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The 1985-86 Minimum Wages Board in Papua New 
Guinea 

Simon Bell, Central Bank of Botswana 

The Minimum Wages Board system 
Since  1972 minimum wages have been 

set by a government-const i tuted but  
i m p a r t i a l  Minimum Wages Board, which 
makes i t s  d e c i s i o n s  on t h e  b a s i s  of 
submissions from t h e  government, 
employers,  unions and community 
groups.  

The seven-member board comprises  a 
permanent chairman and r ep resen t -  
a t i v e s  from employer groups ( 2 ) ,  
employee groups ( 2 ) ,  t h e  community 
( 1 )  and t h e  government (1) who a r e  
appointed f o r  a three-year  term. 

Af te r  hear ing  submissions t h e  
board makes a de t e rmina t ion  f o r  
minimum wage ad jus tments  f o r  t h e  
fo l lowing  t h r e e  yea r s  i n  f o u r  major 
wage c l a s s i f i c a t i o n s :  Urban Level  
One, Urban Level  Two, Rural  and 
Junior .  However, wage s e t t i n g  i n  
these  c a t e g o r i e s  has wider 
a p p l i c a t i o n  throughout  t h e  economy. 

For i n s t a n c e ,  t h e  government has 
g e n e r a l l y  used t h e  Minimum Wages 
Board Determinat ion a s  t h e  b a s i s  f o r  
i t s  n e g o t i a t i o n s  wi th  t h e  pub l i c  
s e r v i c e  unions ;  and t h e  board’s 
de t e rmina t ion  appears  t o  be widely 
used i n  t h e  p r i v a t e  s e c t o r  a s  a 

method f o r  making annual  wage 
ad jus tments .  O v e r a l l ,  i t  is  es t ima ted  
t h a t  probably  th ree -qua r t e r s  of t h e  
e n t i r e  formal  s e c t o r  workforce have 
t h e i r  wages ad jus t ed  by t h e  board’s 
de te rmina t ion .  

I n  1985, hea r ings  were begun t o  
cons ide r  t h e  next  round of minimum 
wage ad jus tments .  The board was 
r equ i r ed  by t h e  government t o  t ake  
i n t o  c o n s i d e r a t i o n  t h e  fo l lowing  
terms of r e f e r e n c e  i n  i t s  d e c i s i o n s :  

1. To review t h e  appropr i a t eness  of 
t h e  c u r r e n t  method of s e t t i n g  
minimum wages. 

2. To review and determine c r i te r ia  
f o r  s e t t i n g  Urban Level One and 
Urban Level Two c e n t r e s  (Urban 
Level One c e n t r e s  a r e  t h e  l a r g e r  
towns and workers i n  t h e s e  c e n t r e s  
r e c e i v e  a h ighe r  minimum wage). 

3 .  To examine t h e  prospec t  of exclud- 
ing  c e r t a i n  c l a s s e s  of labour  from 
t h e  Minimum Wages Board determin- 
a t i o n s .  

4 .  To cons ide r  and make recommend- 
a t i o n s  on t h e  p o s s i b l e  ex tens ion  
of product ivi ty-based wages i n t o  
t h e  urban s e c t o r .  
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5. To determine an  a p p r o p r i a t e  youth 
wage i n  t h e  l i g h t  of t h e  f i n d i n g s  
of t h e  Board of Inqu i ry  i n t o  Youth 
Employment and Remuneration. 

Submissions 

The Minimum Wages Board toured  
Papua New Guinea t o  hear  submissions 
from i n t e r e s t e d  p a r t i e s  du r ing  t h e  
second h a l f  of 1985 and e a r l y  1986. 
The arguments presented  t o  i t  by t h e  
major groups were, i n  summary: 

Government. The government argued 
t h a t  minimum urban wages should be 
ad jus t ed  i n  t h e  fo l lowing  manner f o r  
changes i n  t h e  consumer pr ice  index:  

1. For any consumer p r i c e  index  
i n c r e a s e  between 0 and 1 p e r  c e n t ,  
no wage adjustment .  

2. For any consumer p r i c e  index  
i n c r e a s e  between 1 and 6 pe r  c e n t ,  
f u l l  i ndexa t ion  of wages. 

3. For any consumer p r i c e  index  
i n c r e a s e  above 6 per  c e n t ,  no wage 
indexa t ion .  

4 .  Rura l  wages t o  be f u l l y  a d j u s t e d  
by any movement i n  t h e  consumer 
p r i c e  index  up t o  a maximum of 8 
per  c e n t  pe r  annum w i t h  no 
adjustment  t h e r e a f t e r  , i n  o r d e r  t o  
reduce t h e  d i s p a r i t y  between r u r a l  
and urban wage l e v e l s  and t o  
i n c r e a s e  t h e  a t t r a c t i v e n e s s  of 
r u r a l  employment vis-&vis  urban 
employment. 

The government recommended t h a t  
t h r e e  Urban Level  One c e n t r e s  
(Popondet ta ,  Kavieng and Alo tau)  
should be downgraded t o  Urban Level  
Two c e n t r e s ,  and t h a t  t h r e e  Urban 
Level Two c e n t r e s  (Wabag, Bwagaoia 
and Samarai) should be downgraded t o  
Rural  c e n t r e s  g iven  t h e i r  ve ry  sma l l  
s i z e ,  small numbers of people  
employed and t h e  a b i l i t y  of employers 
t o  pay i n  t h e s e  towns. 

It was f u r t h e r  recommended t h a t  
youths ,  s e c u r i t y  workers ,  small-scale 
bus inesses  employing fewer than  t e n  
f u l l  t i m e  employees and community 
groups should be exempt from t h e  
Minimum Wages Board l e g i s l a t i o n .  

The government suggested t h a t  
product ivi ty-based schemes should be 
extended beyond t h e  r u r a l  s e c t o r  t o  
urban a r e a s  i n  cases where i t  was 
agreed between t h e  employer and t h e  
employee. 

F i n a l l y ,  t h e  government recom- 
mended t h a t  youths  should be de f ined  
as anyone 21 y e a r s  o l d  o r  less and 
t h a t  t h e s e  employees should no t  have 
t h e i r  wages r egu la t ed  by t h e  Minimum 
Wages Board de te rmina t ion .  

Union groups.  Most of t h e  union 
groups argued f o r  a c o n t i n u a t i o n  of 
t h e  prev ious  Minimum Wages Board 
de te rmina t ion :  t h a t  i s ,  wages indexed 
up t o  a maximum of 5 pe r  cen t .  
However, most of t h e  groups a l s o  
argued f o r  an  immediate wage i n c r e a s e  
t o  compensate f o r  t h e  real wage 
d e c l i n e s  exper ienced  over  t h e  p a s t  
t h r e e  years .  These proposed wage 
i n c r e a s e s  ranged between 7 p e r  cen t  
(Papua N e w  Guinea Trade Union 
Congress) t o  over  100 pe r  c e n t  by 
o t h e r  groups.  The Pub l i c  Employees 
Assoc ia t ion ,  t h e  b igges t  p u b l i c  
s e c t o r  un ion ,  advocated an immediate 
10 per  c e n t  i n c r e a s e .  

I n  a d d i t i o n ,  t h e  union groups 
argued almost  unanimously f o r  s i x  
monthly ad jus tments  t o  wages r a t h e r  
t han  t h e  c u r r e n t  twelve monthly 
ad jus tments .  

Some groups argued f o r  t h e  
upgrading of v a r i o u s  Rura l  c e n t r e s  t o  
Urban Level  Two c e n t r e s  and t h e  
upgrading of some Urban Level  Two t o  
Urban Level One c e n t r e s .  The major 
arguments on upgrading were i n  
r e s p e c t  of Kiunga and Tabubi l  ( c l o s e  
t o  t h e  s i te  of t h e  Ok Tedi  mine) t o  
Urban Level One s t a t u s .  Most unions 
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a l s o  argued a g a i n s t  any change t o  t h e  
c u r r e n t  Junior  wage, c o n t r a r y  t o  t h e  
government's argument f o r  a r educ t ion  
of youth wages r e l a t i v e  t o  a d u l t  
wages. Some groups even argued t h a t  
t h e  Jun io r  wage should be abo l i shed  
and t h a t  youths  should be pa id  on t h e  
same b a s i s  a s  a d u l t s .  

Employers' groups.  Employers 
g e n e r a l l y  argued f o r  a c o n t i n u a t i o n  
of t h e  prev ious  de t e rmina t ion ,  i n  
o rde r  t o  main ta in  p r e d i c t a b i l i t y  i n  
t h e  wage adjustment  system, wi th  t h e  
a i m  of g r e a t e r  wage s t a b i l i t y  and 
p o t e n t i a l  employment c r e a t i o n .  

Two impor tan t  except ions  inc luded  
t h e  P l a n t e r s  Assoc ia t ion ,  which 
agreed t h a t  t h e  e x i s t i n g  5 p e r  cen t  
c e i l i n g  should be maintained f o r  
urban a r e a s ,  bu t  argued t h a t  r u r a l  
wages should b e  f u l l y  indexed f o r  
i n f l a t i o n .  This  was proposed i n  an 
a t tempt  t o  reduce t h e  d i s p a r i t y  
between r u r a l  and urban wages. 

The o t h e r  major excep t ion  was t h e  
Papua New Guinea Chamber of Commerce, 
which sugges ted  t h e  e l i m i n a t i o n  of 
t he  urban c l a s s i f i c a t i o n  w h i l s t  main- 
t a i n i n g  t h e  r u r a l  minimum a s  t h e  
n a t i o n a l  minimum. It was argued t h a t  
such a minimum was most a p p r o p r i a t e  
f o r  a r u r a l l y  based economy l i k e  
Papua New Guinea. 

Some employer groups advocated 
exemption from Minimum Wages Board 
l e g i s l a t i o n  f o r  va r ious  groups such 
a s  smal l  bus inesses ,  and s e l e c t e d  
i n d u s t r i a l  and r u r a l  i n d u s t r i e s .  The 
Employers Fede ra t ion ,  on t h e  o t h e r  
hand, argued s t r o n g l y  a g a i n s t  any 
d e r e g u l a t i o n  except  f o r  Junior  wages. 

Most employer groups argued f o r  
t h e  i n t r o d u c t i o n  of a iower youth 
wage; however, most groups f e l t  t h a t  
i t  should be predetermined by t h e  
Minimum Wages Board r a t h e r  t han  l e f t  
t o  t h e  market.  

The determination 

I n  June 1986, t h e  Minimum Wages 
Board i n  Papua New Guinea handed down 
i t s  Determinat ion No. 1 of 1986. That 
de t e rmina t ion  w i l l  now govern ad jus t -  
ments t o  minimum wages i n  Papua New 
Guinea f o r  t h e  next  t h r e e  yea r s  (from 
1 January  1986 t o  3 1  December 1988).  
The de te rmina t ion  conta ined  t h e  
fo l lowing  major e lements:  

1. The s t a t u s  of p re sen t  Urban Level 
One and Urban Level Two c e n t r e s  
should remain u n a l t e r e d .  However, 
f u t u r e  upgradings from Urban Level 
Two t o  Urban Level  One c e n t r e s  
would depend upon submissions 
s a t i s f y i n g  t h e  fo l lowing  c r i t e r i a :  - a minimum popula t ion  of 10,000 
- a minimum labour  f o r c e  of 20 per  

cent  of minimum t o t a l  popula- 
t i o n ,  i .e .  2000 workers - an i n d i c a t i o n  of t h e  c a p a c i t y  o r  
a b i l i t y  of employers t o  pay. 

Future  upgradings of Rural  c e n t r e s  
t o  Urban Level  Two would depend 
upon submissions s a t i s f y i n g  t h e  
fo l lowing  c r i t e r i a :  - g a z e t t a l  o r  d e c l a r a t i o n  of a 

township - a minimum t o t a l  popula t ion  of 
3000 people 

- a minimum wage-earning l abour  
f o r c e  of 20 p e r  c e n t  of mini- 
mum t o t a l  popula t ion  (600)  - an i n d i c a t i o n  of c a p a c i t y  o r  
a b i l i t y  of employers t o  pay. 

2. That f o r  t h e  nex t  t h r e e  y e a r s ,  
t h e r e  s h a l l  be t h r e e  annual  
ad jus tments  t o  a l l  minimum wages 
(Urban Level One, Urban Level  Two, 
Rural  minimum wages and Junior  
wages). These ad jus tments  should 
be accord ing  t o  t h e  o f f i c i a l  
consumer pr ice  index.  Wages should 
be f u l l y  a d j u s t e d  by any consumer 
pr ice  index  movement up t o  5 pe r  
c e n t .  No ad jus tments  should be 
made f o r  any consumer p r i c e  index  
i n c r e a s e  between 5 and 10 per  
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c e n t .  I f  t h e  consumer p r i c e  index  
i n c r e a s e s  above 10 pe r  c e n t ,  t h e n  
f o r  any i n c r e a s e  between 10 and 15 
per c e n t ,  h a l f  t h e  i n c r e a s e  should 
be awarded i n  a d d i t i o n  t o  t h e  
f i r s t  5 per c e n t  awarded. 

3. Wage ad jus tments  s h a l l  be made on 
1 March 1987, 1988 and 1989 f o r  
t h e  prev ious  twelve-month per iod  
ending 31 December. 

4. The e x i s t i n g  Junior  wage i s  t o  be 
abol i shed  and a new Youth wage t o  
be in t roduced  t o  cover  a l l  youths  
e n t e r i n g  t h e  labour  f o r c e  between 
16 and 21 y e a r s  of age.  The new 
Youth minimum wage i s  t o  be 50 per  
c e n t  of t h e  g e n e r a l  labourer’s 
wage. Youth wages a r e  t o  be 
a d j u s t e d  i n  t h e  same manner as 
o t h e r  wages. Those c u r r e n t l y  
employed under t h e  o l d  J u n i o r  wage 
a r e  t o  c o n t i n u e  t o  be pa id  t h e  o l d  
wage u n t i l  t h e y  a t t a i n  22 y e a r s  o f ,  
age.  

5. Wages paid t o  groups of no fewer 
than t e n  youths  s h a l l  be l e f t  t o  
n e g o t i a t i o n  between t h e  group and 
t h e  employer. 

The argument for wage constraint 

The need f o r  lower wages has  been 
w e l l  documented i n  many r e p o r t s  on 
t h e  Papua N e w  Guinea economy ( v i z .  
t h e  r e c e n t  Report  by Goodman, Lepani 
and Morawetz; t h e  Wages Study; t h e  
Exchange Rate and Macro Economic 
P o l i c y  Report ;  s t a t e m e n t s  by t h e  IMF 
a f t e r  Article I V  C o n s u l t a t i o n s ,  
e t c  .) . 

Although t h e  l a t e s t  Minimum Wages 
Board Determinat ion i s  a move i n  t h a t  
d i r e c t i o n  - with  o f f i c i a l l y  p r o j e c t e d  
i n f l a t i o n  r a t e s  of 6 per  c e n t ,  7 pe r  
cen t  and 6.5 pe r  c e n t  over  t h e  next  
t h r e e  y e a r s  - t h e  r e d u c t i o n  i n  r e a l  
wages w i l l  on ly  be very  smal l .  

It cannot be expected t h a t  changes 
t o  t h e  h igh  wage s t r u c t u r e  w i l l  occur  
r a p i d l y .  Given t h e  e x i s t i n g  p o l i t i c a l  
system and t h e  h i s t o r y  of wage 
s e t t i n g  i n  Papua New Guinea,  t h e  
r e d u c t i o n s  i n  t h e  real  l e v e l  of wages 
being argued f o r  w i l l  t a k e  many y e a r s  
of c o n s t a n t  d i l i g e n c e  by t h e  
government. The changes t h a t  such 
small annual  r e d u c t i o n s  w i l l  b r i n g  
about  w i l l  h a r d l y  be p e r c e i v a b l e  i n  
t h e  s h o r t  run and hence w i l l  be 
c r i t i c i z e d  f o r  n o t  i n c r e a s i n g  employ- 
ment l e v e l s .  

Nonetheless ,  t o  a rgue  t h a t  no 
a t tempt  should t h e r e f o r e  be made t o  
reduce t h e  l e v e l  of real  wages i s  t o  
ignore  t h e  f a c t  t h a t  wage l e v e l s  are 
seen  t o  r e p r e s e n t  a major impediment 
t o  f u r t h e r  investment  and economic 
growth. It i s  r e a d i l y  agreed t h a t  
wage l e v e l s  a r e  n o t  t h e  o n l y  
c o n s t r a i n t  t o  i n c r e a s e d  f o r e i g n  
inves tment ,  growth and development,  
and t h a t  government measures t o  
improve i n f r a s t r u c t u r e ,  t o  change i t s  
own r e g u l a t o r y  p o l i c i e s ,  t o  lower 
e l e c t r i c i t y  c o s t s ,  and s o  on ,  are 
a l s o  r e q u i r e d .  

Two o t h e r  major p o i n t s  a r e  a l s o  
prominent i n  t h e  wages d e b a t e  and are 
of p a r t i c u l a r  concern t o  union 
groups.  F i r s t ,  t h e  p o t e n t i a l  r e a l  
r e d u c t i o n  i n  wages over  t h e  next  
t h r e e  y e a r s  w i l l  merely l e a d  t o  
h i g h e r  p r o f i t s  f o r  e x p a t r i a t e  
companies t o  r e p a t r i a t e  from Papua 
N e w  Guinea; and second,  t h e  d e t e r -  
mina t ion  w i l l  o n l y  l e a d  t o  f u r t h e r  
‘explo i ta t ion’  and ‘impoverishment’ 
of t h e  nation’s workers.  

Contrary t o  t h e  f i r s t  p o i n t ,  t h e r e  
i s  evidence t o  show t h a t  much of t h e  
new investment  i n  Papua New Guinea 
comes from r e t a i n e d  e a r n i n g s  of 
e x i s t i n g  bus inesses .  I f  t h i s  i s  t h e  
c a s e ,  t hen  h i g h e r  p r o f i t s  w i l l  
a c t u a l l y  mean h i g h e r  investment  and 
growth. With regard  t o  t h e  second 
p o i n t ,  however, t h e  exponents  seem 
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t o t a l l y  t o  d i s r e g a r d  t h e  impoverish- 
ment of a l a r g e  m a j o r i t y  of Papua N e w  
Guineans who do n o t  have a j o b  a t  
a l l .  The growing s i z e  of s q u a t t e r  
s e t t l e m e n t s  i n  major towns, as w e l l  
as t h e  i n c r e a s i n g  law and o r d e r  
problems i n  urban areas, p o i n t  t o  an  
i n c r e a s i n g  impoverishment of a 
growing number of town d w e l l e r s  who 
are unemployed. 

The government‘s p o s i t i o n  on wage 
c o n s t r a i n t  d u r i n g  t h e  h e a r i n g s  w a s  
u n c e r t a i n .  P r i o r  t o  t h e  h e a r i n g s  i t  
had granted  l a r g e  s a l a r y  i n c r e a s e s  t o  
p a r l i a m e n t a r i a n s ,  and t h i s  w a s  quick- 
l y  fol lowed by i n c r e a s e d  salar ies  t o  
d o c t o r s  and lawyers  i n  t h e  p u b l i c  
s e r v i c e  as w e l l  a s  t o  heads of 
departments  and o t h e r  s e n i o r  ranking  
p u b l i c  s e r v a n t s .  

Although a s t r o n g  c a s e  could 
c e r t a i n l y  be made f o r  t h e  need t o  
r e s t r u c t u r e  wages i n  t h e  p u b l i c  
s e r v i c e  - w i t h  h i g h e r  wages be ing  
pa id  f o r  t h e  more s e n i o r  p o s i t i o n s  
and s u b s t a n t i a l l y  lower wages a t  t h e  
bottom end of t h e  scale - such an 
a c t i o n  c e r t a i n l y  p l a c e s  t h e  govern- 
ment i n  an  awkward p o s i t i o n  t o  a rgue  
f o r  lower real  wages f o r  minimum wage 
e a r n e r s .  

The change of government i n  
November a l s o  c r e a t e d  some 
u n c e r t a i n t y .  P r e v i o u s l y  t h e  Somare 
government had announced i t s  
i n t e n t i o n  ( i n  t h e  r e j e c t e d  November 
1985 budget)  of proposing non- 
i n d e x a t i o n  of minimum wages f o r  t h e  
f i r s t  3 per  c e n t  of any i n c r e a s e  i n  
t h e  consumer p r i c e  index and up t o  a 
maximum of 5 pe r  cen t  t h e r e a f t e r .  
Th i s  had been wide ly  c r i t i c i z e d  by 
S i r  J u l i u s  Chan who subsequent ly  
became M i n i s t e r  f o r  Finance and 
Planning and t h e  major f o r c e  behind 
t h e  government case t h a t  was 
u l t i m a t e l y  put  b e f o r e  t h e  board.  It 
w a s  i n e v i t a b l e  t h a t  more would have 
t o  be ‘given away’ t o  t h e  workers by 
t h e  Wingti/Chan government. 

I n  g e n e r a l ,  on both s i d e s  of t h e  
p o l i t i c a l  spectrum, t h e r e  has  been 
h e s i t a t i o n  i n  making a s t r o n g  commit- 
ment t o  t h e  r ea l  wage r e d u c t i o n s  t h a t  
had been argued f o r  i n  economic 
r e p o r t s  . 
Conclusion 

The Minimum Wages Board system is  
recognized as an imperfec t  method f o r  
de te rmining  a p p r o p r i a t e  wage l e v e l s .  
Cons idera t ion  has  been g iven  t o  
completely abandoning t h e  system i n  
favour  of f r e e  c o l l e c t i v e  wage 
barga in ing .  However, as i n  o t h e r  
c o u n t r i e s ,  t h e  labour  market i n  Papua 
New Guinea i s  h i g h l y  d i v e r s e .  
Without a Minimum Wages Board 
Determinat ion f o r  t h e  government and 
employers t o  use  as a b a s i c  s t a n d a r d ,  
i t  i s  h i g h l y  l i k e l y  t h a t  t h e  more 
powerful unions would be a b l e  t o  
p r e s s u r e  f o r  and be granted  
s u b s t a n t i a l  wage i n c r e a s e s .  Free  wage 
barga in ing  could t h e r e f o r e  create 
wide d i s p a r i t i e s  i n  wage l e v e l s  
between similar t y p e s  of work, a s  
w e l l  a s  inducing  a h i g h e r  o v e r a l l  
wage l e v e l  t h a n  would occur under t h e  
p r e s e n t  c e n t r a l l y  managed system. 
For t h e s e  r easons ,  a c o n t i n u a t i o n  of 
t h e  Minimum Wages Board system i s  
probably l i k e l y  i n  o r d e r  t o  main ta in  
t h e  c u r r e n t  s t r u c t u r a l  d i s t r i b u t i o n  
of wage incomes i n  t h e  country.  

While t h e  Minimum Wages Board a c t s  
t o  c o n t r o l  wage i n c r e a s e s ,  t h e  ra te  
of i n c r e a s e s  gran ted  under t h e  1986 
Determinat ion was probably h i g h e r  
t han  t h a t  r e q u i r e d  t o  g e n e r a t e  fur -  
t h e r  investment  and economic growth. 
However, s e v e r a l  important  develop- 
ments have been achieved.  

F i r s t ,  t h e  lowering of youth wages 
i s  expected t o  have some impact upon 
youth employment. Second, t h e  new 
c r i t e r i a  f o r  c l a s s i f y i n g  Urban Level  
One and Urban Level  Two c e n t r e s  w i l l  
e f f e c t i v e l y  s t o p  any . f u r t h e r  ‘creep’ 
i n t o  t h e s e  c a t e g o r i e s  and may have 
l a i d  t h e  ground work f o r  t h e  f u t u r e  
downgrading of c e r t a i n  towns. 
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L a s t ,  t h e  5 pe r  cent  l i m i t  on 
nominal wage i n c r e a s e s  (g iven  t h e  
expec ta t ion  t h a t  t h e  consumer p r i ce  
index  w i l l  not  go beyond 10 per  c e n t  
i n  any of t h e  next  t h r e e  y e a r s )  w i l l  
mean t h a t  r e a l  wage l e v e l s  w i l l  be 
reduced by 4 . 5  p e r  cen t  over  t h e  nex t  
fou r  yea r s  (based on o f f i c i a l  
p r e d i c t i o n s  of movements i n  t h e  
consumer pr ice  index) .  Although t h i s  
i s  on ly  a d e c l i n e  i n  t h e  l e v e l  of 

real wages of around one and a h a l f  
p e r  cen t  p e r  annum, i t  i s  probably  
a l l  t h a t  can be achieved wi thout  
undue i n d u s t r i a l  u n r e s t .  

Only wi th  a p p r o p r i a t e  macro- 
economic management) a f i r m e r  
government commitment t o  lower r e a l  
wages and a broad p u b l i c  consensus of 
t h e  economic and s o c i a l  b e n e f i t s  of 
lower wages could t h e  r educ t ion  have 
been much g r e a t e r .  
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