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Fundamentals of educational planning

The hooklets in this series are written primarily for two groups: those
engaged in or preparing for educational planning and adminis-
tration, especiadly in developing countries: and others, less specialized,
such as senior government officials and civie feaders, whe seek a more
general undentanding of educational planning and of how it can be
of help to over-all national development. They are duvised to be of
use either for private study or in formal triining prograummes,

The modern conception of cducational planning has attracted
specialists from many disciplines. Each of them tends to see planning
rather differently, The purpose of sonwe of the booklets is wo help these
people explain their particular points of view to one another and to
the younger men and women who are being trained to replace them
some day, But behind this diversity there is o new and growing unity.
Specialists and administrators in developing countries are coming to
aecepl cestain basic principles and practices that owe somethiag 1o the
sepurate disciplines but are yet a unique contribution to knowledge
by « body of pioneers who have bad to attack together educational
problems mare yrgent and dithcult than any the world has ever known.
So other booklets in the «eries represeat this common expericnce, and
provide in short compass some of the best available ideas and experi-
ence concerning selected aspects of educational planning,

Since readers will vary so widely in their backgrounds. the authors
have been given the dithicult task of introducing theiv subjects from
the beginning, explaining technical terms that may be commonplace to
some buta mystery to others, and yot adbering to seholadly standards
and never writing down to their readers, who, except in some particu-
far speciality, are in no sense unsophisticated. This approach has the
advantage that it makes the booklets inteltigible 1o the gencral reader.
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Fundamentals of educational planning

The series was originally edited by Dr. C E. Beeby of the New
Zealand Council tor Educational Research in Wellington, It is
currently under the peneral editorship of Protessor Lionel Elvin,
formerly Director of the Institute of Education of the University of
London.

Although the series has been planned on a delinite pattern, no
attempt has been made 1o avoid differences, or even contradictions,
in the views expressed by the authors. 1t would be premature, in ¢he
Institute’s view, to lay down a ncat and tidy ofhicial doctrine in this
new and rapidly evolving field of knowledge and practice. Thus, while
the views are the responsibility of the authors, and may not abways be
shared by Unesco or the Tnstitute, they are believed to warrant atten-
tion in the international market-place of ideas, In short, this seems the
appropriate moment to make visible a cross-section of the opinions
ot autherities whose combined experience covers many disciplines and
a high proportion of the countries of the world.
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When educational planning became a conscious activity with coneepts
and procedures of ity own there was i tendeney to think of the “plunner’
asosameane who drew apa plan, with as much quantitative analysis
as possible. but did not concern hinselt with the broader settings
fe.g. the political and socialy in which the plan would be expected to
work s and equally concerned himself very Tittle with the provess that
was afarted once s beginning had been made with putting the plan
into etfect, One reply to this dangerously lintited ideq of the role of a
“planmer’ was to say that it is reatly administrators who plan, and the
tdea of a "planner” who comes in (rom the outside and feaves again as
soon as he has deposited his blueprint on the Minister's desk iy not
helpful at alt. Dr. MoeKinnon, basing himsell solidly on his own
experience in Papus and New Guinea (where he has been Director of
Edacation for a good many years). takes a middle position. He sees
the function of the administrator, petforce having to deal “ad hoe'
with all sorts of details and emergencies, as different from that of the
planner. whether the latter comes in from the outside or is simply a
colleague in the office. But he insists that the plaaners must be sensitive
to the contexts, both peneral and more narrowly educationad, in
which their plan will be tried. He argues that so many plans have gone
wrong because these were overlooked. And he shows, from the
example of the three-man planning committee that came o Papua
and New Guinea to draw up an educational plan, that on these terms
planning can be done with suceess.

De. McKinnon has given his menogeaph the title “Realistic educa-
tonal planning”, and the first word in the title is the important one,
But what are the things that planners ot cducational development
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Preface

have to take into aceount if their plin is to be “realistic’, in the sense
of fitting the context and allowing in advance for difficulties that may
be in the way? In this cssay Dr. MeKinnon gives what seem to me
very convineing and salutary answers,

Liostr BiviN
General editor of the serics
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Part One

A conception of planning

fraduction

The praportion of successtul plans (successfud in the sense that the
phans are adopted and implemented) compared with the total of plan-
nipy attempts is undoubtedly Tow, Yet there is abandant evidence that
the gap between educational needs and resourees everywhere continues
o grow in so menacing o fishion as to demand the utmost rationality
and economy within education systems. What is wrong? Does the
fault Tie with the plans or with those whao should be using them?

No doubt some of the blame Ties with those who should be using
ptans, Eftective implementation of even the best plans will be prevented
by men who are shortaiphted, conservitive or incompetent. There
are others, too, who distrust the whoele notion of planning and who
stubbornly resist attemipts to make them plan or work within a plan,
Fortunately they dare not more than a small fraction of the total num-
ber of administrators, the remainder of whom welcome all techniques
which promise assistance with their manilold problems.

The frequency with which plans are rejected implics that often
plinners do not address themselves to the ‘right’ problems, that what
they see as important and what decisfon-makers see as important
ditfer muarkedly. T0is true that there is often a differcace, sometimes
a considerable oner it is also anfortunately trug that there has been
insutficient exploration of the requirements which must be met to

L. Phalip T Coombs, The world educational crisis: a svatems anatvsis, New York,
Oxford University Pross, 1968,
1711
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Ruealistiv educationa! plansing

make planming realistic and usetul, The objectinve of this paper is to
show the way towards an improverment i the rate of aceeplance and
mplementatton of educational plans, demonstratiog, through exam-
ples, that tor good reasons administrators require i great deal before
they can aceept a plan.

Part of the reason for a tow acceptance cate tor phanning may be o
comsegiience of an otherwise desirable development within educition
ssatems - the new specialization of educational planning, In the duys
before there were educational planners, senjor administrators were the
anly planners, Through the experience of trying to implement their
own planning they learned hard lessons about the ability of apparently
minor and Familiar structurad or procedural issues to impede, or even
completely prevent. implementation of attractive educational plans.
When they were the only plinners, administrators gained experience
of what was possible and were content to plan well within the system's
readiness tor change, Sinee it is more ditlicult for the new specialists
to acquire the insight which came from such practical experience,
there iy greater likelihood of unaceeptable planning,

Another part of the reason, which also partly explains the restricted
scope oF some educational planning, lies in the apparent strength of
the relationship between educationad planming and economic devdlop-
ment. Economic development. the goal of so much effort by govern-
ments in the fast quarter of weentury, has seenied to be dependent
on precise plunning ol trained manpower outputs, In turn, precision
in manpower plinning has seemed to depend on evact educational
planning and has led to a new category of specrdists- educational
phuners. The more precise and ambitious the plan, the greater the
changes required and the more compley the prablems of achieving the
changes. Ambitious educational planning in itsell” heiphtens the risk
of unworkible phins,

Beciuse the impetus for much modern educational planning has
developed in the course of economic pranning, educational planners
have perforee become familiar with economic techniques and statistical
methods, The siume expertise which has given them status and a mys-
tique wmeng educators has, however. resulted in narrowness and
neghect of other important issues, perhaps because, kicking mathemat-
ical exactitede, those issues were regarded as trivial, A rise in the
aceeptance sate of plans will come only when there is adequate
understanding of the complenity of such issues and attention is devoted
in the plan ta the necessary mcasures tor sofution.

{2
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A conveplion of planning

Lack of practical experience and oser-concern with techniques,
when given as reasons for poor planning, are both evidence of the
fuilure to identify important planning variables, Important variables
can only be recognized when appropriate commonsense criteria of
good planning are used. Plans may seese many purposes and have
different features according 1o those purposes, but whatever other
features are taken into account inassessing its worth, it is indispensable
that the plan be feasible, that it can be carried out. Throughout this
paper discussion will be directed towards defining the conditions under
which an educational plan beeomes realistically feasible.

Fdcational planning

Fundiwmentalty, the task of an educational planner must always be that
of planning the rationyd and economie use of the nation’s educational
es0Urees,

Sucin basic duta as enrolments by level and sev, rates of progress and
repetition. unit and aggregate costs, manpower requirements forecasts,
and building and equipment needs are always essential, as are data on
sovial structure and social mores. Yet, important though these are,
they isre not by themsclves enough. The complete plan must take into
account another group of issues which are the fucts of life for an
administrator: the pattarn of pressure groups, organizational struc-
ture, pay scales, union rules, or any combination of a host of other
complicatzd features which might force reluctant rejection of a plan
unless that plan indicates necessary changes in those features.

The limitations of planning which concentrates on technical factors
are not difficult to see, The emphasis on quantitative goals and on
increasingly complex mathematical models of planning leads to plan-
ning which distorts reality by ignoring many of the important variables.
Mathematical models give static plans which define ultimate desting-
tions and some intermediate way-stations, but give no indication as to
wheiher the road is passable. Formal planning techniques are un-
doutdedly very uscful, but only to the extent that they do not rest or
the folse assumption that citizens are ready to accept any discipline
or undergo any reorganization if the resultant system is more ‘ci}i-
cient” in cconomic terms. Technically impeccable comprehensive plans
which do not concern themselves with the characteristics of human
systems are not very useful.

13
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Realintic educational planning

The social content af eductionad planning has had some attention.!
Encrcasingty, planners s 1o take into gecount national sispirations
and the stracture of society in veneral, The paliticiins, who ultimatety
devide the tate of educational plans, e aeutely comscious of the reaes
tons of society and are especiadly good Gt isaessig short-term social
pressures and balanves. Educitional planners are conscious of the
nead Lo bring the insights of social paychology and sociology into the
planning processeatlthough it iy not completely dear how profound
convepts such s freedom and social justice can be realieed through
planning,

Nevertheless, expertise in the technical aspects of plinning and a
keen appreciation of the social factors will not in themselves be
enongh they ire necessary, but not sutlicient. The plan will sull not
be feasible unless there is attention to the third group ol factors al-
ready mentioned. Some would want to call these factors *practical
istes™, others Corganiziond features” and stfl others “processes’.
The name is not important as long as the distinetion {Yor discussion
purposes) between this third group and other aspeets of plunning s
clear. These ure the features which must be planned and co-ordinated
if there is to be any chanee of getting to an idead cducational structure
or the desired quantitative goals,

PLinners need to be concerned with the fegal and regulatory features
of the education svstem, its organizational framework and the relation
of that tframework ta the more generdd pattern of government, the
pattern of hinaneing and administration, and the communication and
supply networks integral to successtul operation. Unless these factors
and their inter-relationships are adequately specitied as part of the
oser-dll plaaning process, it is not likely that the resulting plan will
be vne that can be implemented.

[t iy easy to show the etfect of these tactors, No planner with an
understanding of them would be confident that @ planning recommen-
dation to move the most tilented tedachers into positions of responsi-
bility would have any chance of success, unless he simultancously
indicited how (o overcome service seniority rufes, or the morale prob-
tems of disgruntled reachers with dashied expectations. In a developing
country he would be cautious about such an apparently obvious inno-
vitton as educational broadeasting by radio until he was sure that he

1, Co Arnold Anderson, The social context of educationad planning, Paris, Ungsco:
Internattonal Institute Yor Fdueutional Planning, 1967 (Fundamentals of educa-
tional planning, 3).

14
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A coneption of planning

could devise @ practival way of keeping radio-receivers in working
order. He would always be conce. ned about the *machine that is the
education system, for its characteristios and potentia! tor change deter-
mine the goals that may be sel.

Moreover, a complete plan includes boeth objectives and the whole
range of management, logistics, personnel and other changes necessiry
to reidise ity over-all aims. The plan must specily not only primary
eflects but secondary consequences, and how these are to be handled,
for it is not possible to assume that even secondary eftects will be so
st or selt-cancelling that they will noi timit over-all outeomes,

Planning of processes and stractures should not be confused with the
administration of processes in the implementation stage. In the course
of administration there will still be problems. adjustments, reweighting
ot influences und partial fuilures which will demand the whole range
of an administrator’s skills. 1t is one thing to plan out what should
happen but quite aother o cope on a day-to-day basis with new
contingencies which caninet be forescen, no matter how comprehen-
sive the planning.

{Uis ditlicult to convey o full appreciation of the wide variety of
matters which need to be tuken into consideration in realistic planning.
In practice unieapected problems intrude continuowsly into the plan-
ning process. Good planners are always on the alert for such problems:
they explore their dimensions and provide solutions as a4 matter of
course. Unfortunately, successful examples, such as the case study on
Papua and New Guinea traced in the next chapter, ars all too rare.
There is htde literature which admits the importance for planning of
such issues or provides examples for those new to planning.

The chapters which follow attempt to go beyond dzmenstration of
the importance and complexity of these issues in successful planning.
The final plan is important but so is an appreciation of the planning
process. A worthwhile plan is more than a specitication of goals; it
is & blueprint for a series of systemaltic, sequential actions, cach re-
fated to the others in complex ways (including time and space).
inability to refate legal, tinancial, physical, human and other aspects
of plunning is one of the more common causes of unrealistic planning.
The necessity of keeping these many variables under control is shown
below, first by the example of a complete planning operation in
Papua and New Guinea, then in succeeding chapters by other specific
examples,

1S
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et Two

A case study of successful planning

The cducational system of Papua and New Guinea provides an exeel-
tent example of the real imperatises of educational planning. Ration-
alization, vo-ordination, and even relevince and purposefulness, had
been hampered for many years by the ditlicult terrain and the commu-
nication problems and by the presence in the educational field of many
mutually suspicious and competitive agencies other than the govern-
ment. Within the government, rapid post-war expansion had strained
old systems past the point of reasonable efhiciency. These and other
similir stubborn impediments to the achievement of national devel-
opment goals provoked @ review of the situation. It was clear that more
effective educationad planning was necessary to enable greater progress
towards over-ult gouls.

It was net that there was much dispute about what needed to be
done, at least in the quantitative sphere. The obvious shortage of high-
ievel manpower and the narrow base of educational enrolments,
coupled with the recent establishment of third-level institutions, made
agreement on some of the targets relatively easy. Nor was there a
great deal of dispute about the balunce desirable among the various
competing sectors of education. Some educationists felt that a higher
proportion of total resources ought to be allocated to education in
preference to other sectors of the economy, but these were all relatively
dispassionate discussions which soon became lost in the heat and
excitement of trying to find solutions to the more resistant problems of
the structure and organization of the education system itself.

The education system of Papua and New Guinea had developed in
a peeuliarly fragmented way because of the linguistic diversity within
the country (over 300 discrete languages), the broken topography,

16
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A vase study of successful planning

communication ditliculties, the tempuorary changes in sovereignty dur-
ing the 19345 War, and the kick of pre-war government eltort in
education arising from the financial stringeney of the depression, The
government spent fide on education in the pre-war period and relied
mainly on the cforts ol christian missions,

fu the post-war period cireumstances changed. The government
became dissatisticd with the efforts of missions and entered the edue-
cational field in w big way itsedfe Meanwhile, i bewildering variety of
missions establishied themselves and commenced “schools’, which were
sometimes effective educational institutions, but were often merely
evangelical or catechietical centres. ENorts at detailed planning in the
late 1960s met with the practicality of over fifly mutually suspicious
mission groups operating in tuirly tightly defended territorial areas,
all within o country with a population of slightly over two million
peaple,

Gosernment entry into the educational field had begun cautiously
in response to demands from salaried town dwellers dependent upon
cducitional quaidications and w mastery of English for their prosperity.
At tirst, government schools were started only where it was impossible
of inappropriate o0 have chureh schools. Since most churches felt
schools were essential to their missioniry work, they were happy to be
lelt as mueh of the responsibility as possible. Some, of course, were
resentbul of any government activity in education,

As was inevitable, chureh schools cane under inereasing financial
strain, and, responding Lo pressure to alleviate this strain, the govern-
ment introduced subsidies based lirstly on pupils' examination sue-
cesses and later, to overcome the bad effects of that policy, based on
teacher qualitications. Financial problems inereased and reluctantly
the government increased subsidies several times, but it proved more
and more difficult for church schools to keep poing.

Similarly, pressures increased for greater enrolments in government
schools. Government schools could cater for all the children, whatever
their denomination, with belter trained teachers and they would make
it possible tor educational development to be integrated more casily
with over-all national planning, The government had, by this time,
been Toreed to defer carlier optimistic fdeas of universal first-level
education and had adopted more sober attainable objectives of 50 per
cent of eligible chifdren as aninitiad first-level enrolment target, Enrol-
ment targets in the sceond-level and technical schools were linked to
the projected growth of the economy. Although there was an existing

17
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Realistiv educational planning

absolate shoitage of outpot at the end of second-level school, plans
Por expansion were o be projected apeainst the fong-term needs of the
CUoniams,

But ne quantitative targets soubd be practicable unless the eduait-
Hon ssstem el was reshaped. The churches wanted ot less than
Pull government salaries for their teachers, free equipment and Lov-
eroient support for buildings, I one can osersimplily by cataloguing
the most extreme hopes, they also wanted continued Treedom 1o
enrol tand retuse) cluldren at their diseretion, to place a school
wherever they wanted, to continge to employ untrzined stafl, to have
soeveral small uneconomic sehools competing in one village: in short
\ o fve complete freedom to canrs on untrammelfed by wny restric-

\ tions. Moreover, some took refuge in the beliet that eritical comments
directed at the admunistrative deficiencies or diseconomies in this
SULton were altempts to restrict religious work.

Despite the need for conseryation of searee resourees, no educitional
plan would have much chanve of successtul implementation if it
Faited to tahe into aceount the vested interests of the dilferent groups,
amd the public disputes which would follow any heavy-handed action
which diminished historic prerogatives, More dikely it would go the
way of niyriad plans gathering dust in the pigeon-holes of the world's
nations, Thygosernment decided to grasp the nettle and plan realisti-
cally,

The plinning tsk was entrusted to o threesman committee.! ofti-
chdly Anown as the Advisory Committee on fducation. The com-
mittee was gisen the ik of advising the government on means of
vo-ordinating the educational activities of the various agencies en-
gaged in education: the amount, payment and conditions of support
from public funds of sakuries of teachers: and the organization of the
teaching service. Tt was also 1o advise on ways of increasing the parti-
cipation of the local tevel in planning first-devel educition, and to
wdvise the government on the administrative arrangements necessary
to carry out its recommendations, The commitiee was enjoined to
make recommendations which would enable attainment of education
and manpower targets in the fiveeyear economic development pro-
gramme.

Lo Comprising WS, Weeden, C F, Beeby and Gl Gris, Seeden and Beeby are well
Anown jonteragtionally and Gris is @ New Guinean dentist,

18
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A study of saecessiut planning

Tmmediately the committee began its work, the dilference between
narrow model-building coneeptions of educational phanmning and the
broader conception. involving understandiog and resofution of the
dynamivs of the systent, became apparent. The committee’s first
detivity, wlter imtial Comyiesy visits s T e oul trough districes
and regions visiting educational institutions and discussing the educa
tion system with those involved in ity opertion, What came through
at this stage were the fined points of the system the size and place-
ment of schools of the various agencies in relation 1o cach other,
More particularly, the attitude of sarious interest groups became ap-
parent. Not surprisingly, unless it surprised the heads of missions, the
views of indigenaus chureh teachers were otten different from those
of the expatriate chureh leaders, Equally, government school teachers
had interests which they felt did not ahways coincide with those of the
Department of Education, and rights which they were anxious not to
diminish in any process of rationalization.

The planners then began the arduous and leagthy process of de-
fining a set of abjectives, which would be additional to numerical tir-
gets, but which all groups would consider Tundamental 1o eifective
development of the education systenmt. A sbort list was detined. They
would, it was hoped, lead towards:

@) higher standards of education:

M actruly professional body of teachers:

¢) o more effective e of limited resourees;

d) wsystem which would be workable botl immediately and following
sell>government:

¢) asystem which would coatribute towards the strengthening of the
sense of national unity:

£y continued protection for parents te choose, as far as possible, the

type of education they would wish their children to attend;

and

safeguards for preserving the identity  of  voluntary  ageney

schools.

S

—

It is significant that further planning did not progress far untii these
objectives had been bammered out and re-discussed in detail with
cach tdentitiable group over a period of some months.

The learning curve for each group varied, but alway s there was the
mitial expectation that all their special objectives could be met and it
was up to the other groups to compromise and Gt in. Gradually cach

19
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Realntie educutionad plannng

miterest group began tosee the interests amd fears of the other groups.,
This undersanding, i turn, Jed 1o the moditication of demands and
agreement o ehioctives,

b the Basis of the set of objectives f was prosstble to mose for-
ward to plinning the shape of the ssstenn P oconng Lage at all Guies
were eeonemic vonstderations. Baery possible ooy ation or change
wits fested aparist the eriteria of how much i wonkd cond and how
much i wouhd contrtbate to the quantitative and gualitatise trpsets

dostied by the gevernment, Yot these swere a0t the only consideritions.
Faers e new patteros were disvissed there were aovidted problems
which had to be solveds Some tvolved fundamentd political philo-
sephiyve Could the posernment really share control of the education
sptennwith nonsclected private citizens? Could decentralization really
work di the face of other centradizing forces 7 What institutionad forms
could meduite between the poles of caretully phinned tse of me, wre
resourees and democeratic choiee at the Tocal Tevel? How could demo-
crativ choice and denominational sehigions interest be reconciled ?
How could minenty interests be preserved it denomivati “nal schools
were fostered? How could rural schools be stalled if teacher appoint-
ments were by application and cholee 7 Could Public Service teachers
Fe namderred o w new Teaching Service tor all teuchers. preserving
therr rights and seniority, yet without putting other teachers at a dise
advanfage bhely to hine a qualitatively adserse effect on the whale
sehool system?

These and many other questions kept recutring as the commiltee
et focal government councils, teachers” unions, church leaders und
Civic vrganizations fe chambers of comimerce) as they moved to the
nattonal Jevel and back o the district Tevel, At each point the ideas
and questions of one group would be tried out in o tentative way on
other groups. The effect was a clarification of options and & develop-
ment of ideas within the commitee, w'\uu. a4 preparition for fors
mukiion of the plin,

After many weeks the committee felt able to advance fairly clearly
articulited ideas which would allow the achicvement of defined quan-
titative goals but which also provided for the establishment of 2
nitiomd Board of Education with policy making and executive powers,
Recommendutions for management of the systent by the Department
of ducation deadt with administratise services, control of specitivally
governnent swhools and safeguarding of standards for the whole
systen A Teaching Service Commission was suggoted as the employ-
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ing authority for all teachers wnd as the institutional device tor regu-
fation of teachers' conditions,

Concurrently, ideas for decentralication of maragement functions
through District Education Boards, specitic powers for tocal govern-
ment councils and retention of several of the rights and prerogatises
of church groups, paralleled the supgested national organization,

Faur sets of conditions were set out For eitch of Four clasyes of meny-
bership for schools and teachers, depending on the willingness of either
school authorities or individual teachers to agree to common condi-
tions, or various modifications of these conditions. The virious clisses
of membership would attract ditterent fevels of financial support,
ranging from full salaries and equal rights for member teachers in
member schools o no support for permitted schools,

The specifies are not as important in this context as the faet that
there were options which would allow cach group freely to choose
the lesel of participation, provided the financial consequences were also
aceepted. Conversely, the attractions and advantages were highest for
fully panticipating schools and progressisely  diminished in other
categortes, Since teachers were to receive full saliries only in member
schouls the attraction was clearly to that fevel of participation. Never-
theless, no one was forced™ to compromise basic beliels for there
were altermiutive options for vonscicntious objectors.

These ideas were shaped in draft docaments produced by the come-
mittee as a result of the inftial exploratory contacts with representalives
of the various interest groups. The drafts, however, were clear, well
defined and detaded, making obvious the way in which focal, special
and national interests had been integrated. Tt was a definite staging
point in the planning process, preparatory (o the nest stage.

There is no neat way to deseribe the ensping stage, Government
officiuds wnd economic planners tock the fiest drafts and worked up
the costs of the various options, (s clarilving which of these they
would advitnee to the committee as being cither too generous or too
difticult. Religious denominations caucused 1o seethe extent to which
their concerns were shured. Teachers sought advice from many sourees
as to where their best interests fay. OMicials made tentative estimates
of the impact of proposals on wastage and an progression rates.
Informal workshops were held to bring together the ditferent groups
w hear cach other’s point of view,

Towards the end of this stage, perhaps the most vafuable exercise of
all was instituted. A sl group ol informed government, church and
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teachers” winon ofliceds met together with the committee and began a
deliberate urnelling of cach thread of the proposals, Each answer
Lo question raised other questions, T chueeh wanted aflilinte mem-
beeship foritsschools and some of s teachers wanted full membership,
tor the sake of the financial benetits, would they hanve 1o deeept ap-
pointnents in government or other church schools 2 1o that event, how
would they make the move? Asuming the move were permissible.
waukl this pot re-distribute the proportion of schools ihovarious areas ?
Would notsuch changes, in tarn, fead to concentrations of sehools in
arcas other than those planned 7 How would this affect the district
part of the fivesyear plan? How would this, in wrn, altect realization
of the national plan?

Sinee akey issue of any education plan is the quality of schools,
care had beenr taken in formulating these proposals to build in as fur
as possibles arrangements which would tend o improve the quality
of swhool One device was o restrict full participation 1o those
schovls prepared o offer a full first-level course tin the case of first
level schook), in o well enough equipped building and with satis
factory progression rates, Teachers could only obtain full financial
assistatone in scheoh of this Kind, so there was an incentive for them
o envourage their own ageney into operating eflective schools or to
gravitate to schools of membeeship status, As much care was taken
over formulating these self-regulating conditions for improved quality
s was tahen with the formukvion of conditions which would control
the seope and direction of the school system.

Many umovations fall on unreceptive cars when fiest introduced,
One of the ditficult arts of the plinner is to achieve a willing suspen-
ston of disbeliet over i long enough period to alfow u proposed inno-
vation to be examined unemotionally without over-histy or defensive
rejection, The concepts of varving levels of membership, and election
by each group as suited s interest, were at first not wel] received by
scine goveriment oflicers wha were anxious for tight control of the
sistem, nor by those secking financial assistance without restriction
ot their freedom, The skill of the planaers Tay in setting out the prope-
sads i aoway which made cleir to the government side that effective
responsiveness to pational goals could be achioved. and to the other
side that there was adequate scope Tor individual freedom. Never-
theless, suggested innovations, when advanced, took time to mature.
By the time the Committee of Inquiry retired to write its report after
this continuous consultation which covered @ period of some weeks,
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there was nodouht that many oF the people vonsulted telt that they had
amaor partin the shaping of the ideis it would contain, There were
many who were committed, by the support given to their own ideds,
to support the fogicad low-on elfects in other aspects o thie proposed
plan.

Publication of the Report? wis followed by a speedy consideration
by the government, sinee the planners had at all stages hept in close
contiet with the decision-nuakers in government (which in this case
meant both in New Guinea and in Austealiay. There was no bartier
to aeeeptance of the report in those quacters, Sieularly, the respective
autharities in church agencies and in teachers” groups supported the
report, Members of the House of Assembly thus became aware of a
ground ssell of support, which had the result, when the report was
mtroadueed 1o the House of Assembly, of giving it an easy passiage 1o
aveeptance. The Department of Education was directed to implement
the whole report without maditication. Decisions on implementation
were taken witiin three monthy of first publication of the report.

Following acceptance of the report, the usual implementation
problems had to be overcome, There were two years of strenuotis
activity i wlech legikaion was written, boards and conmittees set up,
applivations for membership of the new systen analysed. new paying
and adninistrative arrangements devised - in short, the whole appara-
tus for the new system. Although casify deseribed i a seatence or
two, the early part of this phuse was beset with many doubts and foars.
Simarky, major administrative changes were not accomplished with-
out the tremendous strain characteristic of administrative change in
adeveloping country, Ttis not the place here to deseribe the implemen-
tation phiase, or be concerned with ity difficulties and successes, but
simply to show that there was a Jong and involved implementation
phase, not muach fess difficult than the planning phise, but ditferent in
character.

In this way a national education ssstem, shiped and geared to the
needs of Papua and New Guinea in the seventies, wis created. All
thuse who becime members of the new system were fureed, s i coq-
dition of joming, to examine their own progression and wastage rites
and guarantee to work within national parameters (which, by the new
arrangements, they woukld have a hand in shaping). Similarly, the

Yo Report of the Advisory Committee on Lducation in Papint and Newe Guinea, 1969,
Department of P ducation, Canberr,, 1967,
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arrangements provided for a balance between levels and sectors of the
cducation system and means of correcting any disequiibrium, At of
these arrangements were, 1in the ultionte, integral to making a plan
whivh, when implemented, made the educalion ssstem responsive (o
national needs,
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Part Three

Planning in practice

The example in the Papua and New Guinea case study of the complex
interplay of nuny specitic factors is typicat of the difficulties which
will confront w planner seeking to devise a plan which will appear to
the country concerned to be what is needed. What the Papua and New
Giuinea Advisory Conumittee had 1o do is typical of successtul plan-
ning. Untortunately, planners rarely write up such experience, precisely
because it is difticult 1o categorize, and hence, seemingly, somewhat
less “respectable’ or Csclentific” than ather planning technigques. It
isn't surprising that these aspects of planning seem less scientitic tor
itis as yet often difticult to find better descriptive words than ‘intu-
ition’, *feel’, "experience’ or judgement® to describe how the planner
arrives atan ussessment of the importance of problems. Nor is it easy
1o deseribe the process of finding order amid complexity. individual
cxvperienes is still the most common guide.

This chapter will not be uble to provide a comprehensive typology
of such experience, The most optimistic hope is to give some examples
which will provide clues to the sort of investigation and constructive
action required of a plunner, There is no complete short cut to the
skills acquired from fong experience by men like Beeby and Weeden:
their tong experience enables them to spot pressure poitits without
witsted effort or false starts. Even if there was a short cut for training
in analytical techniques, there would remain the problem of planning
new stiuctures and procedures, One can’t be sure that any training is
particularly effective for that purpose. especially us cach planning
exercise wifl demand a unigue solution in at least some respects,

Creative educational planners are no more likely to emerge from
university courses in ‘educational planning problems’ than first rate
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writers are from vourses in Eaglish literture criticisn. Some may
sursive, as some authors have, but others sy be loaded with s numb-
ing weight of precedent. Moreoser, the generally vonservatise oricn-
tation of the teaching profession raises additional problems for the
ex-teacher changing over to planning. As in other fields, successtui
wark-expuerienee will gise the planner more capacity as well as more
axsuranee in the ereative aspects of his sk, although the experience
might be costly for his firnt clients. A safer route is undoubtedly
the kind of dinical apprenticeship training, on the job, with an evpe-
ricnced professional which has characterized muedicine and Jasw.

More explicidy one needs to think in terms of characteristics desir-

~able in a creative planner. He will clearly need sKills in devising novel

dreangements—- for some situations there will be no precedent in other
cducation systems. He will need the capacity to visualize the whole
network of relationships within an education system and the effect on
afl of a change in one-the same sort of skill displayed by a master
chess player vworkiig out contingencies several moves ahead, Third,
he will need training wn risk-taking, primarily to weigh up the relative
risks of possible planning options, although wlso to be professionally
camtortable in higherisk situations. A of the characteristics which
make the planner ‘creative’ require the capacity to go out from the
known, routine ways of operating in new directions; they are require-
ments ot casily satisfied.

Certainly the initial approach to planning is common to successful
plunners, They are akin to detectives in their willingness to spend hours
unravetling details which at fiest sight appear only distantly refated to
the main sweep of enrolment targets and budgels, but which on closer
insestigation can be seen to flow in a series of logical connexions fram
the main thrust of the plunning. Like the detective, too, they have u
distrust, almost amounting to a cynicism, of casy answers. The pre-
vauling philosophy is always ‘it can’t be that simple®. They assume there
are attitudes, beliefs, habits and traditions about which it is difficult
to acquire infarmation but which are integral to understanding.
Patient, carcful investigation is essential,

Whist follows below is a series of examples grouped in an elementary
way to show the type of problem encountered and the way such prob-
lems might affect planning. Planners must expect such problems and
provide solutions in any final plan,
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Political considerations

Generad political instabitity will obviously interfere with most uctivi-
ties within a country, inctuding the approach o planning. Simitariy,
the philosophy of the party in power exerts comsiderable influence on
planning possibilities. Those sortsof political inftuences on planning are
weltenough known not to need further elaboration, but beyondihemare
apparently tess nujor influences and events which can be quite import-
ant for an educationid planner hoping for implementation of his plans.

The stability of the government as i whole may mask frequent chan-
ges of minister. Rarely do two successive ministers press the sume
policies, for each minister, especially i young and ambitious, tries to
ostablish an individual political personality through his handling of
the portfohio. Often, tow, the government allows considerable freedom
of action o individual ministers. When there are frequent changes,
time iy wasted in the change-over of cach minister, in acquisition of
mastery by the new minister of on-going activities, and in anticipation
of further chinges, so that during such periods, which can be almost
continuous, clfective planning is unlikely even ift permanent ollicials
see i need for fundamental reform,

Frequent ministerial changes should lead to contingencey planning
to counter their elfects, The strategy might either be limited objectives,
or the creation and use of unorthodox techniques for bringing about
change, ltmight be necessary Lo work out means of re-insuring against
ministeriad cecentricity by seeking ciabinet decisions on much more
than the broad lines of development policy. This in turn may necessi-
tate getting educational planning submissions to the cabinet as part
af other decisions, although necessarily, if they dre not to be apposed,
in < torm that the Minister Tor Education does not feel threatens his
ministerial prerogatives. Proposed  immediate  changes  with  far-
reachiing consequences niay hive W be insubated ugainst future thought-
less crons-currents by incorporation into amendments to the Educa-
tion Act, The possible techniques range over prosidential decrees,
cabinet decisions, institutional structures, procedures, tegistation and
many other devices as fit the circumstances.

Simifar planning responses may be necessiry Lo counter personal
antipathies among ministers, Time alter time at conterences ane hears
that a particutar event or innovation would have been paossible buat for
the Fact thit, say, the Minister for Iducation and the Minister for
Labour would not get together. The same is true of course at the civil
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servant level tor permanent seeretaries, What's more, evervone knows
about such Faets of Hife and routine activities are adjusted to circum-
vent the difticulties. Planners cannot pretend there aie no such prob.
fems; possibly they cannot be mentioned explivitly, but the planner
will have to show that he is aware of the situation by setting up his
plan in a way that achicves comsultition, perhaps, for example, by
ensuring equal prestige to the two ministers concerned, or by alfowing
public opinton to bear if one s likely to hold back.

Absence of personad antipathies will not mean automatic inter-
departmental co-ordination. Lack of esperience in individuals or
inability to see elearly the advantages of co-ordination are two come
mon reasons for Kaison problems. In my experience, another, at the
civil servant level, is sheer shortage of capable people, Often there
aren't enough working hours for the few conmipetent oflicials to manage
both field operations and achieve interdepartmental! tinison, so what
disappears very often iy the lateral consuliation. Moreover, the *poli-
tien” of the civil service are not less w factor than at the level of elected
pagliamentarians, Civil service rivalries can be even more frustrating
than politival rividey because there is no election w give any possibility
of relief through replacement of an olfending oflicial: all of which
mahes fite difficult tor the planner and demunds ingenious solutions.

Treasury reygulations

One of the agencies most deeply involved in planning is the treasury,
not only tor the provision of cash but in predetermining (often inad-
vertentlyt whether new schemes can te made to work. Consider, us an
exampie, the nagging apparently simple problem, common in develop-
ing countries, of maintenance of equipment and re-supply of consame
able items for waching. The treasury usually operates on the quite
rational general principles that government cash funds should be
handted only by a limtited number of trained oflicials, and that masi.
mum economies are abtained through bulk purchasing arrangements,
Unfortunately, in the case of equipment and consumable supplies,
there iy rirely an elticient internad distribution system to break down
the butk supplies into acceptable packages for transport (especially
such supplics as acids for science teaching) and, moreover, internal
transpert patterns do not pecessarily eentre around the point of deliv-
ery from national and international suppliers, Treasury regulations
may contlict with pructical distribution patterns and, s a result, schools
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will go without, Machines break down tor lack of spare parts and
teaching is inetlective through abseace of welding steel, o iron sul
phide, or ink for the duplicating machine.

Provision of an adequate budget for materials purchase and supply
won't necessarily solve the problem for there may be rules which
prevent distribution of cash funds to individual schools or there may
still be physical problems of distribution. In the fatter case the phinner's
assistants will have to investigate the distribution system personally,
He may then tave to prove toseeptical treasury people that the supplies
cannot be distributed through the government system or that the cost
of distribution through government supply organizations will be more
than the eflicient alternative he proposes.

Treasury oflicials rightly suspect the motives of those who want
government cashoin their hands, There is a natural tendencey to think
that teachers with use it carelessly and, of course, there iy always a fear
that someone will packet some, Freasury regulations are designed (o
pravent thett and misuse of public funds, a principle which in some
countries iy carried to the point where the regufations prevent the
development of effivient systems of supply.

Treasury Acts, Auditing Acts and their accompanying regulations,
i my cwpericace, tike precedence over almaost all other legislutive
bises of government action. Although it is reasonable that this should
be so, problems arise because the regulations are often taken over
from a developed country able to atford reguttions which reduce the
incidence of error or theft o minimat proportions, and also because
the dy namic nature of many countries makes frequent revisions of the
supply syatem necessary - -something that is rarely done.

On the other hund, it is aconstant challenge to the planeer's ingenu-
ity to prevent apparently simple and usetu! changes in the education
system from involving more cost and ellort elsewhere in the govern-
ment system. A simple example, showing how easily one can be deceiv-
ed, oceurred in one planning exercise when there was an apparent
annual saving of hundreds of man-hours of statt work brought about
by a change in the pattern of deductions from teacher's salaries. The
change involved making two separate deductions in place of one amal-
gamated deduction which had to be re-analysed fater. The innovation
could not be implemented because all of the channels on the treasury
salary cateuluting machines were being used already. The change
would have required much more work (by causing double processing)
than the eftort saved in the Edueation Departiment,
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Bilyetary plaaning

Ui helptul to look at some planning problems in the budget process.
The fivesyear plan swhich balances tinances so neatly when first written
I alwass upset by Bdling commaodity prices, rising sakirtes, intlation
or some other similir problem. ATmost abways, there are also inereased
vosts, e That as early as the seeond sear available resoures are foss
than deminds

Although everybody sutfers in the general slowing down of the
devetopment programme, two factors compound the squecse on the
education budget, the foct that, as everswhere in the world, inthition
hits hard through the high proportion (in the region of 75 per cent)
of recurrent budget costs spent on safaries, and the fact that numerieal
expansion tirgets are the kst targets politicians are willing to see
reduced. Teachers are kept on, but abt other costs are ¢ut.

Iy pically, budgets are made up by the tredsury setting aside for edue
caton a proportion of the oversall budget in accordance with the
cabinet" s directions. Teacher salary costs are computed s a first charge
on the total wvaikable and onty that cash remaining can be allocated
for such other expenses as curricutum development. Treasary oflicials
may regard typicat arguments about the need for adeguate curricutum
materials as colourfut watlling. They have littde time to accomplish a
thankless and difticult budget-balancing task and, in any case they
work usually within a cabinet direction on over-all proportions, so
they tend not to be impressed by imprecision,

The wise planner will foresee these problems and adjust his ptanning
stratepy to the rule-nf-thumb attitudes of those outside educational
circles. At the risk of over-simplification, the educational planner needs
to mvoid the charge of "wallling” or hazy thinking, One strategy is to
devise afirm ratio of curricuium development costs to sulary costs, The
size of the ratio may vary from place to place aecording o the emphusis
placed on curriculum development, and as such does not concern us
here. What does coneern us is the ability of the planner to torecast the
pressures, and the way most people will want to deal with them, and
react accordingly. In the present instunce his strategy of tying the
component costs of o teacher’s satary, @ unit of curricutum desvelop-
ment costs, i unit of furniture costs, cte,, into an over-all package,
which everyone regards as indisisible, gives an casy, mechanical way
of arriving at the budget, At the sume time it counters pressures to
employ more teachers inspite of an inability to service them reasonably
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well Exnisting costs can easily be demonsteated but plans iy not argue
the celationships between component costs convineingly cnaugh tor the
future it the desclopment of budgetiary pressures is not foreseen chearly,

Sercice conditions

The ellect of service conditions on planning objectives contributes one
of the more serious reasons Yor pon-implementation of plans. Some
examples will serve 10 ilustrate the 1ypes of problems and the chain-
reaction effects which flow from them,

One might sec in an educationad phun o sentepnee like “The D certili-
cate teacher wiil be phased out over the nest five years', Bald phrascol-
ogy of that kind gives no clue to the human problems involved, A plan
for the devclopment of 1he Eastern Region of Nigeria some years
age valeufned that naddonalization and amalgamation of schools
would resultin a diminished need for teachers - -some 10,000 foss than
the current fevel of employment. The teachers displaced would be the
untrained or inadequately trained, Tmagine the cost in human suflfering
H these teachery were merely displiced without some considenition of
atterntive forms of employment or compensation. The obligation of
goserpments who have been happy to utilize teachers’ services, na
matter how inadeguate those services, do nat ceise when the need is
removed. Plans are, after ally meant o increase the well-being of a
nation’s citizens.,

Another examiple arises from the reasonable hope thatimprovements
in the quadity of teachers, espectadly in positions of authority, will
automativally improve the programme offered in schools. This expec-
tation suggests a plan to promote quiliticd young teachers quickly,
What, then, of the older teacher who hus given taithful retainer service,
and whe would normally, in his own society, acquire increasing status
and respect as the years passed? Under promotion by qualifications
systents, this type of teacher is frequently by-f.assed by younger men
and the status and respect accorded him progressively diminish as the
yeuars pass, as sucvessive waves of increasingly better educated and
trained young people take over the status positions, Planners who
have not seen, at first hand, the hurt and bewilderment that this pro-
cess causes, could be excused for considering the problem as relatively
upimportant in the ssseep of national planning-—but if they plan this
way they may also wonder why their otherwise unexceptionable plans
do not get fur,
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Stindarlyo mportant questions asked of proposed chanees i sdlary
sehedules, destpoed to keep g bt teachions fn classrooms, would be
the teal or imapied dumpes in status and prostive for daferent groups
attected By the change  issgesrotsing e passion. Semsitive wider-
standig ol statis sy senbd e gecessany, tor altbougeh the vhanpes
midy be consdousdy directed towand o better rewand pattern for the
future. they would Base w vountersprodactive infhyenee i vareentdy
aerviitg beachers sere to see thetr present statas threatened, even e
poraridy. bthiy seise planning possibilities are alwavs mortgagad to
oot eesditivs.

One van oven sy plasning problems i it were sugposted that
Tapeton” Bevonverted into speciabist advisors, Along with the pro-
fesslonad pains obtained by semoving the hogey man® wmage, there
would be other comseguences not so advantageous, Presumably in-
spectors could notin the new role prepare the inspection reports upon
which masy appottoiends are varrently based. Abolition of the
reporting role might lead to appointments based on seniority of ser-
sice alone] or on some other unattradtive basis with disadvanageous
resttdty Foe the guadity of the education programme. The plan must be
evphivitly designed o prevent consequentind atl-effects of otherwise
dusirable changes,

Orguiization and srafling

The management structure of the education system of a developing
coirniry catt remind one forcbly of i jueeling act with the ditference
that more balls are constandy being added, untif the munagement is
teving to keep un impossible number of talls up o the air at onee, It
may ook an abviows case for re-arganization, but no-one has thne to
think through what is required and prepare the detaifed doctimentu-
ton for the Uil Senvice Connssion, The apparently unemiible
choice between neglect of an an-poing avtivity and defercal of organi-
sationid reform ix not really o chaiee in practice s immediate pressures
abways win - the hne of people cutdde the othice door cant never be
brnored.

The necessity for o planner to be creative, and the ditheulties of
trianing and sclection this necessiiy catees, Bave already been mien-
tioned, There iy, in fitet, o double ditficulty, for the planoer has to be
so ereative with hisosolations as to overcone the fack of creativity in
those who are to implement the plans. Undoubtedly it takes more
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talent and tinte to devise o new organization or to implement change
than to administer routine activity running in well-defined channels,
People with the capacity to implement change creatively may not be
wvanlable, so the plan must endeavour to compensate for the deficien-
vies of present ircambents of senior positions,

The vrganizational problem ol education systems oflen appears at
first ghinee to be an administrator’s problem rather than a planmer's
problem, but 1 do not see that the administrator can be evpected to
deal in other than an ad foe way with the planning of an eflective sys-
tem tor identitication, preparation and placement (and, possibly, dis-
phacementy of individuals i tenured civit service systenis, [t is i plan-
per's task whether carried out by the generalist administrator or the
specialist planmer. My contention s that such intricate planning re-
quires tinesse and judgement: ihove all it requires the insight to under-
stand the refationship of the organizational pattern to the objectives
of the education system, and time to complete the study of the tong.
distance implications, Fhe distinetion between the administrator and
the planner lies essentially in the planner's briet to be concerned with
events over o long time and throughout the education complex, The
press of daily events demanding the administrator’s time prevents
thorough study of all the necessary viriables which will ultimately
atfect and limit Jong-ringe outcomes,

Conmonity attitndes ta the education systent

Although much detailed information on community attitudes and
vidues with always be facking, there i a constant necessity in planuing
to improse this information and to nake intelligent appraisals on the
basis ol existing information. Although we cannot get full information
on questions such as: why do parents send their children to school at
all: why do they enrol the particular children and not others: why boys
in preference to girds; why do some vitlages enrol equal boys and girls
and others oniy boys: which relatives contribute to fee payment: what
do they expectin return- -planning stitl must go ahead.

The negative aspects of comntunity attitudes beuter illustrate aur
present concern. New types of educational institutions succeed, change
or fuil basically on community reaction. Even the best publicized and
supported  government programmes tor agricultural education in
village schools fall by the wayside in the face of indillerence or even
outright antagonism from both parents and pupils. A colleague rue-
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fully telis the story of o follow-up he did fifteen vears alter iis ea-
pupis gradiated from a ruraldias seeond-fesel school, thought at the
et be maost stecessful, OF 200 ex-pupils, only one sais sorking on
the land, Mostof those surseryed sere quite surprised at the sugpestion
that the purpose of the school had been to prepare them o work their
famudy Tand. even though many fessony had been conducted in the pig
peiorin the voffee plot and they had spent the major part of their
tme dn raral activities. They had been sent w school for another pur-
Pose.

The tghtness of the relttiombip between commuaities and  the
cduvational mstitutions which cun be developed 1o serve them can
be seen through an example wt the second Tevel. The British gramnar
sehool model, whivh has been paramount in much of Atrics for deca-
des, by been severely ceitivizod as unsuitable tor the neads of Afrivan
vountries. Sonie feel that the philosophy of the American comprehen-
siveschool s better suited 1o developntent needs, 1 an interesting at-
temptio plant” this sortof second-level institotion on Nigerian soil and
to explore the problems of insdtutional innovation, Harvard University
sponvored and deseloped  a comprehensive  second-level  school
(Adyetore) inctuding open entry from surrounding first-level schools,
[t was also, through expert assistance from Harvard using Ford
Foundativn funds, to develop and pilot-test comprehensive school
curricula.

Prabeworthy attempts have been made to fultil the original objec-
tives, but the facts of the Nigeriun seene iflustrate how the basic idea
catnot be fully realized. Camprehensive schools ire not possible when
all cannot go to school. The tierce competition tor second-level places
necessitates selection, either on examination ability or by capacity to
Py fees, or both, Second-fevel pupils are thus the more gifted children
of higher ecanomic clsses, The comprehiensive school ideal must
founder unfess there are schools for all children and anless there aren’t
any fees which keep vut poorer pupils, that is, there must be universal
sevond-lesel education supported by tax revenues. Where these condi-
tions are not fuliifled, as in Nigeria, schools are foreed to become selee-
tive and curricula must be varied to suit the type of student body which
15 enrofled as a result,

The comprehensive ideaniight work if the feve! of facifitios and teacher
costs is kept within reach of a determined energetic community, and
i there s a determined move nationwide to prevent the counter-
attraction of Clite sehools,
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Most developing countries are not able to devetop genuine compre-
hensive second-level schools for the conditions in which they win
flourish do not enist. That is not to say that better curricula than the
presenteurciculiare impossible, Tis merely to acknowledge that com-
munities have expectations ol the school system which may be ditferent
from those of the educational establishment. They have the common
sense to eaploit the system, whatever it is, to their own best advantage,
therehy putting great pressure on innovations like Aiyetoro, Inevitably
the educational estublishments are resshaped or even transtormed by
community pressures of they can plan ways of developing new eapee-
tations, w very ditticult task indeed,

Simikarly community expectations trequently cut across such well
meaning plans to improve education as the abolition of examinations
tw move designed to foster diversity and professiona! initiative), In
developed countries state-wide public examinations are much maligned
as barriers to professional initiative and freedom, yet they seem to
reassure communities in quite important ways, especialty when there
are insutticient places at the next fevel for all those leaving the lower
tevel. The monctiary rewards of passing at the next level, and the job
which depends on ity are so important, and competition is so {ntense,
that w system of selection open to publie serutiny is essential. Abotition
of examinations would impose the diflicult requirement of substitution
of other deviees in which the community has equal confidence. Plan-
ners ignore such expectations only at the risk of being ignored them-
selves.

Reconciliation of interests

In the example of Papua and New Guinea discussed earlier, there were
avariety of opposed interests which had to be reconciled in the planned
structure of the over-all system. A major planning task is always to
identify these and then provide planning selutions which reconcile the
various interests and balance their influence in the national interest.
No planning task is more fraught with diflicalty or more absorbing.
From the great variety of examples, two, concerning unions and reli-
gious bodies, will be used, for both influences almost universatly have
a bearing on the educational structure of any country,

I speak tirst of teachers” unions, The discussion of service conditions
has illustrated several examples of changes which involve teachers'
unions deeply. The quality of leadership of the union and the union
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phitosaphy have considerable bearing on swhat can be achieved, No
example s needed of the strong conservative teachers” union which
acts asan impediment to change; there are many cureent examples in
both developed and developing countries of unions relustant to aceept
vhange, thereby tnving to the utmiost the ingenuity of planners to
fnd s of overvoming the ditlicultivs caused by consersatism,

Crewtive planners could abo think of union leaders in another
role faailitators and organizers of destrable change. Such a role will
only be possible il union feaders see benefits for members in the plan,
a matter, for the most part, depending on the planner’s knowledge
of the wspirations and motivations of the union leadership. A well
run union has the effect of channelling the energies of teachers into
action which can justas castly be constructive as obstructive. Absence
of an effective unton, for example, can lead to sporadie, unpredictable
local disputes, Changes are viewed with suspicion because there is no
organization which teachers view as particularly theirs and from which
they get advice. There's many an administrator who has helped the
union to suggest desirabie changes to himself and has then enthusiasti-
cally adopted them,

Planning involving participation of the union is more advantageous
than leaving the union out of consideration, even if the union is mili-
tant, provided the planning is knowledgeable and aware of union aspi-
rations,

The opposite side of the coin, the inter-relationship between unions
and political action, is just as important. The prominence of ex-teach-
ers and teachers’ unions in the politics of developing countries may
lead prime ministers to adopt cautious attitudes towards any moves
for the government to establish, strengthen or even co-operate with
teachers” unions. The planner has the delicate dilemma of deciding
what recommendations concerning the involvement of unions in edu-
cational development will win acceptance and yot be worthwhile
enough to harness the energies of teachers in constructive ways,

The other example 1 have chosen of the need for the reconciliation
of a multiplicity of {nterests concerns religion, Religion and education
have been so closely related as to be inseparable in the minds of many,
particularly, for example, adherents of Christian denominations and
Moslems. The resulting problems for planners cannot be ignored.
My experience has been within areas where only Christian denomi-
nations are active, but that has not iessened the problems. In one
example which comes to mind, it scemed desirable to have church
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ceducational representation on severat key boards and commitices,
butl church adherence was sphit seventy-five per cent tor one and
twenty-tive per cent for the other  and there were only two places,
Should there be one representative of ¢ach or two from one denomis
nation and none from the other? I one and one, could the one tfrom
the farger group claim greater weight tor his views? The religious
denominations telt that the solution fay inincreasing their reprosens
tation to three, on the hasis of two representing the larger denomina-
tion and one the other. When the other interest groups 1o be repre-
sented o the board heard of this request they sought greater represen-
tation, which in turn would have nrade the board unworkably targe.
Agreement was only reached when resarranged constituencies tor the
boards made membership allocation clear-cut.

A plan invariably means more careful shaping of national resources
by climination of wasteful conipetition or inetlicient practices. Any
moves of this Kind can casily be interpreted as interference with reli-
gious freedom or nationadization, especially when words tike ‘restrict”,
authority” and ‘control” appear in the plan, The accustomed usage
of such words s frequently quite different in theological cireles from
that of government cireles. The imissionary working away in the prov-
inces reads @ quite dilferent implication into the plan and begins to
build opposition from the pulpit,

Beyond that sort of misunderstanding there are many oceasions on
which the fundamental philosophies of church and state van come
into collision, Despite (or because of) their debt to pioneering church
schools, many leaders of developing countries see a need lor the state
to have o strong hand in the management ot the school system. Those
chusches which see sehiools as the principal instrument of evangeliza-
tHon resist interference in what they feel is a fundamental right to
tedach the trath as they see it

The practical problems are myrind. Even within the supposedly
monolithic Roman Catholic Church, in modern times, one can find
supporters of state finaneing and control of first-level education
(providing the right to teach religion is safeguarded), as well as fierce
partisans for traditionud chureh schools, Capital grants with or without
conditions may be supported by some denominations and may be
oppased by others, depending on the foothold in the country of that
particulur denomination and its view of the rival denomination’s
efforts, Tor stalling, equipment. conditions of entry of pupils, capitati-
zation, membership of committees or any of the other practical issues,
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there will be divergent viess which must be harmonized, not only at
the tme of jnitial planning, but also by the ereation of institutions
which will facttitate harmonization in e Cuture.

A further pointis that the mterests of teachers, churches and, of
conbse, parents coinetde apparent eppasition Lo the planner in con-
eeri for dndicdual as opposed o ational considerations. No planner
shoubd forget that in, sav o specifving s imit on intake into second-tesel
whools heis effectivedy challenging every classroom teacher’s ingenu-
iy By their commitment to the individuals, teachers do not aceepl
A st that only wosmall praportion of their chisses an be admitted 1o
the second tevel no mustter what the state of the economy. Thes use all
thair skill and inventiveness to do the best they can for their pupils,
to press aganst the restriction, to probe the sefection devices. A plan
which shows compassion and understanding of concern tor individual
worthy will be more acceptable than one which omits such comidera.
tions, but move practically, the planner needs to be very skilful (o
desise justiftable schemes of streaming and selection in fuce of the
tests s sehentes will be subjected o by the teochers,

Lach of educational hnowldege

Paucity of statisties and the unreliability of those available are well
known phenomena in planning circles, The diseconomies of repeaters
and farge percentiges of drop-outs have hecome well enough known
toencourage more ellort to ostablish these tigures and 1he situation is
improving afmost everywhere. When there are good statistics, there
will be underlying educational issues which can only be ignored at the
risk of producing plans based on wrong suppositions,

One common explanation of drop-outs, for example, is the poverty
ot parents and their need for every extra hand in the lields. If so, drop-
out rates should be highest where food is hardest to obtain and low in
fertite, voleanic areas which have abundant food. In one instince in my
expericnee, there wisn 'tany evidence supporting the view that differing
drop-out rutes depended on food availability. So it was suggested that
it might be differences in teacher characteristics which caused higher
drop-out rates from one school to the other. Unfortunately for planners
there were no refiable signilficant differences on that variable either.
Tovestigation of ather suggestions did not reveal conclusise evidenee.
Puy the planner who has to plan more economical use of resources
when there is so litthe real evidence of true causes of drop-outs,
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Literacy is o commonly stated goal of educational programmes:
one which is fundamental to decisions on the length of the first-level
school programme, In New Guinea, planners were required some
years ago o oadvise the gosernment whether o four-year first level
could be substituted Tor the then current seven years. There were good
political reasons to spread available resources thindy and bring a little
eduvation to all, but it was agreed that at the very least the first levels
of education should result in fiteracy. Because of the Large number of
languages (over three-hundred) and the small size of each fanguage
group, government policy was o wse English as the lunguage of in-
struction. As it turned out, when the search for data on language
learning had been in progress for some time, there was little reliable
evidence on rates of literacy accomplishment in first languages in
countries like New Guinea, fet alone evidence relating to second Lian-
guage learning. Reluctantly, planners came to the conclusion that they
could not say what time at school was necessary for permanent
literaey. Alter siv years an examination might attest proficiency at
that time, but how long the skills last and under what conditions is
often outside the ringe of present knowledge, particularly for second
Linguage Titeracy, so planmng must proceed on informed guesses,
which naturally have a high error rate,

ICis dikely that there is o similar gap in knowledge of whit muass
literacy means to cconomic development. Tn other words a fair amount
of all planning is hased on faith wlone. Assumptions must be made,
but those whose educational validity is questionable will surely lead
to grosy planning errors. The wise plinner will resist the temptation
to appear more certain than the veritiable evidence allows him to be.
When he thea goes o/, as he must, to plan in the absence of good data.
fis planning will be more realistic and convincing, since he witl be
building in o safety margin gagainst the possibility of plning error.
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Further considerations

The preparation of planners

Any Director of Education in a country about to employ a specialist
in educational planning will have expectations about the kind of per-
son peeded. Those with skills Timited 1o the manipulation of quanti-
tative dativ which throw up new enrolment projections are unsuitable
beeattse they are unprepared tor the toughest problems. In muany
countrics, the manpower needs are quite clear from the analyses ¢f
cconomists, and it s a refatively simple task to analyse the supphy
from the education system (ift present palicies are continued). An
cducational planner is needed when the supply does not mateh the
need, when changes in the system are essential, He is needed to plan
what should be done and to demonstrate that it is feasible,

The experts chosen for the Papua and New Guinea task were tech-
nically competent and had skills of analysis in the socio-political field,
Above all, however. the problems demanded an understanding of
arganizational structure, of administrative processes and of the various
interdependencies between church and state, between government and
unions and between the national level and the local level, The relative
merits of various arguntents had to be assessed in the process of devis-
ing an optimum solution which could be implemented. The planners
were suceesstul because they went beyond the indispensable formail
anadyses 1o get reactions and opinions to tentative solutions, 1o get
more qualitative evidence and 1o test possible arrangements against
practical situations—in short, to plan realistically.

Manpower analysis is not the main task of an educational planner.
Economists have the toods to undertuke that task more effictently, and
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have the added advantage of being aware of the limitaiions of their
knowledge. The educationat planner’s spevial task is to provide skitls
and insights peculiar to the educational system. Tn many ways his role
is analogous o the role of o management consultant in commeree who
must plan rational management stractures and appropriate company
business processes as part of his planning for increased prolits,

The discussion throughout has thrown into reliel special personality
characteristios such as balance and judgement, the necessity tor which
becomes more and more evident the turther one goes from reliabte
duantitative dati. To these should be added objectivity for this is u
particulir way in which the planner's role is distinguished from that of
the administrator, Whereas the administrator has close ties to daily
activity and even an emotional commitment to particular lines of ac-
tion, the planner has the responsibility to stand rather outside the fray
dvnessing pressures dispassionately,

Incarlier discussion, Istressed the need for a planner to be especially
inpenious and creative, Examples of the need tor creativity abound but
special notice needs to be taken of the point that problems go without
solution for long periods simply because hird-pressed administrators
are unable to devise 4 new institution or new procedures, In the Papua
and New Guinea case study, for example, the device of several levels of
possible financial assistance, giving graduated involvement in planned
development, solved nuny real problems, for it provided o choice
{50 as to uvoid charges of diminished religious freedom) but promised
resources inoreiarn at a level the church schools were accustomed Lo
receiving and could not do without. The planning art lay both in the
creative device and in the carelud calealation of forces which would
artke everyone happy.

Planting approuch

One element of suceesstul planning, rarely given suficient emphasis,
is tme - time o fet plens mature, (o digest new tdeas, o become
usd o new propasals, Kdeas emerge and orystallize Trom o vast
mass of inchoate feelings wnd attitudes, The initial reaction of those to
be wivcted by new propusals, and wha must work willingly together
if they are 1o be suceessful, will take some time o become known Lo
the planner, and vet plunning & often done as though the end product
iv the first airing of proposads. Lackang explanation, involvement,
and possibly even awareness, there can arise among those attected the
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resentments which will present implementation. In realistic planning,
ideas are explored amd tested, resshaped and reqtested there is feed-
back through responses to the ardgina stimudating ideas and successive
reshaping of the material, with each stage more neuls approvinuting
the desired result s mere dithiculties wre resolved or climimated.,
AMuany o activities are improsved i this way,

Preseitation of plan

The plan that is the most obvious outcome of the planner’s work
reveals the planner's conception of his own role. toa national develop-
ment plan the space availuble For discussion of education will naturally
be lmited, so that possibly ondy a summary of the phn, contined (o
quanttatise tables with only bricl mention of major issues and probe
leis, will be presented. Possibly, too, the choice of language in that
sutimars will be impersonal and formal, but a plan is rarely aceepted
on the summary alone. Before that stage the whole plan must pass
through the hands of many people, whose opinion is critical to imple-
mentutivn decisions. Moreover, following government aveeptanee of
the over-all educational targets, the details are still of vital importance
to successtul implementation,

Ivarefully presented, the detailed plan will de much to guide the
administrative approach, the manner of implementation and the reac-
tont of those adleeted by the planning, and thas will influence generad
acceptanee and successful outeomes, Successful planners know that
the following pomts of detail are important,

Voodwdicnee

One needs to be wware that theee sire several audiences for any plan,
ranging as high as the Prime Minister, through Treasury and Ministry
of Education officials, churches, businessmen, teachers and, not least,
the parents whose children are attected by the plan. It they are not o
oppose the plan these groups must be addressed in ways which allow
them to understand direetly, without the need for the Ministry of
Fducation to explain, that their firm convictions have been registered
and have been weighed with compassion in the final planning, espe-
cially 1 the plan cuts across those convictions,

JooAsessnei of the present system

It comes as ashock tomany people to see aerisp analysis of the spraw -

42

ERIC

Aruitoxt provided by Eic:



E

Further considerations

ing ramifications of o system with which they are so familiar. That
atone, may set the stage for aceeptance of change,

3, Principles

Ultimately many specitics of the examination system, sefection, place-
ment of second-level schooly, provision of boarding facilitios, fees, ete,,
trace back to a particulae social principle such as ‘equality of access',
The more explicit and aceeptable these prieciples are, and the more
logically they can be traced and shown to be operating in the specifies
of the plan, the more reasonable the whole plan will seem.

4, Lucidity

Because the present system can be eriticized and, tike all education
systems, can look pretty chaotic when erisply unalysed, considerable
art must be employed to convinee readers of the advantages of the
new course of action rather than of their previous tollies.

S0 Leved of dewil; complereness

I, as suggested above, the task of the planner is to strive for the kind
of completeness which covers not only what must be done but how it
can be done, the guestion arises--where does it ull stop? There are
afways time and cost limitations forcing planners to stop somewhere,
Sometintes & key detail is necessary: sometimes the broad bruosh is
cnough. When an apparent detail cun impede the main thrust of a
plan, particularty when it has been a fong-standing ditticulty, it must
be covered in the plin, The judgement is always made in terms of
whether implementation of the plan would grind to a haltif guidanee
were not provided,

The planning function of govermment

Many will not concede that there is legitimately i professional special-
ity in education entitling & person to call himselt a*planner®; thereare
many others who insist that planning is just as legitimately a specialized
Lsk in education as any other of the current specialities, The argument
is irretevant provided it is admitted that there is a dilference in fune-
tional emphasis in government between administration and planning,
a difference often necessitating different officials. Partnership is essen-
tial between ofticials carrying out these different functions, whether the
planner is outside the education ministry in a planning commission
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or s part ol the mimistey itselt They have complementary roles which
will be most fruitfully realized when each is aware of the importance
ot the other's skills and function,

Delineation of a speciadist planning function has not lessened the
responsibility of the administrator, for even now final responsibility
for planning most often rests with hin. A specialized function of plan-
ning tand henee planner’) has undoubtedly become better delined
because the immediate pressure of daily tasks prevents the administri-
tor from giving adequate time to phuming and because, as 1 have
mentioned carlier, of the apparently powertul relationship between
educational plinning and cconomic development. It is not surprisiing
that there has been an over-enmiphasis on technical factors in phinning,
nor that the issues discussed in this paper have been seen as issues
requiring little more than ad hoe responses. Despite the truth of the
assertion that administrators have sometimes, by drawing on their
experience, managed to implement many incomplete plans, no plan is
adeguate i it neglects organizational and process issues,

Many of the examples in the preceding pages have been deliberately
chosen to show how "micro’ problems can effect the more familiar
broad-brush *mucro’ phnning. The day-by-day juggling with these
problems, which is the administrator’s lot, must be superseded in the
planning process by conscious and systentatic analvsis which projects
forward any likely developments, judges the relative importance of
ditferent aspeets and designs new processes and structures which will
contribute to the realization of the over-all goals of the plan,

Similarly, it would also have been obvious that many of the exam-
ples were concerined with the ‘quality of education’, all too often
inadvertently missed by those whose main interest is economic plan-
ning, Human und organizational problems loom large in planning for
quality 1n education. Where quadity is a major goal of the education
system the factors discussed in this paper will become of paramount
importance,

I have tried to show throughout the discussion that one can admit
the difticulty ot obtaining objective data and the need for sensitive
investigation and weighting of the variables.--in short, the rudimentary
state of the art - without at the same time agreeing that these aspects
are to be ignored. 1t is one thing to agree that one needs the patience of
afigesaw-puzzle addict to find solutions, but quite another, intolerable,
attitude to suggest that the jumble of picces of information is unworthy
of the attention of w skilled planner. The very volume of data readily
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avidlable on these aspects demands highly skilted attention if the basic
pattern §s to be discerned and developed.

I conclusion, it is useful to restate the opening arguments educa-
tional planners are usetutif, and only i, they have the skills and insights
to do what general planners cannot do. The education system is the
biggest single enterprise in most vountrics and its unique feature is
that hunxn beings are (in economic jargon) the complete unit—input,
output, processing machings and managers. This unique involvement
of human beings in every aspect niakes their capacities, reactions,
systems and aspirations the main variables in planning. Educational
planners must then be comparably skilled. On their skitl in organizing
and creating the processes and structures within the education system
which best promote these aspirations, will ultimately depend their use-
fulness. Successful plunning, whatever the circumstances under which
it is done or by whom, must in the end be practical and realistic,
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The following books, pubtished by Unesco:IER, are obtain:ble from the lustitute
or from Unesvo and its national Jistributors throughout the world:

Ediccational cost analysis in uction: case studies for plunners (1972, Theee volumes)

Educational decelopment in Africa (1969, Three volumes, containing elesen African
research monographs)

Educational planning: a bibliography (1964)

Educational planning: a directory of training and research tnstitutions (1968)

Educatlonal planning in the USSR (1963)

Financing educational systems (series of monographs: full tist available on request)

Fundanentals of educational planning (series of monographs: full list at front of
this volunie)

Manpouwer aspects of educational planning (1968)

Methodologies of educational planning for developing countries by J. 1D, Chesswas
(1968)

Monograplues africaines {five titles, in French only: list available on request)

New educatlonal media in action: case studies for planners (1967, Three volumes)

The new media: memo to educational planners by W. Schramm, P,H, Coombs,
F. Kahnert, J. Lyle (1967, A report including analytical conxluslons based on the
above three volumes of case studies)

Planning the derelopnient of universities « 1 (1971y 11 (1973, Further volumes o
appear)

Plavaing the location of schools (seties of monographs: full list availuble on request)

Population growih and costs of education in developing countries by Ta Ngoe Chiu
(1972)

Qualitative aspects of educational planning (1969)

Research for educational planning: notes on emergent needs by William J. Platt (1970

Systems approach 1o teacher trafning and curriculuni developmeni: the case of
developing counirles by Taher A. Razik {1972) '

The following books, proJuced in but not published by the Institute, are obtainable
through normal bookselling channels:

Education in industrialized countries by R, Poignunt
Published by N.V. Martinus Nijhoff, The Hague, 1973
Muanaging educational costs by Phitip H. Coombs and Jacques Hallak
Published by Oxford University Press, New York, London and Toronto, 1972
Quantitative methods of educational planning by Héctor Correa
Published by International Textbook Co., Scranton, Pa., 1969
The world educational crisis: a systems analysis by Philip H. Coonibs
Published by Oxford University Press, New York, Landon and ‘Toronto, 1968
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The laternational lastitute for Educationa? Planning (HEPY was established by
Unesto in 1963 (o serve as an international centre for advanved draining and
resedrch in the tield of educational planning. Ity baste tnanging is provuded by
Unesco, and its physical fucilities by the Gosernment of Franve. it also reveives
supplemental support from private and gorernmental sonrves.

The [nstitute's aim is to expand knowledge und the supply of competent experts
in educational planning in order to assist all nations to accelerate their educational
development. [n this endeavour the Tastitute co-operates with interested traning
and research organizations throughout the world, The Governing Hoard of the
[nstitute ¢onsists of eight elevted merabers {including the Chairman) and four
membaers designated by the United Nations Organization and certain of its special-
ized agencies and institutes.

Chaltrman Torstea Husén (Sweden), Professor of Education and Director,
Institute for the Study of International Problems in Fducation

Designared  Mro. Helvi Sipif8, Assistant Secretary-General for Social and Humani-
thembers tariun Atfairs, United Nations Qrganization
Duncan 8§, Ballantine, Director, Education Depattment, Interna.
tiona) Bank for Reconstruction and Development HHERD)
Ernant Braga, Director, Division of Educstion and Training, World
fleulth Organization
Lavid Careey, Adviser, Common Market and beoaomic Ailutrs
Secretariat, East African Community

Kilecied Alain Brevaymd (France), Professor of Economiv Science, Universiy
members of Paris-Dauphine
Roberto de Oliveira Campos (Brazily, former Minister of £eonomic
Piannming and Development
Abdul-Aziz EI-Koussy (Egypt), former Director, Regional Centre for
Educational Planning and Adaunistration wn the Arab Countries,
Reirut
Joseph Ki-Zerbo (Upper Volta), Member of Parliament, professor at
the Educational Centre, Quugudougou, and Seceetary ol the Adewcan
and Malagusy Councy! for Higher Educanon
Alexei Matveyeyv tUSSR), Dean, Department of Physies and Professor
of Theoretival Physics, Moscow State University; tormer Assistany
Direcror-General for Science. Unesco
VKRV, Rao Uadia), Member of Pacliament, Member of the
Pranning Commission, formet Ministes of Education
John Vaizey (United Kngdom), Professor of Economis, Brunel
University, London
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