffering of  
scholarships and inducements to  encourage people to 
f it themselves for tasks in areas of national 
importance could be considered as direction of any 
kind ( Committee o f  Inquiry , 19 71 : 7 . 14 ) . 

This process of  rationalization can only be described as 
double-think, since it combines a righteous condenmation of  
manpower direct ion with a blueprint for its implementat ion . 
In a situation where scarcely any indigenous students can 
afford to pay for higher education , control of  scholarships 
confers absolute power of  direct ion . One searches the report 
in vain for any recommendation o f  genuine ' inducements '  
which might secure the willing enlistment of students into 
institutions in accordance with centrally-determined 
priorities . 

The Committee adopted a determinedly non-economic 
approach to the problem, which is basically one o f  resource 
allocat ion . Its report has nothing to say on the subj ect 
of  salaries . Unwillingness to apply economic incentives , 
or perhaps to believe that they are applicable , is wide
spread in Papua New Guinea . Private sector employers 
sometimes attempt to j ustify slow progress towards local
ization at managerial levels in terms o f  the difficulty of 
attracting well-qualified school leavers , who are said to 
prefer government employment . But this represents a rational 
response to the pattern of  incentives , as is shown by a 
study of  recruitment to the public and private sectors , 
which concluded that 

in the few instances where private sector employers 
of fer high training and career prospects  comparable 
with public sector authorities , private sector 
achievement of  input quality [ i . e .  calibre o f  
recruits ]  i s  able t o  match that o f  the public sector 
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(Papua New Guinea ,  1971 : 13) . 

The analysis of  the relationship between income and 
occupational prestige in Chapters 6 and 7 established that 
the supply elasticity of Melanesian labour is likely to be 
high with respect to income . With this in mind one should 
approach the problem of the misallo cat ion of student 
resources between institutions by examining the structure of  
incentives . A former Administrator of  Papua New Guinea has 
admitted ' our failure to co-ordinate tertiary or sub-tertiary 
vocational educat ion ' during the period of  its development 
in the 1960s . At this time 

almost every administration department • • •  proceeded 
to operate independently and create their own 
training institutions , managed by the department 
concerned . Salary s cales were based on the salary 
scales of  that particular department , and there was 
no real co-ordinat ion anywhere (L . W .  Johnson , 
1970 : 11) . 

Under these circumstanees , it  is not surprising that wide 
variat ions have been shown to exist between private rates-of
return to various post-secondary courses (Papua New Guinea , 
19 72) . Moreover , the rates-of-return offered a quite 
convincing explanat ion of the unpopularity of certain 
courses of  training among the b est  qualified school leavers . 
The calculations showed a negative private rate-of-return 
for rural development o fficers with a Vudal diploma and 
indeterminate (but also negative) private rates for assistant 
forestry officers and educat ion o fficers , graduates of the 
Bulolo and Goroka institutions . According to these results , 
a person following any of these career paths would actually 
be worse off  (in terms of lifetime income) than a classmate 
who elected to enter the public service as a clerk directly 
from Form Four . Similarly , the disparity b etween the returns 
to medical and dental officers (10 per cent and 5 per cent , 
respectively) was sufficient to explain the difficulty 
experienced- in recruiting the latter , without recourse to 
arguments based on other .criteria.  

The Faber Report (1973 : 48 )  commented on these disparities 
and suggested that 

excessively high rates of return could be lowered by 
raising the required private contribut ion to 
educat ional costs and very low rates raised through 



the state paying a higher proport ion of  costs .  
Wage and salary structures should b e  reviewed to 
encourage recruitment to the most socially useful 
occupat ions . 
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A particular private rate-o f-return may be altered by 
manipulat ing either the cost or the benefit side of the 
equation . Since , by the very nature of  the discounting 
process , present costs dominate future (and distant ) returns , 
small adj ustments on the side of  private costs would be as 
effect ive as larger adj ustments on the benefit (salary) 
side in altering rates-of-return . The assumption underlying 
such manipulat ion is that students behave as if  they were 
making the relevant cost-benefit calculat ion , and are 
influenced in their behaviour by relative rates-o f-return .  

On the assumption that a system of  incentives (designed 
to achieve , so far as po ssible , the willing compliance of  
students with the targets of  manpower planners ) is  superior 
to a system of quotas and manpower direction , the following 
policy suggestions are o ffered : 

(a) On the benefits side , salaries , promotional prospects 
and fringe benefits attached to particular occupations can 
be manipulated . Even with a common salary scale , incentives 
to enter various courses (and the o ccupations to which they 
lead) could be set by varying the point o f  entry on the scale . 
Subsequent changes in the supply situat ion could be met by 
gradual adj ustments to the starting salaries of  new graduates . 
The efficient disseminat ion of  salary informat ion to 
students , together with the avoidance of rigid course 
structures which limit the range of options open to them, 
would assist in the effective operat ion of  the incentive 
mechanism. However ,  rigidities in wage fixation procedures 
and conventions are likely to limit the degree of  flexibility 
on the benefits s ide . 

(b ) On the costs  s ide , attent ion should be given to the 
proportion of tot al (social )  educat ional costs borne by the 
individual . Clearly in Papua New Guinea there is no 
quest ion of students being required to bear any significant 
proportion of the money costs of  education . 3 However ,  they 

3
Although Philip Foster has argued the case for a special 
education tax on university graduates in Papua New Guinea 
as a means of  repayment (19 75 ) . 
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already bear the cost of  income foregone from alternative 
employment during the years of study . Living allowances 
merely defray that cost . Hence variat ion of the level of  
living allowances between courses would effectively alter 
relative rates-of-return . This proposal is directly 
contrary to the system of  uniform living allowances for all 
tertiary students , introduced under the Nat ional Scholarship 
scheme in 1976 . 

However ,  despite the logic o f  the incentive approach to 
the allocation of student manpower , it seems increasingly 
likely that the authorit arian measures of quota and compulsion 
will be employed . The abrupt transfer of a number o f  first
year students from the Arts faculty to Science at UPNG in 
March 1976 , by order of  the Mini stry of  Educat ion , is a case 
in point . 

In Chapter 10 the writer argued the case for a national 
incomes policy designed to balance the advantages of  urban 
and rural life , while the argument above is concerned with 
manipulat ion of high level salaries to achieve manpower 
priorit ies .  Piecemeal salary manoeuvres by individual 
government departments , mat ched by competit ion from the 
private sector ,  are likely to raise the general income level 
o f  the educated in a manner harmful to nat ional interests , 
and contrary to the principles o f  income distribution set 
out in the Eight Points .  

Thus , recent discussion o f  the salaries o f  indigenous 
graduate teachers has centred , not unreasonably , on their 
disadvantage relative to graduates in other public sector 
employment . The dangers of a piecemeal approach to salary 
levels of  high-level manpower are illustrated by the possi
bilities inherent in this situat ion . Any improvement in 
the relative position of  indigenous graduates teaching in 
the secondary service could easily flow on to the primary 
service with consequences for the future expans ion of  
educat ion , since the rate of  expansion of  primary educat ion 
in a poor country is very largely a funct ion of  its cheapness . 
The crucial relat ionship between teacher salary costs and 
capacity to expand the system cannot be overemphasized , 
especially in the . budgetary conditions facing the government 
of  Papua New Guinea in 1976 . 

Thus , while there may be a case for improvement in the 
relative salary position of highly qualified teachers , such 
improvement has to occur within a framework of  overall 
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restraint of teaching salaries . In turn , this restraint 
must take place in the context of a nat ional wages and 
incomes policy . Such a policy must be based on economic 
realit ies within Papua New Guinea and take as its foundat ion 
the level of real income per worker in the subsistence sector. 
The current starting salary for a graduate of  about K2950 
per annum is twice the going rate for unskilled urb an  
labourers an d  a very much larger multiple of  real income per 
adult in the subsistence sector . Differentials for educat ion 
and skill are typically greater in less developed countries 
than in high income countries (although Papua New Guinea has 
a relatively narrow range)  and there is no guarantee that 
the expansion of educat ion will act to narrow these differ
entials as skills become relat ively less scarce , in the 
absence of a conscious and centrally directed incomes policy . 
Pro fessor J . E .  Isaac has observed that margins for skill in 
the Papua New Guinea wage structure appear quite adequate 
and could stand a degree of  compression without undesirable 
effects on the supply of skilled labour4 (TPNG , 1970 : 3 . 16) . 
The economy would benefit from the rest raint of teacher 
salaries , since this would reduce the opportunity costs of 
expansion of  the educat ion system.  Furthermore , employment 
opportunities for the educated are likely to grow at a 
faster rate under a policy of general wage restraint . This 
is an important considerat ion , given the present and prospect
ive surpluses of school leavers . 5 

Quantity or quality? 

An alternative reason for restraining teaching salaries , 
apart from a desire to increase the quant ity of education , is 
that it makes quality improvement in education more readily 

4
wage determinations in 19 73  and subseq uent years have reduced 
margins for skill as a matter o f  delib erate policy .  
Substantial increases in minimum wages for  unskilled labour 
and uniform money (rather than percentage) increases in 
other wages and salaries have o ccurred . 

5
The writer ' s  advocacy of wage rest raint should not be 
construed as implying  approval of  an increase in the share 
of profits in disposable income . A range of measures , 
notably involving taxat ion of profits , should be employed 
to prevent such a shift in income distribut ion . See the 
report Incomes, Wages and Prices Po licy (PNG , 1974b ) . 



210 

attainable . Upgrading the qualificat ions of  ill-trained 
teachers , or replacing them by better-trained staff , can 
have an enormous impact on the cost of  educat ion , and to 
that extent quality improvement is competitive with quantity 
in the expansion of educat ion . However ,  it is no t only in 
a financial sense that the two obj ectives are competitive . 
They are also physically competitive since the withdrawal o f  
teachers from the classroom for inservice training and the 
setting of  higher entry standards and longer courses of  
study for teacher recruits both constrain expansion of  the 
system. In Chapter 3 the writer described a process of  
educat ional ' deepening ' (occurring b etween 1968  and 1973)  by 
which the quality of teaching and the progression rate o f  
primary pupils was improved . However ,  even a s  late a s  19 73  
the Director of  Educat ion , Dr  McKinnon , was obliged to  admit 
that 

despite the recent infusions of  quite well trained 
young teachers the present teaching force is over 
60% A Certificate standard , that is , 6 years o f  
indifferent primary educat ion plus one year o f  
teacher education (Faculty of  Educat ion 19 7 3 :42) . 

The effects of  this low level o f  professional education were 
criticised in reports  by L . J .  Lewis (1968) and the Weeden 
Committee (Advisory Committee on Educat ion , 1969) . 

Since one o f  the economies proposed in the 1975 Five Year 
Plan to facilitate expansion o f  the primary system was an 
increase in pupil-teacher ratios , the quest ion must arise 
as to whether the quality of  formal instruct ion can be 
maintained .  The same doubt arises even more strongly in 
connect ion with the more radical proposals for Community 
Educat ion propo sed by the Educat ion Research Unit . See , for 
example , the reservations expressed by McKinnon in commenting 
on the proposal (Faculty of Educat ion , 19 73 : 42-3) . Whether 
such criticism is entirely relevant (given that the obj ect 
of  the scheme is qualitat ive change)  is a matter of  opinion . 

It should not be thought that quantity and quality are in 
all situations competitive .  There i s  a considerable degree 
of pedagogic inefficiency in the primary school system 
which could be removed to the b enefit of both . As one 
commentator has put it , ' decrees about 
have little effect on the availability 
populat ion if  there is no control over 
pupil can continue to attend s chool ' .  

length of  courses can 
of schooling to the 
the length of time a 
Or again , ' estimates 
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of  the proportion of  the population getting and not gett ing 
educated are misleading if the average stay in a six year 
course , for those who do stay ,  is eight or nine years 
(nobody knows how long it really is) ' (Beck ,  19 70 : 2 ) . 6 The 
Ministry of  Educat ion is endeavouring to reduce the incidence 
of repetition but faces considerable obstacles in the conser
vat ism of teachers and the attitudes of local communities . 
So strong is the demand for ,  and the faith in , formal 
educat ion that it is not unusual for a dropout from senior 
primary school to re-enter the system at another school in a 
lower grade . Clearly the quantitative coverage of the school 
system would be increased if progression through the system 
were automat ic , or at least approached this goal , subj ect to 
some minimal criterion of achievement . As described in 
Chapter 3 ,  considerable progress in this direct ion was made 
in the period 1968-73 . If  this were combined with enforce
ment of existing provisions for the exclusion of persistent 
absentees (who are a problem in many areas) , conditions for 
teaching and learning , and hence the quality of educat ion , 
would also improve . 

Rural educat ion or urban educat ion ? 

In earlier chapters of this monograph the writer produced 
a body of evidence to support the view that the expansion o f  
educat ion in rural areas accelerates the drift of  people to 
towns in search of modern sector wage employment . On the 
other hand there is also a movement of people from education
ally-deprived areas towards the better facilit ies available 
in towns . How much better urban educational facilities are 
is shown by Smith ' s  study comparing Port Moresby with its 
rural hinterland in the Central District ( Smith , 19 7la) . 
Urban children are more likely to enter primary school , less 
likely to drop out and have a better chance of  gaining 
admission to secondary school . There seems to be considerable 
inequity here , although to some extent the situation merely 
ref lects the greater efficiency o f  formal education in an 
urban environment . Moreover , it is argued that virtually 
100 per cent enrolment of  urban children in primary schools 
is necessary since permanent urban dwellers cannot be left 
without educat ion . If , in an attempt to reduce migration to 
towns , it is urged that the spread of formal education in 
rural areas should be slowed down , two counter-arguments 

6
For further evidence on the extent o f  the problem see 
Zinke! (19 70) . 
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are raised . The first deplores the disparity between urban 
and rural educational opportunities on equity grounds and 
the second maintains that the policy would be self-defeating , 
since it would st imulate migration of  families attracted by 
urban educat ional facilities . 

This educat ional vicious circle illustrates the necessity 
for an integrated series of policy initiatives within an 
overall development program. Clearly it  is impossible to 
solve the problem by educat ional measures alone since (as 
was argued in the preceding chapter) people migrate to 
towns for a variety of reasons , most o f  which are explicable 
in economic terms . This allows scope for the manipulation 
o f  economic policy variables , of which the differential 
between urban wages and rural incomes is probably the most 
significant . Differentials in local taxation rates between 
urban and rural areas are another possibility as is a 
policy of imposing differential school fees . The writer has 
previously argued for the imposition of school fees sufficient 
to restrain the social demand for primary educat ion ( Conroy , 
1972a) and this proposal can be adapted to the urban/ rural 
problem. Urban schools provide superior educat ional opport
unities and urban school leavers will benefit financially if 
they obtain wage employment . Indeed they are unlikely to 
obtain wage employment in towns without educat ion , which 
argument is often advanced as necessitating universal 
enrolment o f  urban children in primary s chools . Free and 
superior educat ion in urban areas may act as a magnet at 
present , but educat ion for which fees are levied at an 
economic level would have quite the reverse effect . 7 

Marginal urban dwellers would be discouraged from permanent 
residence and rural families would have less incentive to 
migrate . One is tempted to suggest that educat ion should be 
made compulsory in urban areas , but the difficulties of 
enforcement and the hardships imposed on permanent urban 
dwellers would be considerable . It might be possible to 
overcome the lat ter problem by fee exemptions in special 
cases . Obviously no one could expect the uneducated child 
of a low-income Hanuabadan to retreat back into the 
subsistence sector . 

Primary educat ion should not be compulsory in rural areas 
and while fees should impo se a significant responsib ility on 

7 
Of course , primary education is not ' free ' , but the fees 
charged at present amount to only a minute proportion of  
total costs . 
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rural connnunities they need not be as high as in towns . A 
former Director of Educat ion has publicly discussed a 
somewhat analogous proposal but appeared to dismiss it , saying 
' thus there would be better schools for the economically 
well-to-do and poorer schools for those without a high 
income . Although this is the Kenya solution it would create 
a class structure among New Guineans where none currently 
exists ' (McKinnon , 1971 : 15 ) . In fact there is an incipient 
indigenous class structure in Papua New Guinea , which 
appears to be strengthened by the likelihood of the 
children of the educated receiving superior educational 
opportunities , .  as is the case in every country . a A complex 
and hierarchical occupat ional structure is inseparable from 
modernization and is not created by formal educat ion but 
rather entered through it . Recognition of this fact enables 
one to consider how those who benefit from the system can be 
made to pay for it . 9 The alternative is a tax-supported 
formal educat ion system by which the rural poor contribute 
to the educat ional costs of  the children of  the well-to-do . 
The political storm over the K400 fee levied on children 
attending multi-racial schools conducted by the Ministry of 
Education outside the national system (unresolved at the 
time of writing) poses this issue in a particularly piquant 
manner . 

The problem of  rural and urban educat ion should be viewed 
in the wider context of the competing claims of  the modern , 
mainly urban , sector and the subsistence and transitional 
sectors for government expenditures . So long as the modern 
sector continues to secure a disproportionate share of 
developmental resources the gap b etween urban and rural 
incomes is unlikely to narrow . Economic development has 
accentuated the differences between town and cotmtry , and 
between regions . Lagging areas are likely to be under
provided with all sorts of infrastructural facilities , not 
j ust  those o f  educat ion . Provision of  formal educat ion in 

8
rt is probably t rue to say that girls in S tandard Six ,  and 
Form Four and university students of  both sexes , come 
disproportionately from educated modern sector families 
(see Gilbert , 1968 : 35 ) . See also Table 8 . 7 and the 
discussion in Chapter 8 .  

9
Apart from the educat ion tax suggested by Foster (1975 ) , 
another po ssibility is the finance of  tertiary education 
by loans to students , repayable after graduation . 
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the absence of  complementary infrastructural investment is 
the surest way of creating an inter-regional brain drain . 

Academic curriculum or rural bias ? 

A frequent response to the problem of urban draft by 
young rural school leavers is to call for curriculum changes . 
There are demands for agriculture to be taught in rural 
schools and for a ' rural bias ' to be given to the curriculum 
in order to reconcile s chool leavers to agricultural careers . 
The history of educat ion in Papua New Guinea and in other 
developing cotmtries shows that rural people will resist  any 
attempt to impo se what they regard as a ' second-best ' 
curriculum upon them. Such resistance will occur wherever 
rural people see the schools as the avenue of social mobility 
for their children . Philip Fo ster (1966 : 144) has concluded 
that in Africa , 

schools are remarkably clumsy instruments for 
inducing prompt large-scale changes in rural areas . 
To be sure , educat ion has had immense impact • • .  

but its consequences have rarely been those . 
ant icipated , and the schools have not often 
ftmctioned in the manner intended by educat ional 
planners . 

Foster ' s  remarks apply with equal force to Papua New Guinea 
and so long as there is a wide divergence between the expect
ations of  planners and people , formal educat ion will tend to 
be disruptive of rural society . 

And yet the idea of curriculum engineering is a seductive 
one , arising as it does periodically in response to situ
at ions of social disequilibrium. Geof frey Smith , author of  
a succinct summary of  the literature on this recurring 
policy fantasy ( Smith , 1968) , nevertheless later decided 
that ' the present shape of the economy suggests  the need for 
a strong agricultural emphasis at all levels of  the formal 
education system' . He also emphasized the need for ' the 
training o f  teachers in agricultural subj ects as a maj or 
concern of  teachers ' colleges ' ,  and added the following 
recommendations : 

Studies in village development , agriculture and 
commtmicat ion methods should also form a significant 
part of the f irst two years in high s chool , and 



agricultural education should be_ given in primary 
schools in tho se areas where modern farming 
methods are already being adopted in the community 
( Smith , 197lb : 74) . 

The last suggestion avoids the usual naive te of proposals 
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for primary level agricultural training,  although the results 
of  research among children in the region of Gorok.a , reported 
by the writer in Chapter 5 ,  do not give encouraging indic
ations for the success of agricultural educat ion in progress
ive areas as suggested by Smith . For the rest , however ,  it 
is well to recall Philip Foster ' s  declaration (1966 : 149)  
that ' the idea that children ' s  vocational aspirations can 
be altered by massive changes in curriculum is no more than 
a piece of  folklore with little empirical j ustificat ion ' .  
It is abundantly clear from the evidence in Chapter 8 that 
the aspirations o f  school children in Papua New Guinea are 
centred on modern sector wage employment and that agriculture 
holds little appeal for them. 

It should be made clear that . Smith also suggested the 
need for broad social changes to complement changes within 
the formal educat ion system,  but it is unfortunately possible 
that educat ional planners in Papua New Guinea will seize upon 
the more easily implemented o f  his proposals . In that event 
we shall witness a vain attempt to solve by curriculum 
tinkering what is essentially a problem of  overall develop
ment policy , for which partial measures are useless . It 
will be a great pity if  the warning of  L . J .  Lewis is 
disregarded : 

Before agricultural educat ion can become a significant 
part of  the educat ional process ,  agriculture itself  
must be industrialized . The first step in many 
instances lies not in agricultural practice itself , 
but in marketing , or in resolving problems of land 
tenure . Until surpluses can be quickly and easily 
marketed to advantage , improved methods of production 
are of  little use . Even when the marketing potential 
exists , land tenure practices , social and religious 
inhibit ions may prove greater stumbling blocks to 
improved economy than the limitat ions of  t raditional 
techniques . Unfamiliarity with a cash economy and 
the absence o f  interest in goods and materials 
outside tradit ional sources can also inhibit the 
adoption of more productive methods .  For these and 
other reasons the formulation of  a sat isfactory 
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agricultural educat ional policy is dependent upon 
issues that lie out side the direct purview and 
control of  a Ministry of Educat ion (L . J .  Lewis , 
1968 : 11 ) . 

In so far as the formal educat ion system can serve 
agricultural development it will do so by providing quality 
general educat ion which inculcates among children rational 
attitudes to natural phenomena . 

General educat ion is made effective not by teaching 
agriculture as such but rather by drawing upon 
agriculture and the rural environment for examples 
to make teaching of reading , mathematics , botany , 
chemistry , etc . , meaningful and interesting to 
rural students . A good general educat ion in 
primary and secondary schools will inculcate in 
every student an appreciation o f  the importance of  
agriculture in the economy o f  the country 
(L . J .  Lewis , 1968 : 12 ) . 

The Lewis Report seems never to have b een o fficially 
published or widely circulated . This is not surprising , 
since it contained a chastening assessment of the educat ion 
system, but it also included some of the most durable and 
enlightened connnents ever made on the subj ect , and its wider 
availability would have improved the standard of subsequent 
educat ional debate in Papua New Guinea . 10 

In the discussion of  equity and efficiency in educat ion 
a basic assumption of educat ional policy in the less 
developed countries was challenged . This assumption , that 
practically all the resources of  the educat ion system should 
be devoted to children , is almo st completely unexamined in 
educat ional planning.  Examination , however ,  is likely to  
show that it is  both inefficient and inequitable to favour 
one section o f  society in a situation of  general underdevel
opment of human resources . The nature of the inequity 
involved is obvious enough , though the inefficiencies may be 
less clear . They take the form of virtually writing off and 
abandoning the adult population , although it is probable 
that many skills are acquired more quickly and easily by 

lOThe beneficial influence o f  Lewis is evident in a basic 
assumption of the 1975 Five Year Plan , emphasizing the 
value of a good general education for rural children . 
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adults than by children . Moreover , a social anthropolo gist 
has said that in Papua New Guinea, 

even an apparently very well conducted primary 
school may have astonishingly little direct impact 
on the surrounding communities , and [ I ]  wonder to 
what extent it is economic to introduce primary 
educat ion in unsophisticated areas without at least 
equal investment in general adult educat ion which 
is very closely related to the school ' s  activities 
(Bulmer , 19 71 : 11) . 

Professor Bulmer made this comment with reference to a basic 
developmental problem : ' how to integrate the s chools and 
other conventional educat ional institutions with the agencies 
of mass education - for social , political , economic and 
cultural educat ion in the broadest sense ' (1971 : 9 ) . 

To a certain extent Bulmer shares common ground with 
Nicholas Bennett , whose paper , ' Primary educat ion in rural 
communities : an investment in ignorance ? '  (19 70) presents a 
radical alternative to the present child-centred formal 
education system. Perhaps what is needed is a community
cen tred educat ion program of broader scope and appeal to 
rural people , combining agricultural extension , adult 
literacy , health educat ion , and business advisory services . 
Children would probably spend fewer hours daily at s chool , 
leaving teachers free to devote some time to the needs of 
the adult community . There would need to be co-ordination 
o f  the educative services performed at present by a number 
of departments and agencies , including Primary Industry ,  
Educat ion , Prime Minister ' s ,  Public Health and Business 
Development . This would require a reinterpretat ion of the 
nature and functions of rural educat ion and augmentation of  
the resources available to some of  these functions at  the 
expense of traditional child-centred education . There are 
no ready-made solutions . Bennett talks in terms of workable 
solutions being evolved over thirty years , but points out 
that this is a relatively short period compared with the 
future centuries during which the bulk of  the population in 
less developed countries must necessarily continue to live 
from the land . As another observer has said : ' The problem 
of effective penetration o f  rural populat ions remains 
paramount and unresolved ' (Cox , 1968 : 324 ) . 

The Community Education proposals of the Education 
Research Unit (Faculty of Education 1973)  are framed in the 
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spirit of the suggestions made above . Moreover , they are 
being put into practical ef fec t ,  with pilot proj ects in 
operat ion in a number o f  rural communities , initiated by 
young graduates of UPNG under the guidance of  Mr Graeme 
Kamelfield o f  the E . R . U . The various pilot proj ects have 
dis tinctive features which derive partly from the environment 
in which each is placed , and partly from the personality of 
the local organizer . The extent to which any successes are 
replicable , under different conditions and with different 
leadership , is a very real is sue . It is perhaps significant 
that progress appears to be occurring in communities at 
opposite ends of the educat ional spectrum - among New Guinea 
Islanders who may be experiencing a degree of  disenchantment 
with the formal sys tem, and among some Highlanders not yet 
gripped hard by the formal sys tem. 

However ,  most  communities in Papua New Guinea now occupy 
the middle ground between these extremes , and o f  these 
people McKinnon has said (discussing the problem of ' selling ' 
educat ional change) that , ' Papua New Guineans are becoming 
more rather than less resis tant to ideas for changes in their 
educat ional aspirations ' (Faculty of Education , 1973 : 39 ) . 
Furthermore , with respect to the extension of  the community 
educat ion approach to the secondary system, McKinnon ·found 
it ' difficult to accept that the dynamics of  surging enrol
ments , which create the present pressures , will disappear 
under the new arrangements ' (Faculty of Education , 1973 : 43 ;  
emphasis added) . This stumbling block will remain in the 
path of  any educat ional innovations which attempt to damp 
down aspirat ions by means of connnunity involvement . 

The enthusiastic support for community education by a 
visiting consultan t who had been impressed by developments 
in Tanzania (Dickson , 1973) will be recalled . A more 
sobering note is struck by another writer : 

11 

Education for Se lf-Re liance11 has generated more 
excitement in the breas ts o f  external and expatriate 
observers than of many Tanzanians themselves . One 
difficulty is that , like it  or not ,  where entry is 
highly competitive , secondary schools and the 
university are , by definition , elitist (O ' Connor , 
19 74 : 7 7 ) . 

Both the ideology of the system and the name by which it 
is known are provided by Nyerere ' s  Education for Se lf
Re liance (19 67 ) . 



Unfortunately , given the need for selection , 

radical [ curriculum.] changes have yet to be 
introduced in either the primary or secondary 
sector which would indicate that there is any clear 
understanding of how the concepts of Education for 
Se lf-Re liance and the gearing of education to the 
needs of a rural economy can best be achieved . 
Primary schools still devote much the greater part 
of their time to ' academic ' type syllabuses leading 
to formal examinat ions and there are very great 
differences in pass ratesl2 (O ' Connor ,  1974 : 79 ) . 
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O ' Connor ' s  conclusion , dispiriting though it may be to the 
advocates of a rurally-biased curriculum., is that , despite 
differences in ideology , the obj ective function of  the 
schools (as perceived by parents and children) differs very 
little between ' socialist ' Tanzania and ' capitalist '  Kenya . 

So long as educat ional qualificat ions remain the select ion 
device for the best j obs and entry to secondary and higher 
educat ion is limited to a fraction o f  those completing the 
lower levels , the selection process will dominate the educ
ational process .  Moreover , political pressures act to 
maintain formal examinations as the selection device , since 
disappointed parents suspect j udgments made on other criteria . 
In this regard the experience of  Papua New Guinea (where 
within a few years the system of secondary selection turned 
full circle from competitive exam, through selection on a 
number o f  criteria , to competitive exam again in 19 74) 
parallels that of other new states . 

Social demand or manpower requirements ?  

At the conclusion o f  Chapter 3 this writer described the 
steadily mounting political pressure for expansion o f  the 
formal educat ion system in Papua New Guinea .  This situation 
throws a numb er of  quest ions into sharp relief . One problem 
is whether educat ion should be considered as a social service 
or a nat ional investment . Acceptance of  the latter view 
raises the possibility of  overinvestment occurring in some 

12
consequently (and as a result of  a district quota system) , 
determined students from some areas move to educationally 
weaker districts to take Standard Six examinations 
( O ' Connor , 1974 : 71) . 
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or all branches of  educat ion , but j udgment as to whether 
this has occurred - in primary educat ion for instance -
depends to a large extent on the time-horizon one adopts . 
Tho se who hold what I have elsewhere called the ' catalytic ' 
view of  the role of  primary education (Conroy , 1972a) are 
likely to employ a distant planning horizon and to regard 
unemployment and social disrupt ion due to educat ional 
expansion as short-term and necessary co sts . Others who are 
less certain of  the benefits likely to flow from the broad
fronted expansion of primary educat ion , or who are inclined 
to dis count future benefits rather heavily against present 
co sts ,  feel that educat ional planning should be  guided more 
closely by manpower requirements , at all levels of the 
educat ion system. 

Acceptance of the Manpower Requirements  viewpoint runs 
across the vexed quest ions o f  regional inequality in the 
distribution of educat ional resources and the creation o f  
social distinctions through educat ion where few o r  none 
existed before . Both these problems were discussed above in 
the sect ion on equity and e fficiency where it was pointed 
out that they should not be tied too closely to educat ional 
policy , since these . developments seem to be inherent in the 
processes of economic and social change . This is not to 
minimize the very real political problems involved in the 
growth , perhaps irresistable , of the social demand for 
educat ion . 

Apart from their representat ion by elected members in the 
Parliament , Papua New Guineans have new channels of comnnmi
cation with Konedobu set up by the Educat ion Ordinance o f  
19 70 . The National Educat ion System created b y  that 
ordinance unified the Administration and Mission schools and 
is organized on a decentralized basis with the potential for 
considerable involvement of local communities in educat ional 
management and decision-making .  Individual schools have 
governing bodies representative of local communities , as well 
as teachers and the agencies conducting the schools . In 
principle , maj ority indigenous memb ership is sought . 
Governing bodies have funct ions which include enrolment of  
pupils , responsibility for the p lanning and provision o f  
physical facilities and formulat ion of  school aims . Their 
links with the centre are the District Educat ion Boards in 
each of  the twenty districts of Papua New Guinea . 

District Education Board responsibilities include , in 
addition to supervision of  the operat ions of  the governing 
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bodies of schools , the formulation o f  district educat ional 
development plans and the setting of priorities for the 
allocat ion o f  centrally-provided resources .  Since they are 
also respons ible for fixing school fees and selecting 
ent rants to secondary and technical schools it is obvious 
that the District Boards operate in politically sensit ive 
areas . They are responsible to , and implement the decisions 
of the National Educat ion Board which is charged with the 
formulat ion o f  overall policy . In practice , however , the 
National Board has played no effective part in framing maj or 
policies since the formation of the National Coalition 
Government in 1972 . The manner in which the plans of  19 7 3 ,  
1974 and 19 75 were drawn up illustrates this very clearly . 

Thus , in theory at least , the Educat ion Ordinance has set 
up channels for two-way communicat ion : a flow of informat ion 
from planners and admini strators at the centre to local 
communities at the periphery o f  the system, and a reverse 
flow reflecting the aspirations and educat ional demands of 
tho se local communities . This reverse flow has the potential 
for canalizing and institut ionaliz ing the social demand for 
education, since it enables connnunit ies to articulate their 
demands and provides politicians with a sounding-board 
through their participation in the system.  Of course such 
consultation and participation are desirable features of the 
democrat ic process but are not without dangers in a situat ion 
where social demand so overwhelmingly exceeds the capacity 
of  the system to supply educat ion . 

For planners concerned with the allocat ion o f  governmental 
resources between educat ion and other act ivities , this 
situat ion is likely to po se increasing difficulties . The 
interesting quest ion is whether it will be possible to 
convince local educat ional decision-makers of the necessity 
for unpalatable policies ·and to balance lo cal responsibility 
for educat ion against demands .  By shifting the financial 
burden o f  educat ion to an increasing degree on to local 
authorities the central government would achieve an effective 
broadening of the tax base and reduce the effective demand 
for educat ional facilities . Current policy is to place 
considerable responsibility for provision of school buildings 
and teacher housing on local communities . However ,  j ust as 
Groves in the early fifties was embarrassed by the alacrity 
with which communities provided school facilities , so also 
today the Educat ion Department finds itself pressured into 
accelerating its expansion programs by a s imilar process . 
Thus the announcement of  a timetable for opening 32 new high 
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schools in the period to 19 79  (Dept of  Education , 19 7 3) set 
off a reaction in the affected communities which threatens 
to bring forward the whole timetable , while in the meantime 
memb ers o f  Parliament and community groups are unrelenting 
in their nomination of further sites for high s chools . Under 
these circumstances the role o f  the planner is likely to 
involve fighting a rearguard act ion in the cause of  restraint . 

Given that secondary expansion appears to be a polit ical 
imperative and that (although local communities may carry an 
increasing share of  the financial burden) this will require 
sub stantial allo cat ions of  central government resources , 
what priority should primary educat ion receive ? Philip 
Foster (1975 ) has recently commended to planners in Papua 
New Guinea a compilat ion of the findings of rate-of-return 
studies throughout the world (Psacharopoulos , 197 3) . While 
stressing the controversial nature of social rates-of-return 
as guides to resource allocat ion , Foster is impressed by the 
almost uniform tendency for returns to primary education to 
exceed tho se for secondary - and higher education . This appears 
to j ustify emphasis on primary education in educational 
budgets ,  especially in countries at Papua New Guinea ' s  level 
of  development . 

Although the writer has placed considerable weight on 
private rates-of-return as variables capable o f  explaining 
observed behaviour in the labour and educat ion markets ,  he 
cannot claim equal faith in social rates as a guide to 
resource allocat ion . The social rates-of-return to a 
particular level of educat ion is calculated from cross
sectional earnings data , on the assumption that average 
earnings reflect the marginal productivit ies o f  particular 
grades of labour , and hence their contribut ion to output . 
However , where labour markets are imperfect , relative 
earnings may not accurately reflect marginal productivit ies , 
an obj ection which even Mark Blaug , staunchest defender of  
the methodology , has to admit carries real force in under
developed countries (Blaug , 1970 : 209 ) . 

Moreover social rates (calculated as they are from cross
sectional data relating to the whole cohort of  persons at a 
particular educat ional level) represent average returns 
rather than returns at the margin . 13  Hence their use as 

13
The rate-of-return to a particular level of education is 
only marginal in the sense that it compares the additional 
benefits (and costs )  involved in a particular increment 
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guides to  resource allocat ion involves the assumption that 
marginal rates equal the calculated average rates . This may 
be reasonable for a slowly growing education system, but in 
an underdeveloped country planners are often asked to make 
maj or ,  non-marginal , alterations to the pattern of  enrolments 
(witness the expansion in the primary system envisaged in 
Papua New Guinea ' s  197 3  and 19 74 plans} . Under such circum
stances marginal social returns to educational expenditure 
might fall rapidly , and fail to j ustify the investment . 

Finally (and this is a point especially relevant to 
returns to primary education in less developed countries ) 
there is the question of  opportunity costs . In the subsist
ence sector in Papua New Guinea {and in other poor countries ) 
there is an opportunity cost of  primary s chool attendance , 
greater for girls than for boys , and increasing with age for 
both sexes . However ,  studies of social rates of  return in 
developing countries do not nDrmally take account of  this 
cost ,  and although the sums involved , when measured in kina , 
may appear trifling it must be remembered that present costs 
dominate future returns in discounting calculat ions . Recal
culat ion of the many studies which have ignored this cost 
would doubtless make primary educat ion appear a less attractive 
investment in so cial terms . 

Resources devoted to the expansion of  primary education 
in Papua New Guinea , especially in rural areas , are compet
itive with other programs aimed at rural revitalization . 
In Chapter 10 , for instance , the writer argued for greater 
emphasis on the extension of rural road networks as a measure 
likely to increase agricultural output and retard rural-urban 
migrat ion , and also supported Fisk ' s  recommendation (19 72 : 20) 
that priority be given to agricultural research and extension 
to alter the pattern of subsistence agriculture from shifting 
cultivation to intensive land use . This emphasis is supported 
by Foster and Sheffield (19 7 3 : 8 ) who observed that 

Even where rural development is accorded high formal 
priority in government plans • • •  the proportion of  
educat ional resources devoted to the direct education 
of  farmers is usually minuscule ; this in spite o f  the 
fact that even badly planned extension work can have 

13 (continued) 
of  education , as for example when the rate-of-return to 
secondary educat ion is calculated by reference to the costs  
and benefits of  advancing beyond Standard Six level . 
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a high pay-o ff as opposed to other forms of investment . 

Thus with primary educat ion , as with secondary , the best 
policy for educat ional and other planners is probably to 
fight a delaying act ion in the face of  political pressures 
for expansion , using the weapons of fees and connnunity 
financial responsibility , and choosing to yield most readily 
on those fronts which will increase the ethnic and regional 
equality of educat ional opportunity . To continue the 
strategic analogy , such a rearguard action will enable the 
dispat ch of stronger forces to the front on which the battle 
for rural revitalizat ion is being fought . 

Educat ion for citizenship ? Or premature social mobilization ? 

The principal danger that arises from the overexpansion 
o f  secondary educat ion is polit ical . Unemployed secondary 
school leavers are likely to be alienated from rural society 
to an even greater extent than primary school leavers , and 
their presence in growing numbers in the towns of Papua New 
Guinea could have politically destabilizing consequences . 
The problem of educated unemployment is seen by an Assistant 
Director of  Education as ' generat ing stresses and tensions 
which could well have disintegrative effects on the emerging 
society ' (McNamara , 1970 : 1 ) . 

More frequently , however ,  one hears of  the posit ive role 
of educat ion at all levels in promoting political development . 
It is often claimed that one of  the benefits of broad-fronted 
educational expansion is that it will demolish the barriers 
between the many small-scale societies of  Papua New Guinea . 
With literacy there should come an awareness of  memb ership 
o f  larger political groupings than the clan , the village or 
the linguistic group . 

Certainly the potential for constructive political develop
ment exists within the educat ion system. Educat ion plays a 
key role in modernizat ion , but as Samuel Huntington (1967)  
has pointed out , modernizat ion is as likely to bring 
political decay as political development . Education makes 
possible a degree o f  social mobilization which , in the 
ab sence of a countervailing growth of political institutions , 
can lead to political instability and authoritarian rule . 

More recently , a case study of  the implicat ions of  
educat ional expansion for Nigerian politics (Abernethy , 1969) 
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appears to have confirmed Huntington ' s  fears in a st riking 
fashion . Abernethy concluded that the rapid expansion of  
free primary educat ion in Southern Nigeria during the 1950s 
had negative consequences for the political modernization 
o f  the country . Due to this expansion 

large numbers of  young people were mobilized for 
participation in a modern economy and polity at a 
t ime when the economy could neither employ them 
nor afford what was in effect a costly social 
welfare scheme (Abernethy , 1969 : 2 80) . 

Furthermore the resources expended in Southern Nigeria ' s  
educat ional expansion lowered the government ' s  capacity to 
achieve its other goals , as well as introducing a substantial 
educational and social gap between the South and Northern 
Nigeria . In the face of ' almost irresist ible ' pressures for 
expansion , Nigeria faced what Ab ernethy called 

the dilelllllla of popular educat ion : it is both a 
necessary condition for political development and 
quite possibly a suff icient condition for political 
decay (1969 : 281) . 

It would not do to overemphasize this argument in the context 
of Papua New Guinean politics , but it is worth remembering 
whenever educat ion is proclaimed as a cat�lyst for democracy . 

The formal educat ion sy stem will play an increasingly 
important part in political life . The social demand for 
educat ion will be exerted through the political system,  
while the schools themselves are enlarging the proportion of 
the electorate which is literate and outward-looking.  
Discussion of educat ional policy purely in terms of economic , 
or even pedagogic , efficiency is becoming increasingly 
\lllrealistic . This does not mean that such considerat ions 
cannot , or will not , be taken into account . It does mean ,  
however , that planners must work within a pragmatic framework 
which blends the economically desirable with the politically 
possible .  Their duty to explain the full implications of 
policy options to politicians is more urgent than ever 
before . 
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The social demand for education : a quantifiable model 

The purpose of this appendix is to specify the general 

form of a model o f  the social demand for educat ion at any 

part icular level which could , in principle at least , be 

quantified and estimated . The model is concerned with the 

demand for places in the school system at one level in a 

particular year by persons completing the next lowest 

educat ional level in the previous year . Thus the demand 

for places at level ed .  is assumed to come from those com-
i. 

pleting level ed . the previous year . 
i. - 1  

The demand funct ion is  of this form : 

J .  J .  
i. i. - 1  

D. ed . = f (X  . ,  -L , W ., -L--, W .  , C ., 0 ., F . ) 
i. i. . i. • i.- 1 i. i. i. 

i. i. - 1 

and is necessarily constrained by the number of  students 

successfully completing level ed . in the previous year . 
i. - 1  

Explanation o f  terms 

D. ed . is the demand for places in the school system at level 
i. 

ed . in a particular year by persons completing level ed . 
i. i.- 1  

in the previous year . 

x .  is a term representing the psychic benefits of educat ion 
i. 

at level ed . 
i. 

(unlike the other terms , which are all related 

to the income benefits ) ' .  The psychic component o f  D. ed . is 
i. 

assumed to be an autonomous constant , invariant with respect 

to other factors affecting the demand for education . It 

22 6 
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incorporates the present consumption value o f  educat ion , the 

stream of future consumer satis fact ions derived from educat ion , 

and the prestige accruing directly from the attainment of  

level ed . . 
i,. 

J .  J .  
i,. -i.- 1 y;-: and 1-.� represent the balance between demand and supply 
i,. -i.- 1 

in the labour markets for workers whose qualificat ions are 

at level ed . and level ed . , respectively . It is assumed 
i,. -i.- 1 

that employers specify minimum educational requirements for 

particular j obs and that all applicants will possess the 

appropriate level or a higher one . J .  is the demand for 
i,. 

labour in occupations requiring level ed . for entry t and is 
i,. 

composed of N .  ( the current level of employment in j obs 
i,. 

requiring level ed . ) and V .  (the number o f  unfilled vacancies 
i,. i,. 

for workers at this level) . N . ,  the employed workforce , may 
i,. 

include some workers with ed > i , and others with ed < i who 

were employed at a time of  lower entry requirements and hold 

their j obs by virtue of extra skills acquired informally . 

Li is the supply o f  labour available to fill j obs at level 

ed . . 
i,. 

L . is composed of  N .  ( the employed workforce) and U .  (the 
i,. i,. i,. 

number of  unemployed persons actively seeking work at level 
J ·  

ed . . All have ed > i ) .  When L
i, = <  1 ,  involuntary unem-

i,. - i 
ployment o f  a demand-deficiency nature exists . 

wi and wi- 1 . are the wage rates paid for j obs at levels edi, edi· 

c .  
i,. 

represents the private money expenditures incurred 

by the student and his family in undertaking schooling at 

level ed . . 
i,. 
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Oi is the ' option value ' attached to level ed
i , success ful 

complet ion of which is a prerequisite for higher study . 

The opt ion value is a measure o f  monetary gains to be expected 

from the completion of higher levels of educat ion , after 

deducting the opportunity cost o f  educat ional expenditures 

necessary for those higher levels . The option value depends 

on the private rates-of-return to educational levels beyond 

ed
i

, adj usted for unemployment rates among people with higher 

qualificat ions , and for the probabilities of  entering and 

completing higher levels of educat ion . The concept originated 

with B . A. Weisbrod (1962 : 161-7 ) . 

F . is the imputed money value o f  non-monetary ' fringe � 
benefits ' attached to j obs for which level ed . is the prere-� 
quisite . The value of  benefits such as housing,  holidays , 

leave fares and sick pay (which considerably increase the 

real income of certain occupations in Papua New Guinea) 

tends to be positively correlated with money income and 

educat ion , and to increase the income differentials between 

levels o f  the occupational structure . 

J . 
L�., W . ., O .  and F .  are terms which quantify 

• � -i -i 
the income benefits 

� 
o f  undergoing schooling at level edi . W .  is the wage-rate � Ji 
which a school-leaver may expect , and where r;: �- < 1 ,  the 

-i 

money benefit will be adj usted for the probability of his Ji- 1 
remaining unemployed . Similarly , Wi_ 1 and r;-:-- represent 

�- 1  
the opportunity cost of  the student ' s  attendance at  level 

ed . , which is the income from employment oregone by him ,  
-i 

adj usted for the probability o f  unemployment . In a more 

developed , fully monetized economy , where child labour may 

not legally be employed , opportunity cost  only becomes 
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relevant past  the minimum school-leaving age . In a less 

developed economy , children in the agricultural sector are 

likely to contribute to production , directly or indirectly , 

at a much younger age . Hence income foregone is a relevant 

cost , even at primary school . 

J . J . i. i.- 1 wi, wi- 1 ' I::' y;:-- and ci are the conventional data require-
i. i.- 1 

ments for calculating the private rate-of-return to expend

iture on educat ion at level ed . . i. 

0 . , the option value , is relevant because growing unemployment i. . 
at level ed . is likely increasingly to transform level ed . i. i. 
from a terminal to an intermediate stage of  educat ion . This 

is a feature of Rado ' s  ' Explo sive Model ' of educat ional 

expansion (Rado 1971) , and is best understood in terms of the 

maintenance o f  returns to further educat ion (embodied in the 

' option value ' of  level ed . )  in the face o f  falling returns i. 
at ed . and lower levels o f  educat ion . This is po ssible i. 
because the growth of educated unemployment is a sequential 

process which commences at the bottom of the educat ional 

pyramid . 

D. ed .  is assumed to be a posit ive funct ion of X . , the psychic i. i. 
benefits , and to be positively related to W . , F .  and 0 . ,  i. i. i. 
which measure income benefits . The relat ionship between Ji 
D. ed . and y;: is also posit ive , since increases in the value 

1,, i. 
of  the lat ter term reflect a more favourable labour market 

s ituation for school-leavers at level ed . . i. 

D. ed .  is negatively related to W .  and C . , which measure 
i. i.- 1 i. 

opportunity and money costs , respectively , of  schooling at 
Ji- 1 level ed . .  D. ed . will b e  negatively related to -L--, which i. i. i - 1 
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reflects labour market conditions for those who elect not 

to enter level ed . . 
1,, 

J .  
It should be noted that falling values of  L� ' reflecting 

growing unemployment among output of ed . leveli, (and hence 
1,, 

falling money returns to expenditures on level ed . )  imply a 
J ·  1,, 

corresponding fall in L�
- 1 , the labour market indicator 

i-- 1 
which influences the· opportunity cost of  schooling at level 

ed . . Hence the declining money returns to schooling will be 
1,, 

accompanied by a reduction in the real costs o f  such 

schooling . This factor , together with the importance of 0 . ,  
1,, 

the option value , helps to explain the persistence of  social 

demand for a particular level o f  educat ion in the face of 

rising unemployment among its graduates . Moreover , rising 

unemployment at level ed . acts to lower the opportunity 
1,, 

cost o f  level ed . , so that students come increasingly to i-+ 1 
regard ed . as an intermediate phase , and seek to pursue the 

1,, 

options with which level ed . presents them. 
1,, 

The quantification of  D. ed . 
1,, 

As mentioned previously , D . ed . is constrained by the 
1,, 

number of  persons completing level edi_ 1 the previous year . 

Indeed , for a number o f  reasons (which include demographic 

considerat ions ) it is impo ssible to imagine all members o f  

a cohort demanding admission t o  the next level of  educat ion . 

Hence D .  ed . will be constrained to a maximum somewhat below 
1,, 

the number completing level ed . 
-i- 1 

Beyond that maximum, 

increases in the value o f  a relevant variable ( for example , 

W . ) cannot result in further increases in D . ed . . It will 
1,, 1,, 

quite commonly be the case in educat ion systems in less 
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developed countries that the demand for admission to one 

level from another will be at or near the constrained 

maximum for lengthy periods . This is probably the case at 

Form One secondary level in Papua New Guinea at present . 

Such a situat ion precludes verificat ion of  the model in 

circumstances where it predicts an increase in D . ed . ,  as for 
� 

example when W .  rises or C .  falls . Under these circumstances 
� � 

there would o ccur no measurable increase in D. ed . , in terms 
� 

of  an increase in applications for admission . However , if 

(as is often the case in less developed countries) the 

supply of s chool places at level ed . is less than the social 
� 

demand , the increased political and social pressures 

generated would be obvious enough . 

Moreover , since there is a wide range o f  values of the 

relevant variables which would suffice to maintain D. ed .  
� 

at its constrained maximum, it is conceivable that quite 

substantial reductions in W .  (or increases in C . ) would 
� � 

cause no observable reduction in D . ed . .  This should not be 
� 

understood to mean that the model is neither testable nor , 

potentially , useful . 

Clearly in the not-too-distant past  there was a phase of  

educational expansion in Papua New Guinea when social demand 

at po st-primary level lagged behind administrat ion willing

ness to provide places . There is also evidence that some 

developing countries which achieved substantial educational 

expansion in the 1950s and early 1960s have now entered a 

phase of  absolutely declining social demand for primary 

educat ion in the face of  rapid population increases . A 

model such as that outlined above offers a po ssible framework 

for the explanation of such phenomena . From a policy 
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viewpoint , rising social demand for education may force 

governments to increase educational budgets in situations 

where the social marginal productivity of resources applied 

to other ends is considerably higher . Greater understanding 

of the forces determining the social demand for education is 

a prerequisite to corrective act ion . 
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Appendix B 

Questionnaire for 19 72 survey 

Respondents were required to rate 22 o ccupat ions accordin g  to 8 criteria , each on 
a separate page o f  the questionnaire . Below are the ins t ruct ions given at the 
head of each page . 

He re is a l i st of dif ferent j obs done by people in Papua New Guinea .  Read the 
list care fully and decide how much respect people have for this kind of work . 
How important is each of these j obs ? 

Job I don ' t  
know 

Very 
highly 
respected . 
Very 
important . 

Highly 
respected . 
Important . 

Ordinary 
or 
average 

Held in 
low 
respect . 
Unimportant . 

Held in 
very low 
respect . 
Very 
unimportant . 

Here are the s ame j obs again . This t ime you must say what you think about the 
money people earn for do ing each kind of work . 

Job I don ' t  
know 

Ve ry 
high 
income 

High 
income 

Ave rage 
income 

Low 
income 

Very low 
income 

This t ime I would like you to rat e these j obs according to the advantages other 
than money which people do ing these j obs enj oy (e . g . their accommodat ion , their 
hol idays and any other benefits whi ch they re ceive ) . 

Job 

To 

I don ' t  
know 

what extent 

Very 
high 

do these 
Papua New Guinea? 

Job I don ' t  Very 
know high 

To what extent do these 

Job I don ' t  Very 
know high 

What leve l o f  educat ion 

Job I don ' t  Very 
know high 

High Average Low Very low 

workers cont ribute to the develoEment and Erogress of  

High Average Low Very low 

workers help and serve o ther EeoEle ?  

High Average Low Very low 

is necessary to do these j obs ? 

High Average Low Very low 

Do the people doing these j obs have an easy life ? (That is , do they do easy work 
under pleasant and comfortable condi t ions ? )  

Job I don ' t  
know 

Very 
easy 

E asy Average Hard Very hard 

To what extent do the people doing these j obs have power , authority or in fluence 
over other people ? 

Job I don ' t  
know 

Very 
high 

High Average Low Very low 
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