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INTRONUCTION

The period since the Second World War has witnessed many evolutionary and
revolutionary changes which have altered patterns of political, econamic, and
social organization. Among the most notable characteristics of the post-war era
have been the unprecedented increase in the demend for education. Affecting both
developed and less developed countries, the demand for places in the educationel
system can be positively'linked to mounting edncetional spiretions of parents
and their children, governmentai belief in education as e key to econamic growth,
and the population explosion.

Brazil is another country'which has taken steps to move from an elitist
to a democratic educational system by expanding educational opportunity. The
modernizing anthoritarian regime has, indeed,”extended its centralizing admini-
strative activities to the area of higher edncation and--with regard to the

problem of accees--hes concentrated its efforte on reforming the key'mechanism

of selection: the exame vestibular (college entrance examinations)

In recent yeere access to higher education has become an increesingly
important public policy issue in Brazil. It hes been widely debeted.among
students and perents, bureaucrats, the press, teechera, and university presi-
dente. A perticularly significant political aspect of the issue is that the
parents of the middle-cless students clamoxing for entry to the higher levels
of education represent the socioceconumic group which eupported the military ]
ascendancy to power in 1964, -

The objectives of the paper are to trace the development of Brazilian
federal initiatives since 1964 to reform the system of access to higher educa-
tion, examine the effect of those policies, and assess the utility of a parti-
cular theoretical fremework for analyzing public policy formation in .this |

setting.



ACCESS T0O HIGHUR EDUCATION
Whereas admission to higher education in the U.S. is collectively based
wpon such criteria as secondary school perfc;manée, letters of reconmendation,
extracurricular activitles, and college entrance examination scores--only this
last factor serves a”s.:'i:t}ze -buis for admission to :higher education in Brazil.
Since 1911, the exame -\‘restibulalz'- has been the gole determinant of access to

the university and the most ia.mmclne problem of access to hiéher aschooling in
Brazil.l D

Because of this total reliance on entrance examinations » Brazilian high
school graduates would usually spend an additional year preparing for the

exame vestibular. This was primarily done through a cursinho (privately owned

and operated training course). Thus, by enrolling in a crash program geared
exclusively to the entranée exams, students were able to increase their
chances of pagsing.

Since colleges and universities conducted their own entrance examination
competition, students had to register at the institution(s) they wished to
attend, The registiation fee for the tests varied, depending upon the insti-
tution and the course of study. Colleges could charge as much or es little as
they wanted for the entrance excm competition.

Higher education institutions offered written » oral, and scmetimes
practical tests; .they could elso reguire aptitude and vocational tests it
they desired. The physical conditions for test-taking were very often dehumani-
zing. Stadiums, arenes, and other huge complexes were' used because of the large
number of applicants (recent high school gz;aduates, those who graduated earlier
but postponed taking the tests, and repéa.ter candidates). |

l01zher nations also utilize examinations which gerve for admission to
higher education (e.g. France, England, Chile, West Gemmany). However, in the
Brazilian case, the total dependence on examinations end the failure to seek
canmplenentary criteria for selection make that nation's access system the most
archaic, deficient, and inequitable of all.
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The entrance examinations were eliminatorio (eliminative). A predetermined

score, arbltrarily chosen, was used as & cut-of_f point for passing. Conse-
Quently, the mumber of candidates who passed the exams often exceeded the num-
ber of available fresiman places. Fxcedentes wes the name given to candidates
who passed the exams but were denied admission; and there were ﬁsua.lly demon-
strations, protestas, and other pressures exerted to admit them.l

The most serinus problems which the system of access to higher education
created (or aggravated) dealt with testing procedures, secondary education, and
economic conditions. 1In the first case, the tests were unduly difficult, exceed-
ing the secondary school level, and relying quite heavily upon the mex'nb"rization
of facts; in actuality, the exeminations (elong with the poliey of humerué
clausus) were intended to drastically reduce the size of the admissions group
of each college and university. Furthemore, the core. subjects, material
content, type of tests, and the system of gra.d(ing e.m;_ selecting candldates
varied among institutions and fields of study. Also, candidates took the exams
for admission to one major course of study only--more than one career choice
was not allowed. As already mentioned, ‘che. exam compqtition was eliminative,
based on an arbitrary passing score. .

With respect to secondary schooling, the exclusively yreparatory rather
than formative nature of high school education induced most graduates to seek
university admission. The absence of counseling services denied secondary
school graduates guldance to prepare for éither higher eiucation or the world
of work. Fundamentally, the most serious deficlency was the lack of articulation
between secundary and higher education. Since the cqllege entrance exams were
the only criterion for admission to the t;niversity--the candidate's secondary

school work was meaningless. The construction and scoring of the tests, done

lgee Anfsio Teixeira, "Access to Higher Biucation: Brazil," in Access to
Higher Biucation, Vol. II, ed. United Nations (Lidge, Belgium: UNESCO and the
International Association of Universities, 1965).
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exclusively ty professors, and the caripresient cursinhos further undem:l:ned the
legitimacy of secondary education and hindered cooperation with higher educe-
tion.

Finally, the system of access to higher education brought problems of an
economic nature. Candidates from poor families experienced econcmic d.iscrimi-
nation in seeking a higher education (even though public colleges and univer-
sities are tuition-free). The cursinhos, which definitely improved & candidate's
chances for admission, were expensive to attend. Also, in addition to high
exan registration fees in all institutions, the fact that examination conpeti-
tions were held on different dates and at different times meant that thuge who
could afford to pay more than one registra.tien fee could take more than one
college's entrance exams, thereby improving tﬁeir chances of admission.

An economic problem of wider dimension, however, was the maldistribution of
candidates between programs. This created difficulties with respect to national
manpcwer considerations. Demand was great for socially prestigious professions
(engineering, medicine, law, econamics); however, in some of these career
areas--namely engineering and medicine--there was e substantial disproporf.ion
between candidates and places available. In other high status professions (e.g.
law, econamics), although demand wes great, the disproportion was less se{rere.
Yet, these professions were overcrowded and employment was modest. In still
other professional areas (e.g. agronomy, veteritary medicine), candidate demand
was low, even though employmeni opportunities were good,

The search for solutions to these problems of access to higher education
received the attention of policy-mskers at the highest levels of the federal

govermment.
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THE DEVELOPMENT OF POLICY REFORM
The democratically-elected, leftist government of President Jo&o Goulart
was overthrown on March 31, 196k. A coalition of middle-class civilians and
military officers staged this coup d'état to rid their country of economic and

social strife, goverrment corruption, and communist influence.

Upon assuming power, the military leadership directed its attention to the
immediate problems of consolidating power, supressing the radical left, and
bringing relief to the ailing economy. Hiucational reform, initially, was not
& high priority for federal policy-mekers.

In 1967 concurrent with increasing anti-govermment student demonstrations,
steps were taken to reassess the system of access to higher education. The posi-
tion paper issued by the Council of Rectors of Brazilian Universities in
October, 1967, was, in a sense, the precursor of subsequent public policy on
access to higher educaticn.l The document; focused on the specific problems of
edmission end linked the access issue with the issue of university reform and
the expansion of higher lee..rn:Lng.2 Specifically, the development of & new

policy on the exame véstibular was, according to the Council, of netional impor-

tance glven its economic, social, political, and pedagogical aspects; consequently,
they felt that educational policy on college entrance examinations should be
placed within the broader framework of social and economic development planning.

The crystallization of these ideas wes hastened by the Universlity Reform

Law of 1968. This law embodied & federal cormittment to modernize Brazilian

lAlufsio Pimenta et al., Estebelecimento de uma Polftica para Admiss@o
de Alunos no Ergino Superior no Brasil (Rio de Janeiro: Conselho de Reltores
das Unlversidades Bragileiras, 1967).

ZIbid. » P.65. The Council suggested the following measures be adopted
within feasible time sequences: (1) promotion of more adequate articulation
between secondary and higher education; (2) expansion and rationsl distribution
of places in the university based upon specialized menpower requirements;

(3) student orientation to dissuade candidates from applying for admission
to gocially prestigious programs in which the labor market was saturated; and
(4) modernization and improvement of testing and measurement procedures.

7
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higher education and focus on the exame vestibular as & means of reforming the .
system of access. Special attention was given to unification of the entrance
examinations in article 21: '
Within the period of three years from the date of enactment
of this law, the entrance examination competition will be fully
identical in content for all courses of study or areas of
specific knowledge and unified in i%: execution s in the same
university or federation of schools or the same isolated es-
tablisiment of pluricurricular organization, in accorlance
with the statutes and by-laws.l
The initial emphasis placed on unification was done with the intention of doing
away with multiple registrations and, subsequently, achieving & far more accurate
account of the demand for higher education.2

Under the tenure of Minister of Education Jarbas Pessarinho (1969-1974),
the issue of access to higher education received the greatest attention of the
federal govermnment, including both military governments and the civilian govern-
ments prior to 1964.

Attacking the problem of the excedentes, the Ministry of Education and
Culture (MEC) announced in October, 1970, that beginning with the 1971 exami-
nation competition excedentes would "technically" disappear. This would be
achieved by making the exams classifying rather than eliminative.3 1In other
words, instead of an arbitrary cut-off point, the fifty freshman vacancies for
study in a certain program would be filled by the candidates with the. fifty
highest marks on the exams. Also announced were simultaneous examinations in
the federal universities throughout the country. Proposed by the Ministry of
Bducation and Culture and approved by the Council of Rectors, the gimulta.neous

examinations would take place only in federal universities. However, it was

—— e -

lGuido Ivan de Carvelho, Ensino Sugerior;: Legislag‘é’.o e Jurisprudéncia, 2&
edicao (Rio de Janeiro, 1969), p. 78. '"isolated establisiments™ are single-
purpose institutions which are usually private and not affiliated with s larger
institution (e.g. School of Design, College of Insurance).

2 -
Tarso Dutre et al., Reforms Universiteria (Bras{lia: MEC, 1968).

30 Globo, 21 October 1970.
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hoped Lhat state and private institutions of higher education would Join on

thelr own accord at some future time.

The simultaaesous exam competition held in 1971 in federal universities wes

& great success, and the MEC proceeded to plan regionally unified examinations.

A pational commission for unified college entrance exams (CONVESU) was created

in February, 1971, to examine the reform of sccess to higher education via

entrance examinations. It completed its preliminary study on March 27, 1971,

recommending the following:

10.

11.

Regionalization of college entrance examinations.
Planning regional gxams within various states for 1972.

Encourage the crestion of non-profit foundations to coordinste
higher education institutions® participation in a regional exami-
nation system.

Construction of multiple choice, objective tests for the entrance
exams, - - e e

Utilization of computers for correcting tests, classifying candidates,
and general management.

The exam competition should be & non-profit operation with fees

collected by the executive organ; any profits will be used only
for subsidiary activities related to the selection process (e.g.
regearch, development).

In addition to subject matter tests; & test of intellectual ability
should be introduced.

Preventive measures should be teksn to assure the administration of a
Just examination: careful screening of exeminers, guaranteeing
objective tests, training reviewers for each examination commission
in methods of testing and measurement, and standardizing scores.

Implementation of a regionally unified exam for 1972 with regard
to date and time.

Grouping exams in three areas, encompessing all career progrems:
biological sciences, exact sciences and technology, and human
sciences. -

Whether university admission is to first-cycle studies /general
education/ or directly to a career program, the process should be
Levertheless, classifying--not eliminative.l

1

Carlos Alberto Serpa de Oliveira, Simposio paws Avaliagao da Lplantagéo

da Reforms nas Universidedes Bresileiras: Concurso Vestibular (Rio de Janeiro:

Pontificia Universidade Catdlica do Rio de Janiiro, 1971), pp.28-37.
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The presidential decree of July 13, 13971, which regulated the college
entzance examination campetitions, contained most of these reconmendations. The
decree also specified that the Cormission on muc_a.tiona.l Fees of the Federsl
Bducation Council would regulate the amount of the exam registration fee.l |
Furthermore, only municipal, state and federal universities would have to schedule
their exsm competition on the same date and time. |

A special commission was eppointed to cooperate with public and privé.te
universities in developing Jointly held examinations in various localities.
However, because of time constraints, the commission proposed that Greater Rio
de Janeiro be selected as an experimental lgboratory for the new system of
regionally unified examinations by subject area; and that efforts would be
limited to the areas of greatest congestion: science/technology and biomedical
sciences.

The rectors of the universities of Greater Rio de Janeiro signed an accord
with the Minisiry of BEiucation on Qctober .13 » 1971, 12 whick norms were estab-
lished for the 1972 examination competition in the science/technology and
bicmedical areas. The agreement also created s center to coordinate and admin-
ister the unified examination, and all participating faculties were to be sub-
ordinate tc this unit.2 The center was given the name CESGRANRIO (Center for
the Selection of Candidates to Higher fucation in Greater Rio de Janeiro).

The first experiment with a untfied entrance exam competition in Greater

Rio de Janeiro was successful. cJonsequeritly, it was decided to consolidate

lon September 22, 1971, the Commission on Blucetional Fees set a limit of
CR$120 (US$ 20) on registration fees, demanded a full accounting within ninety
days from higher education institutions, and required that profits from the
exsr competition be used for educaticnal research on the selection process or

for scholarships.

2M1ni_stério da EHuca.gg.o e Cultura, COnv?:nio, Departauento de Assuntos
Universitarios, Xto de Janelro, 12 October. 1971.

10
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gains and svoid brisk changes. 3uch innovations as the pre-option systeml
would be maintained, end vigorous efforts would be made to recruit additionsl
higher educational institutions (particularly private isolated colleges) into
the CESGRANRIO network and expand the exam program to cover the mumanities and
social sciences. Also, CESGRANRIO added another innovation to college entrance
exsminations by publishing several brochures %o help candidates for admission.
A Roteiro do Candidato (Hendbook for Candidates) was published for each of the

three sector areas.2 It contained general infcrmation on the competition as

well a8 a detailed description of the exams themselves. The publication

clearly and concisely covered all stages of the competition, fram the examination
through matriculation. In addition to this, a Roteiro de Profiss®es (Handbook

of Careers) was distributed to all candidates and also made aveilable to sec-
ondary school students who were thinking about going to college. The booklet
wes arranged by sector aress (COMBIMED, COMCITEC, COMSART) and briefly described
end discussed eech course of study, career alternatives, personal requirements
(1.e. aptitudes needed to exercise the profession), job market conditions--
both regionslly and nationally--prospective employers, and the employment out-
look for the immediate future. l

With regard to the second experiment with unified examinations in Greater
Rio de Janeiro, CESGRANRIO's efforts to refine the 1973 campetition yielded
positive results. The overall response from concerned parties--gtudents,

professors, lnstitutions--was scmewhet more praiseworthy than the year bvefore.

1According to the system of pre-option, the candidate makes two choices for
& program of study in one subject matter area and several institutional choiceg--
this is all done at the time of exem registration. To illustrate, in the science/
technology area & candidate could do as follows: Pfirst cholice career s engineering;
institutional choices, Catholic University, Federal University, Seuta Ursulae
University--second choice career, mathematics; institutional choices, State Univ-
ersity, Federal University, Sante Ursula University. In the system of preoption,
candidates' first choice option has priority in classification over candidates
who choose the same career a3 second option-~even if the letter candidates'’
scores are higher.

2The three sector areas were sssigned the following acronyms: COMBIMED
(biomedical sciences), COMCITEC (science and technology), and COMSART (humanities
and social sciences). . } 1i ' '
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Because CESGRANRIO had established its administrative authority and
legitimacy and satisfied the performance expectations of the Minister of Fducs-
tion, it was able to secure a change of status from a governuent commission to
& semi-sutonomous, non-profit foundation regulated by the Ministry of BEducation.
In January, 1973, all property and effects’ Jointly acquired by the entities
which established and originally constituted CESGRANRIO were turned over to
the new foundation.l

During 1973 additional progress was made to overcome meny of the access
problems which had treditionslly plagued candidates for admission to higher
education. Concurrently, added goverrment support for CESGRANRIO further
indicated that the new foundation would be the model for federally initiated
unification plans throughout Brazil.

In the first case, the Ministry of Education igsued Regulation No. 113
BSB (February 21, 1973) which offered several revisions, clarifications, amd
minor innovations suggested by CESGRANRIO and its President, Carlos Serpa.
Particularly important was the clause which required the gradual incorporation
of the core curriculum of secondary school subjects into the entrance exemi-
nations. As to the problem relating to student guidance, Prof. Serpa announced
that on June 14 CESGRANRIC would launch its Campaign to Demystify the Entrance
Exems. By way of televisicn, radio » newspapers, movie houses, speeches and
visits to schools, CESGRANRIO would attenpt to clarify the selection process

and "sensitize the student to something he needs to perceive: deciding on which

——— e —— o ——- . e e

'7abelido Balbino, Certidfio; Fundaglio CRSGRANRIO, 2.° Offeio de Notas,
Rio de Janeiro, 4 January 1973.

2Funda9’5.o CESGRANRIO, LegislacBo Atualizads Referente sos_ Concursos
Vestibulares de 1974 (Rio de Janéiro: Fundagdo CESGRANRIO, 1973). The primary
ard Secondary Bducation Reform Lew No. 5,692 (August 11, 1971) provides for
& "common nucleus" of subjects (i.e. core curriculum) required of all students:
communicetion and e:upression, social studies, mathematics, and physical and

blological sciences.
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cixoor he inbends to purave.../Also/ wi:h the development of the campaign we
will heve a clean conscience” by providing sound guidance and éounseling to
students.l

As for federal support of CESGRANRIO, the success of the regionally unified
examinations in Greater Rio de Janeiro prompted Minister Passarinho to call on
Prof. Serpa to do the same for other regions. Consequently, in April, 1973, he
traveled to Belo Horizonte, capital of the State of Minag Gerals, where he met
with uriversity rectors to discuss the creation of a Center for the Selection
of Candidates to Higher Bducation in Greater Belo Horizonte. He made it clear
that CESGRANRIO's intention was not to tske over or manage exam competitions in
other regions, but té fﬁrnish technizal assistance to local specialis.s so that
they could create their own teams, teking into account the resources and problems
of each region. Serpa acknowledged that after leaving Belo Horizonte, he would
meet with educators and university rectors to discuss unificetion in & number
of other states. He added that this unification would occur gradually and
spontaneously--the method defended by Minister Passarinho.2

The more sign.ficent aspects pertaining to the development of, and reaction
to, federal policy actions on access to higher education may be summarized and
categorized into three stages:

Stage 1. Federal efforts to reform the system of access to higher education
initially were concerned with overcoming distortions in the systeﬁ of selection
(e.g. excedentes, multiple registrations). Drafting legislation, creating legal
frameworks, and issuing ministerial and presidential decrees and regulations
served to define and shape & broad policy of reform. A national commission
(CONVESU) was set up to aid the Minister in planning and policy formation,
particularly with regard to the unification of entrance exams on & regional

1Jornal do Brasil, 31 May 1973.

2piario de Notfcias, U4 April 1973.
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basis. The Minister of Education proceedrd with haste to implement changes
for the 1972 college entrance exam competition in public institutions. Because
of time limitation, the scope of program innovation had to be narrowed: the
pilot project would be confined to Greater Rio de Janeiro; a network (CESGRANRIO)
was created for this purpose.

Reaction to federal planning initiatives was guardedly optimistic. Some
offered & mild endorsement of federal intentions, while others maintained a
wait-and-gsee attitude. All were concerned about the issue of excedentes, view-
ing it as the most pressing problem of selection for higher education.

After the 1972 exam competition » the reaction of concerned parties became
more clear-cut. The press, including mejor newspapers (except the Estado de
sac Paulo) lauded the unified entrance exsmination system. Praise also came
from professors whose institutions participated in unifica.tion. and from students.
Although self-critical of the administrative shortcomings in implementing the
new system, the federal govermment was very satisfied with what had transpired-«
particularly in Greater Rio. CESGRANRIO was quite pleased but recognized the
need--as did students--for orientation materials and the addition of many more
colleges in the COMSART area.

The cursinhos offered a mixed reaction » 2lthough most--particularly the
large more prestigious ones--applauded the ncw system. The major criticism wes
that the publication of the exam program and ncrms of the campetition should have
come eerlier. Secondary schoolteachers were critical of the unified exanm
system. They believed thet the topics covered on the tests should have been
announced much earlier, and they opposed the exclusion of essay questions from
the competition. 8Still, they did agree with grouping the tests by subject matter
areas and supported the system of classifying candidates. - Finally, isolated
colleges were critical of the new system. They wanted to select their own stu-

dents, believing that in & unified exam competition they would receive the least

i4




eble candidates--butli urademically and financially. Undoubtedly, they were
also very much concerned with the loss of fegistra.tion fees in joining unifi-
cation.

Stage TI. Planning for the second unified exam competition did not gain
momentum until after federal policy-mekers had partially assessed the experience
of the 1972 competition. CONVESU subsequently decided that the most prudent
policy would be to consolidate past gains and avoid rapid change; major
attention would continue to be focusedon CESGRANRIO. In turn, CESGRANRIO
devoted its resources to the refinement of tests and programg, campilation and
dissemination of testing and occupetional information for candidates, and the
participation of more colleges in the unified examination network. At the same
time, the federal government acted to hasten and expand unification throughout
Brazil. Legal and financial means were used in pursuing this goal. |

The reaction to the 1973 unified exam competition was, on the whole, more
favorable. A clear msjority of students supported the second experiment with a
unified exam, as did university professors. The cursinhos were more enthus-
iastic in their response, as was the press. Nevertheless s the press warned
about diluting the quality of higher education by an excessive expansion of
university enrollments. Finally, & number of isolszted colleges, while opposed
to the idea of unificatic_:_n,l Joined, nevertheless, for political reasons

(e.g. to avoid sanctions by the Ministry of Bducation and Culture).

lIt was the belief of many private isolatcd colleges that by participating
in a unified exem competition they would end up with the less able and poorer
students. hey ascertained that, in the first instance, bright candideates prefer
the large, academically prestigious, free public ingtitutions. In the second
case, the cursinhos--which definitely improve one's chances for performing
well on the entrance exams--are prohibitively costly for poor students to take
advantage of.
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Stage III. The planning of the third experiment with & unified examination
system proceeded in greater isolation than previous experiments. (This was
particularly true in the case of CESGRANRIO). Since the goverrment was extreme-
‘ ly pleased with the way in which unification was progressing, it felt little
need to solicit additional advice or assistance. During this time, CESGRANRIO'S
status changed from a governmenf coomission to a federally-regulated foundation.
Attention was focused on refining testing and measurement procedures, recruiting
additional private colleges for unification, and launching a student-oriented
campaign to demystify the entrance exam competition. In a potentially serious
development, several private colleges in the CESGRANRIO network became dissatis-
fied with the unification scheme end threatened to withdraw. However, this
did not occur.

This, then was the sequence of policy development which brought about

reform in the system of access to higher education.
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Theoretical Fremevori and Mcthodologz

Having traced the development of policy reform, it is now necessary to
present a theoretical framework and methodology by which to analyze public
policy-making on access to higher education.

Theoretical Framework

In A Strategy of Decision, David Braybrooke and Charles E. Lindblom focus
upon policy evaluation as a social process and analyze the operating procedures
of individual policy-makers in a political system.l From their respective discip-
lines of philosophy and political science/economics, Braybrooke and Lindblom
examine the phenomenon of incrementalism? and its importance within the policy

nrocess.3

‘David Braybrooke and Charles E. Lindblom, A Strategy of Decision.
(New York: Free Press, 1963).

2In an earlier work by David Braybrooke, "Welfare, Happiness, and the
Choice of Policies" (Ph.D. dissertation, Cornell University, 1954), he
critically discusses the intelligibility of Jeremy Bentham's philosophy of
utilitarianism and suggests the feasibility of & felicific census rather than
a felicific calculus as a major factor in policy choice. A Strategy of Decision
rehebilitates utilitarianism, with modifications, and states an ethical theory
in which the strategy developed by the authors serves as a practical substitute
for the felicific calculus. Previously, Lirdblom peripherally touched upon the
concept of incrementalism; this served as a reference point for his development
of a strategy of decision. See Robert A. Dahl and Charles E. Lindblom, Politics,
Economics and Welfare (New York: Harper and Row, 1953).

31t is most appropriate for the researcher to mention why he selected dis-
Jointed incrementalism as a theoretical framework for enalyzing policy on
access to higher education in Brazil. Having been a student of Brazilian affairs
for six years prior to undertaking this study, the researcher was not unfamiliar
with the political, economic and social dimensions of Brazilian socliety. A
major presumption which the researcher had--and which was confirmed after arrival
in Brazil--was that apocalyptic change has not been & feature of Brazilian devel-
opment. Consequently, although many theoretical frameworks could have been used
in the study, the strategy of disjointed incrementelism (the antithesis of
apocalyptic change) was given special consideration by the researcher. Only
after careful and considerable deliberation and actual field research did the
researcher finally select Braybrooke and Lindblom's strategy as the best theoreti-
cal approach to utilize. '

17
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From taeir scholarly endeavors there emerges 8 theory to explain the
processes of evaluation and decision with regard to alternative public policies.
This theory acccunts for the costliness of analysis in terms of resources such
as time, attention, energy, and money and considers the impossibility, at times,
of carrying analysis to conclusion. Furthermore s> it explains how
considered evaluations of policy can be reached when the
rationales suggested by conventional theories of choice

cannot be provided.l

Baybrooke and Lindblom refer to their approach as the strategy of disjointed

incrementalisnm.

Precepts of the Strategy

The first of eight interrelated attributes of the strategy which the authors

pPresent is margin-dependent choice. Given presént conditions, policies, and

objectives, policy analysts strive to improve the situstion by comparing alter-
native courses of action which will approximate the status quo. Both past and
recent experiences from other communities » regions, and nations as well asg
imegination provide policy analysts with the sources of informeation from which
to formulate policies which incrementally differ from the atgtus quo. Braybrooke
and Lindblom distinguish the characteristics of incrementel or margin-dependent

choice ag follows:

only those policies are considered whose known or expected
consequent social states differ from each other incrementally

+ + . Only those policies are considered whose known or

expected consequences differ incrementally from the status quo. . .
examination of policies proceeds through comparative analysis of
no more than the marginal or incremental differences in the
consequent social states . .choice among policles is made by
ranking in ordgr of preference the increments by which social
states differ.

]'Braybrooke and Lindblom, A Strategy of Decision, p. vi. A number of their
premises parallel assertions made by Karl Popper in his The Open Society and
Its Enemies, I (London: George Routledge and Sons, 1945), 139-1L%. Nemely,

that one can simplify the problem of evaluation by focusing upon social mala-
dictions,instead of ideal constructs or utopias 3 that because man's competence
is limited, only minor units of the social structure may be changed at any one
time; and continuous readjustment alleviates the necessity of being correct in
any single decis.<n.

2Bra.;,r‘oroola:e and Lindblom, A Stra‘egy of Decision, pp. 85-86.
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It can be seen that margin-dependent choice differs consideradbly from a
rational-deductive system of problem-solving. Moreover s the highest priority
given the statur quo means policy analysts need not concern themselves with
controversial and time-consuming philosophical and moral discussions about all
possible gocial states (e.g., constitutional democracy versus one-party
dictatorship).

Value conflicts which do arise, however, center upon "treding ratios at the
margin between pairs of values" and are resolved by determining "how much of
one value is worth sacrificing, at the margin reached in a given situation, to
achieve an increment of another."l

The second attribute of the strategy is a restricted variety of policy
alternatives. It would follow that if policies which differ only incrementally
fram the status quo are the only ones that policy-mekers will decide upon,
alternative choices will subsequently consist of a restricted variety. For a
society which practices incremental politics will naturally seek incremental
alternatives.

As for non-increnienté.l alternatives, policy analysts lack an organized way
to systematically deal with such alternatives; they cannot be "rationally
explored.” Purchermore, it is important to point out that non-incremental alter-
natives are very often "politically irrelevant." For example the City University
of New York System (CUNY) in searching for a solution to its financial prob-

Jems cannot give much credence to the non-incremental alternative of abolish-
ing the "open enrollment" policy it adopted in 1970. This would be “"politically
irrelevant," not to mention politically suicidal!

A third characteristic of the strategy of disjointed incremeatalism is its

restricted variety of policy consequences. Policy analysts will surely neglect

the unimportent consequences of policies; and although their attention will

J'Bra.y’brooke and Lindblom, A Strategy of Decision, pp. 87-88.
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be devoted exclusively to important policy consequences, this does not mean they
will assess all important consequences. Of the policies they consider impor-
tant they often choose not to tackle: "The uninteresting (to them), the remote,
the imponderable, the intengible, and the poorly understood, no matter how
important "1

It would be erroneous to infer a predilection for short-term rather than
long-term considerations. The decision to exclude various consequences which
may be important are arbitrary; policy analysts do not audaciously proclaim a
neat, non-arbitrary differentiation among the important and tl;e unimportant.

The fourth feature of the strategy is adjustment of objectives to policies.

This implies a reciprocal relationship between means and ends or policies and
values. In other words, although policies are sought to achieve specified
objectives, it is also true that objectives are sought to support specified
policles. Objectives are contingent upon means,and, subsequently, will ghift
with the degree of "possibility" (i.e., costliness). Costliness depends upon
the relative importance of means availasble to pursue certain objectives; and
objectives are examined in terms of their appropriateness to a defined alternative
or a small group of fixed alternatives.

Two additionalagects of ends-means relationships are: (1) objectives at
times become meaningful only after the means have been selected; and (2) certain
objectives became irrelev.~t once one means has been decided upon.2

Fifth, the strategy of disjointed incrementalism entails a reconstructive

treatment of date. As the authors point out:

'Braybrooke and Lindblom, A St.ategy of Decision, p. 90.

2Bra.ybrooke and Lindblom, A Strategy of Decision, pp. 97-98. See
John Dewey, Logic (New York: Henry Hoit and Company, 1938) in which he
discusses the interdependence of meens and ends and proposes evaluating ends
in the light of means. '
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avaluation. . . is not rigidly bound to treat problems in
their original forms. . . it transforms problems in the
course of exploring data. Old possibilities are discarded,
and new urgencies appear. Fact systems are restructured
as new ones are discovered. Policy proposals are re-
designed as new views of the facts are adopted.l

In this sequence, shifts in values take place; however, the reverse can
also take place, commencing with shifts in velues, thus establishing another
reciprocal relationship.

Values, in the strategy of disjointed incrementalism, are expressed as
themes rather than as rules which prescribe or prohibit. Changing views with
regard to facts are molded by changes in evaluative themes. To illustrate,
Braybrooke and Lindblom suggest that facts regarding specific federal agencies
will be restructured when concern moves away from efficiency in performance
towards their link to the meintenance of party orgenizations. They go on to
say that the multiplicity and fluidity of values invite exploratory responses--
imaginative, innovative, and speculative.2

A sixth component of the strategy is serial analysis and evaluation. As

this implies, analysis and evaluation proceed in a series of steps which are
adapted to incremental changes. Federal legislation regarding social security,
public education, and revenue-sharing are examuples.
The authors state that

it is a cha.ra.ctez:istic of political processes in most govern-

ments that any single office, organization or agency pursues

& never-ending series of attacks on more or less permt ~nt,

though perheps slowly cheanging, problems that lie within its

field of interest or authority.3
Consequently, analysts (if they are experienced, realistic, and mature enough)
accept the fact the alleviation rather than solution is the best they can

expect in confronting most problems.

1Braybrooke and Lindblom, A Strategy of Decision. p. 98.

2Tvid., p. 99.
31bid., p. 100.
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Seventh, besides being incremental, exploratory, serial, and meens-

dependent, the strategy is characterized by a remedial orientgtioﬁ of analysis

and evaluation. These characteristics both aid and influence the analyst to

"identify situations or ills from which to move eway rather than goals toward
which to move."* For example, universal higher education is considered to be
an important national goal in the opinion of a number of educators. Although
they cannot agree upon the kind of education and structure for such a system
nor how to bring-it about, they can, however, direct themselves to ameliora-
tive methods such as: compensatory and remedial education programs offered
within the universities, massive provisions for financial assistance and work/
study programs, campaigns to recruit students who ordinarily would not consider
post-secondary education, modifications in curricula to include non-traditional
study, extension education, and adoption of flexible course scheduling to
include evenings and weekends.

The eighth and final aspect of the strategy is social fraegmentation of

analysis and evaluation. As this suggests, analysis and evaluation occur at

& great number of points in society and in centers by analysts who take many
different approaches and maintein less than perfect communication with each
other. Tor exeuple, Lhe education of handicepped children is a topic of study
in the American Foundation for the Blind, the National Institutes of Health,
the Ford Foundation, the U.8. Office of Education, and “he Center for Research
and Demonstration in the Education of the Handicapped at Teachers College,
Columbia University, to name but a few of the types of complex organizations
which deal with this problenm.

The disjointed process by which analysis and evaeluation of probiems and

policy take place at various points, lacking both articulation and coordination,

lBr&ybrooke and Lindblom, A Strategy of Decision, p. 102,




is certainly an cbstacle to & complete and conclusive treatment of any issue.
Nevertheless, as Braybrooke and Lindblom point out:
Disjointedness hes its advantages--the virtue of its defects--
chief among them the advantage of preserving a rich variety
of impressions and insights that are lieble to be "coordinated"
out of sight by hasty and inappropriate demands for a common

plan of attack. There are circumstances to which no plan
i{s especially suited.l

Methodology

The agsembly of a substantial data base is vital to the analysis of public
policy formation. mfortuna.teiy, data on the process of public policy formation
are sparse and unsystematic. This may be attridbuted to the fact that there
nave been: (1) difficulties in identifying policy-mi:ers and participants
in the process; (2) & lack of theories in which pertinent issues and veriables
are involved; and (3) problems stemming from the fact that public policy |
formetion is generally historically bound.2

Much lebor has been expended and great care taken by the researcher to
select & methodology which is both useful end reliable for examining public
policy formation, in general, and the strategy of diq_:)o:lnted incrementalism
in particular.

Before presenting the techniques of assessment which were used to test
the theory, & brief statement of the methodological precautions which were
taken is in order.

Validity wes determined as follows. To begin with, validity was ascertain-
ed through direct and intuitively obvious observations (i.e., face validity).
The amount of pablicity end attention the issue and the participants received
via the medis and other information sources was essential in establlshing
velidity. In addition, validity wes verified by compering the extent to which

other observations of the policy-maker were rationally or theoretically related.

fan me A =t St =t G w— = —— -

ot e 8T we w we—eedae - oeme  aaatnan

liraybrooke and Lindblom, A Strategy of Decision, p. 106. See R. G.
Lipsey and Kelvin Lancaster, "The General Theory of Second Best ," Review of
Beopmic Studies 2U (1956-1957): 11-32. -

" 2genneth J. Gergen, "Methodology in the Study gf Policy Formation," in

me Study of Policy Formation, eds. Raymond A. Baue d Kenneth J. Gergen
“Neng York: Free Press, 1900), pp. 206-207.
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This is known as construct validity. Tha crogs-relevance of items was also an
important consideration in inﬁerviewing. o

Reliability was accounted for in terms of the stebility of the ipdividﬁai'§
behavior and enviromment. Multiple observations.were made at different'inter-
vals over & period of approximatély nine moﬁths; . |

As to biases, great attention was given to this methodological issue to
insure, even further, a valid and reliable study. Investigator bias was reduced
by guaranteeing anonymity to the respondent with regard to responses which the
interviewee did not want attributed to him. Furthermore, the researcher did
not share with the respondent opinions, hypotheses, or expectations regarding
the study. Question bias was guardel against by first asking the respondents
about thelr understanding of the issue and thén abouf their attitudes. The
placement of questions was an important consideration to determine the salience
of the issue, for the respondent, in the early part of the questioning.l This
was done to mitigate the effects of gocial desirability. Preceding this, how-
ever, open-ended questioning was initiated for the same purpose. Finally,
retrospeétive blas was reduced by formulating & chronology of events relating
to the decision issue and subsequently presented to the respondent at the
interview.

Returning to the -techniques of assessnent, as yet unstated, the researcher
chose to employ Gergen's methodological epproach of agsegsing "leverage points"
in the process of policy formation.2

According to Gergen, the identification of a core group of persons is vital

to the success of any approach dealing with policy analysis:

At s s o b e Lo ami wmEl mar b u e = ode emorm—.

1The regearcher was careful to avoid questioning interviewees along a
certain line and posing questions without regard to sequence.

2Kenneth J. Gergen, "Assessing the Leverage Points in the Process of Policy
Formation," in The Study of Policy Formation, eds. Raymond A. Bauer and
Kenneth J. Gergen (New York: Free Press, 1968), pp. 181-203.
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The subunits of greatest importance are individual
persons rather thun organizatiora or institutions,
and that & thorough understending of public policy
will ultinately depond on knowledge of individual

participants.?

Gergen utilizes the notion of leverage points, rather than "power" and influence,”

because the former, he believes, is more appropriate for analysis of both an
entire society end a single community. He proposes a three-dimensional model
for identifying leverage points and asserts that any individual in & soclety
can be compared along these 1lines.2 The first dimension is issue relevance--
the extent to which public policy on a particular issue affects an individual
and mcdifies his normal behavior. Second, subphase resources provide the
participant with leverage at various stages of policy formation: initiation;
staffing and planning; communication and publicity; institutional gsanction;
intra-elite organizing; financing; and sanction and control. The third dim-
engion is personal efficacy; this denotes & "personality constellation" or
"set of social capacities" which are linked to an individual's effective
leverage.

Gergen's model possesses some dynamic properties that are worth mentioning.

To begin with, issue evaluation is a dynamic characteristic of the model in

which a policy-maker's basic aattitude towards an issue--the degree to which
he is for or against an outcome--determines the extent of leverage he will

employ. Another dynamic property deals with potential and actual leverage. A

strong leverage position does not, in itself, mean the individual will actually
" operationalize it on every issue; this will depend upon the extent to which
his position is polarized, thereby prompting him to exert actual leverage.

Related to actual and potential leverage is leverage configuration. This is

- et

lGergen, "Assessing the Leverage Points in the Process of Policy
Formation," p. 182.

2Ibid., pp. 183-190.
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synonymous with the concept of coalitiozns i which persons possessing disparate
degrees of leverage unite to collectively affact an issue outerme. lLastly, the

process of policy formation through time brings an additional dynamic charac-

teristic to the model. Leverage configuration is highly fluid; therefore,
the formation of public policy is continuously being altered and modified.

The two-gtage procedure which Gergen proposes for assessing leveragel was
adopted and adapted by the researcher to the exigencies of the strategy of dis-
Jointed incrementalism and the nature of the specific issue being analyzed. The
first stage identifies the issue and the participants in the formal policy-
meking structure. The issue (access to higher education) was predetermined.
Therefore, the resegrcher immediately proceeded to interview several knowledge~
able individuals in the field. This was done to obtain information as to the
formal positions of leadership regarding decision-making on the issue involved.
Initial interviews were conducted with those individuals named in order to
determine: wvarious pertinent aspects of the issue, other persons involved in
the issue area, and the subphase activities of all nominees.

The second stage of Gergen's technique for assessing leverage builds upon
the information previously gathered. From the list compiled, a final group
of policy-makers was selected for extensive interviews. These interviews
were conducted to determine: the extent of subphase resources which each policy-
maker possessed regarding the particular policy issue, the importance of any
policy decisions relevant to the issue, and personal efficacy of others.

The technique outlined above assesses the main dimensions of the model
and accounts for its dynamic characteristics as well. Gergen states the

viability of the technique:

1Gergen, "Assessing the Leverage Points in the Process of Policy Formation,"
Pp. 198-200. Gergen's proposed technique combines the advantages found in the
reputational, positional, social participation, opinion-~leadership, and
demographic approaches for the identification of leaders and ' policy-makers.
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] It first of all takes into account issue spscificity. . . .
It then centers on the formal or positonal system of
leverage, and uses this system to generate information
concerning persons capeble of exerting leverage in an
informal sense, and to designate at which leverage sub-
phase each candidate might be placed. This latter step
also tekes into account multiple modes of leverage. . .
Assessments of resources within leverage subphases and
ratings of personal efficacy are obtained for any indivi-
dual only from those persons most likely to be acquainted
with the area. . .Finally, assessments of issue relevance
are obtained from the individuals themselves.l
The regearcher, however, followed the suggestion offered by Gergen in
another work--namely, that the study of public policy formation requires a
"strategy of interlocking research" phases.2 In other words, selected tech-
niques of assessment may be utilized during different stages of data gathering.
For example, after the actual leverage and leverage configuration are determined,
role analysis could be initiated followed by a stundardized interview. Follow-
ing Gergen's suggesting, the face-to-face interview and role analysis were
employed in the study.3 |
He is quite explicit in stating, however, that the formation of public
policy is a "continuing process, and it is almost impossible to freeze the
~ process at any one point and gain an adequate conceptua.lization.h Therefore,
the "overall research strategy" suggested by Gergen offered the researcher
flexibility, enabling him to make the methodological techniques 6f assessment
£1t the theoretical framework rather than vic2 versa! - Clearly, certain tech-
nigques are more appropriate, valid, and reliesble et certain stages of policy
formation (an inherently fluid process) than others. For the investigator
engaged primarily in qualitative rather than quantitative research on public

policy fcrmation, an eclectic use of methodology is not only convenient--.

it is essential.

1Gergen, "Assessing the Leverage Points in the Process of Policy Formation,"
p. 200, )

2getgen, "Methodology in the Study of Policy Formation," p. 232.

3’}ross, Mason, and McEachern's observations on role conformity and conflict,
as presented in Explorations in Role Analysis, were helpful at certain
stages of the study. P
o . ‘*Gergen , "Methodology in the Study of Policy Foma.tig_rl " p. 232,
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APPLICABILI1Y OF THE THEORY
Having presented the _sequencé of policy development on access to higher
education and a theoretical framework chosen for analyzing policy formation,
it is now necessa.r& to determine the efficacy of disjointed incrementalism as
& theory in the phenomena studied.l Before aettempting to do so, however, some
methodological considerations will be stated for purposes of clarification.

Before assessing the a.pplica.bilit& of the theory of disjointed incremen-
talism, it is necessary to state a clarification with.rega.rd to Gergen's three-
dimensional model for identifying leverage points. Namely, this methodology
was actually designed to deal with pluralist policy-making structures and
behavior. Nevertheless, the macro- and micro-analytic properties of the model
are such that it greatly facilitates the study of policy formation by elites.2

The use of Gergen's scheme for identifying leverage points did, indeed,
Yield positive results. In fact, it became the operating basis for the research-
er's investigations. The search to identify leaders and policy-makers, as
elucidated in the section on theory and methodology, commenced with interview-
ing several well-informed persons in the field of educational planning. The
candidates which these individuals named as "prime movers" in policy-meking

on access to higuer education served as the basis for extensive s in-depth interviews.

Lihat is bveing tested is the efficacy of disjointed incrementalism as a
conceptual framework in the analysis of higher educationsl policy in Brazil.
This does not involve, however, testing the theory as to its theoretical
validity per se.

°It became readily epparent to the researcher (after only several inter-
views and one month of intensive research in Brazil) that higher education
policy was thoroughly dominated by an elite. Moreover, several key members
of this elite had been exercising leverage continuously since the post-
war years--regardless of the ideology of the govermment in power! '
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This procedure for daterming 1everag= was indispensable, especisally when
on¢ sealimes Luat in Brascil rbrmal pos té-n of leadership and decision-
making very often do not reveal the gggggl policy-making sources. The researcher
successfully found out that policy:making on access to higher education was
dominated by a small elite; moreover, all interviewees, at both stages, agreed
who the elite was.

Elite phennmena, indeed, fit Gergen's three-dimensional model extremely
. well. The first dimension (issue relevance) obviously is uniformly applicable
for the elite--especially if it is an issuc-oriented elite, as is true in
Brazil. In the case of Brazil, the relevant issue was refoim of the system
of access to higher education. The recond dimension (subphase resources)--
such as staffing, organizing, planning, financing--rests entirely with a
fairly hqnogéneous, centralized, easily identifisble group (the Ministry of
. Bducation’'s Department of University Affairs and its auxiliary units). Finally,
the third dimension (personal efficacy) is part and parcel of the simple fact
that a certaiQ "set of socisl capacities" is a Prerequisite for membership in
the policy-making elite.

Thg nature of Brazilian bureaucracy, elong with the major importance of
personal efficacy in policy-making, mean that actual and potential leverage
with respect to an issue are dependent upon a "parsonality constellation"
rather than organizetionel factors: the man, rather than the position, is the
prime source in shaping policy.

In short, the researcher was led to focus major attention on elites: the
source of power and influence in public policy-making for higher education.
This should not be mistaken for an sbandonment of Gergen's three-dimensional
model, but rather, as Gergen himself suggests, graduation to an "interlocking
research phase" in which other techniques of assessment are utilized for sub-

sequent stages of analysis.
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Therefore, having identified the elite group as the most important source
of policy formation and execution, the techniques of extensive interviewing,
content analysis, role analysis, and observation over time were utilized when-

ever and wherever they were deemed useful 'for the purposes of the study.

The Eight Stages of "Disjointed Incrementalism"

Margin-Dependent Choice

Choices under the military governments were made at the margin of the
status quo: only incremental changes were planned and operationalized. Value
conflicts did, indeed, involve trading one shared value tc bring about an incre-
mental increase of another.

To begin with, the very political universe out of which educational policies
were fashioned was identified with the status quo. The process by which the
military deposed the constitutionally-elected goverrment of President Goulart
in 1964 was by no means & "revolution,” in the strict sense of the term.

If not a "revolution," then what did happen in 1964? A far better explan-
ation can be found by viewing the situation as a conspirational coup d'état.
Defined by Chalmers Johnson:

Conspirational coups are attempis at revolutionary change
made by a smell, secret association united by a common gense
of grievance that may or may not correspond to the objective
condition of a social system. These revolutions are always
calculated and they do not involve the masses.l

Policy formation for higher education, a unit of the educational subsystemn,
was even less inclined to deviate _from the status quo; the reason being
historical tradition. For almost 40O years, Brazilian higher education was:

(1) exclusively professional in character; (2) a major source of literary and

humanistic ornamentalism ar’ ilettantism for the upper classes; (3) a low or

lchalmers Johnson, Revolution and the Social System (Palo Alto: Hoover
Irstitute of War, Revolution, and Peace, Staniord University, 1964), pp. 49-50.
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non-existent priority for federal governments; and (consequently) (4) over-
whelmingly offered in 1solated, private colleges.
brezil did wot have & true university until 1934 (University of S&o
Paulo); and even amidst universiity development and expansion in the 1940's
and during the pogt-war growth of modernization, industrialization s 8ocial
and economic change--Brazilian universities were intent upon avoiding change
in order to develop a tradition » albeit & young one. The need to firmly
implant and nurture without interruption a university, per se, along with the
.orientation of higher educationists and govermment policy-mekers (products
and often proponents of the traditional educational system), led to & clear,
definitive preference for highes education policy choices which would differ
only marginally from the status quo.
In sum, margin-dependent choice is an omnipresent feature of the Brazilian
educational system. As Agnes Toward cogently observes:
+--changes claimed for the / educational/system are likely to
be bureaucratic rather than structural, palliative rather
than therapeutic, involving new nomenclature applied to old

pPrograms by practiced administrators.l

Restricted Veriety of Policy Alternatives

The policy alternatives available to the Brazilian government for the
issue of access to higher education were restricted by the fact that only stra-
tegies which differed incrementally from the status quo could be considered.
The researcher sutmits that, in addition, even certain incremental policy alter-
natives were restricted! It seems that Braybrooke and Lindblom may have over-
looked the fact that bureaucracy--its nature, structure, vitality, and response
capabllities--can determine whether or not that which is incremental and feasible

is also viable.2 This 1s especially true in the case of Brazil. To quote

o e = 4 semamce .

v e e e wm

lAgnes Toward, “Education: Brazil,"in Handbook of lLatn American Studies s

no. 33, ed. Doneld E.J. Stewart (Gainesville: University of Florida Press,
1971), p. 282.

2'1‘he pcint here is that in bureaucracies, senior policy-makers may be re-
stricted in considering certain feasible policy alternatives due to the lethargy
and/or incompetence on lower levels of bureaucracy. This is true in the casge
of Brazil.
Ji
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Minister of Education Passarinho:

Unfortunately, we do not have the flexibility of the

armed forces ministries which can Punish subordinates

or functionaries quicklr, in any part of the country.

Consequently, the irregularities found in the various

areas of the MEC's eactivities are not immediately

remedied, as we all desire.l

The problems of admission to higher education, as elucidated. previously,
were numerous and complex. In fact, so formidable were these problems that
it became apparent to policy-makers that anything short of a great, quantum
leep and radical transformation would be doomed to failure.

Yet, what would be the result? Rapid expansion of public colleges and
universities would bring about a great decline in the quality of higher educa-
tion; moreover, even if quality were to be sacrificed, sufficient physical,
buman, and capital resources were simply not available. Nor were such resources

available to graft onto secondary education, overnight, a ‘substantial formative/

vocational dimension, complete with guidance and counseling services. As for

. abolighing the cursinhos,upon which so many high school students depended,

such an action would be politically dangerous (i.e., the government had enough
aggravation fram students and did not need any more). Finally, it was not
possible, logistically or otherwise (e.g., persuasion, propaganda), to bring about--
voluntarily or involuntarily--a more rational distribution between candidates'
career preferences and economic manpower requirements.

The only realistic alternative wes for the government to focus attention
on the development of & policy on college entrance examinations.2 Accoxding
to senior policy-makers, the problem of the excedentes was merely the most
visible manifestation of a woefully deficient system of selection to higher

education. To resolve the problem of the excedentes only would be to relieve

ljornal do Bresil, 9 May 1973.

2Interviews with Minister of Biucation Jarbas Passarinho, Bras{lia,
19 June 1973; and Professor Newton Sucupira, former Director, Department
of University Affairs, Bras{lia, 18 June 1973. : .
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]



-31-

the symptoms without curing the illness. It became clear that the exame vestibular

was the centrifugal force, affecting in & profound wey, all other problems of
access to higher education. Policy-makers believed that Lecause of the prime im-
portance of the college entrance exams, a policy of incremental :change would not
only produce multiple effects in & number of spheres, in the short-run, but--hope=
fully--bring about major, non-incremental change in the long-run.

Returning to the ﬁolicy alternatives decided upm--urffication of the entrance
examinationg--the desired goal was regional unification by core aress (technology
and exact sciences; bicmedical sciences; arts, humanities, and social sciences);
however, the MEC made it known that logistically, politically, snd educationally,
unification would have to first take place along these lines within the university.
National unification--one exam series for all Brazil--was nevef considered as an
immediate alternsati-e.

The MEC hed decided unequivocally upon which policy alternative would be
followed to instigate change and prescribed the boundaries and directions as well.
Together with input from CONVESU, Minister Passarinho hoped to achieve an optimal
accoumnodation between the political and the technical.

Restricted Variety of Policy Consequences

The MEC senior policy-makers did, in fact, arbitrarily choose not to consider
remote, imponderable, intangible, uninteresting and poorly understood consequences
of policy. They definitely were not philosopher/thinker-types who contemplate that
which is theoretically possible (the synoptic ideal) instead ot what is operation-
ally feasible. Attention was focused exclusively on the important policy con-
sequences of the MEC's unification plens and CONVESU's propcsels. The Minister
was primarily concerned, in the beginning, with the problem of excedentes and the
need for simultaneous exams in order to eliminate multiple inscriptions (a practice
which both prevented an accurate accounting of the demand for higher education and

economically discriminated against poor candidates).
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The Ministry of Education had a fim: commitment to reforming access to higher
education along certain lines. Pollcy-makers desired to pursue and implement their
Plans with dispatch; and there were enough major consequences to be considered with-
out dwelling upon intangible, unclear, and less significant results which could
occur. In addition, it was common knowledge that Minister Passarinho was not
especially interested in the technical aspects of policy--unless they were aspects
which had significant political implications.

One might ask: Does this behavior not reveal short-sightedness, self-assured-
nRess, arrogance, and even recklessness among policy-makers? Not necessarily. This
type of restricted analysis is a common practice among eccnomists; and, as many
envirormental and conservation groups will attest, it is a fundamental feature of
decision-making in corporations and other enterprises.

In the case of access to higher education in Brazil, two important factors
intervened to restrict even further the variety of major policy conseqnenbes and
accelerate the flow of putlic policy. First, the federal goverrnment was not
"breaking new ground," go to speak, with regard to the concept of unified college
entrance examinations., This experiment had taken place before, in & number of
places, on various levels, and under different arrangements; the kind and degree
of success and failure varied. (This will be discussed in the seventh feature
of fhe strategy.) Consequently, the MEC could address its attention to a finite
configuration of policy consequences end avoid certain pitfalls, based on past
situations.

Second, the Ministry of Bducation and Culture was insulated from negative
reaction, due to miscalculations of policy consequences, by nature of the Bréziliaﬂ
political system. An authoritarian regime faces fewer limitations upon its exec-
utive power; hence, it need not disgay as much caution or moderation in either
the formulation or implementation of policy. As a result of cooptation and then
domination of the judicial system, emasculation of the legislative system, and the

evaporation of active and independent interest groups, the govermment could choose

-
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whether or not to make adjustments and revisions in policy, due to consequences
1t may not originally have considered. With particular regard to higher education,
the federal govermment hed an additional, mcjor instrument of leverage--it controi-
led the purse strings upon which federsl higher education was exclusively dependent,
state higher education was significantly dependent, and private higher education
was partially dependent.

Adjustment of Objectives to Policies

While it is true that policies are sought to attain certain objectives,
the reverse also takes place. That is, the ends of public policy are governed by
means. Policy objectives are derived largely from an inspection of means. There-
fore, a reciprocal relationship exisis between means and ends.

This was true in the case of policy-making on access to higher education in
Brazil, Although policies were initielly sought to achieve comprehensive, wide-
spread and uniform reform of the system of selection, the deep-rocted traditions
of Brazilian higher education limited the means actually available to the MEC
to mandate and monitor mejor change; and, consequently, it necessitated a readjust-
ment of policy cbjectives. |

Very early in the process of policy formation, the desired objective of one
national college entrance examination was tut aside: pclitically, adminiastratively,
and educationally it would be impossible to implawent. The most obvious and im-
portant limitation of this plan was the generally poor quality of secondary
education, particularly in the public sector. As already mentioned, for the very
same reasons, the desired objective of eptitude tests in the exam series was aban-
doned for immediate consideration. In short, a national ccllege entrance exami-
nation system based on aptitude tests would have to wait until the educationsl
quality and performance of primary and secondary education had improved substen-
tially. Consequently, policy objectives were adjusted to provide for subject
matter-based, achievement tests, only, and for unification to proceed on a regional

basis.
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Even regional unification plans had to be reedjusted in terms of scope. It
soon became apparent that multiple regional unificetion systems would be politi-
cally and administratively too difficult to set up, pﬁrticulo.rly in a short period
of time. Therefore, the government decided to ;:onfine its efforts to Greater
Rio de Janeiro. Both geographically and politicqll& that area was the ideal
choice. There were a great many colleges concentrated in a relatively small aree.
Furthermore, Rioc de Janeiro » being the former capital, was quite susceptible to
goverment influence. In addition, there were already plans, at the highest levels
of govermment, to unite the State of Guanabara with the Stute of Rio de Janeiro
economically and politically ‘.n the near future,l

Finally, it must be stressed thet the time factor entered prominently in the
decisions of policy-mekers to adjust their original objectives. Both CONVESU
and CESGRANRIO were expected to fulfill arduous missions within a very brief
period of time (less than one year). If there was to be any innovation at all
in the 1972 examinations, great expectations would have to be lowered. Lacking
the authority to take direct measures to force private higher educational institu-
tions to join unification, the govermment initially relied upon public relations
to gain the cooperation of private colleges.

CESGRANRIO, too, had to make adjustments. The time factor prevented unifi-
cation of exams by the three desired subject matter groups (biomedical gsciences; R
technology; arts, humanities, and social sciences). Consequently, COMSART-~the
most complex aree to coordinate--was temporarily relegated to a position ot lesser
priority. CESGRANRIO, therefore, concentrated its major efforts in COMBIMED and
COMCITEC. Even so, there was insufficient time to contact all isolated colleges

in Greater Rio, and CESGRANRIO thus decided to aim at only the most popular ones.

1rornal do Brasil, "Decisao polftica da integragao pode ser tomada
em 73, 31 December -.972.
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What emerged, in the aggregate, from the readjustment of objectives, mention-
ed above, was an overall reform policy characterized by graduslism. As these
readjustments were increasingly made, the Ministry of Education wes espousing
more and more its intentions to unify the entrance exams gredually.

Be that as it may, Braybrooke and Lindblom clearly point out that the rela-
ti¢eship between ends and means is reciprocal. It has been shown in the above
discussion that, with respect to access to higher education in Breazil, the prox-
imate ends of policy are governed by means. However, this should not be consid-
ered a refutation of the conventional view of policy-making in which means are
governed by ends. For in the cease of Brazil the relationship is, indeed, recip-
rocal,

Any plan for a true unification of college entrance exams--be it national
or regional in scope--would have to include private higher education. For in
terms of number of institutions, total enrollments, and rate of expansion, the
private sector exceeded the public sector. Although the federal govermment did
not have the authority to compel private higher education to join unification--
tne ends of public policy were of such crucial importance that the govermnment
found the means to indirectly apply leverage in order to attain its objectives.

That leverage was aimed precisely at the very lifeblood of private institu-
tions--the inscription fees they collected from the college entrance examination
competitions. The profits from the exem competitions were used by the colleges
for such purposes as: remuneration for those responsible for making, monitoring,
and marking the tests; faculty and administrative salaries and bonuses; and
investment. Through the Commission of Bducation Fees of the Federal Education
Council, a limit of CR$12( was set for inscription fees. Furthermore, profits
were required to be used only for scholarships or research on the selection
process; and institutions were required to furnish a full accounting of income

and expenditures within ninety days from the date of the entrance examinations.
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Not wishing to create the impression that regulations dealing with inscrip-
tion fees were coercive measures, Minister Passarinho offered nioneteary incentives
to those private colleges which would accept his "invitation" to join unification
in Greater Rio de Janeiro. In reality, this was to compensate them for lost
inseription fees. Yet, the nuance of coercion, or at least sanctions, was present
when the Minister stated further that those institutions not cooperating with the
MEC should not expect to have their requests for financial or technical assistance
looked upon with great favor.

Actually, an invitation only from the MEC would probably have achieved very
little; for most private college administrators with whom this researcher spoke
stated that the MEC had a poor track record for living up to its promises.

However, due to both the great success and popularity of the first CESGRANRIO
experiment, participating institutiors were thus encouraged to stay, and many
no.-participating colleges were prompted to Join. This, combined with the fact
that Law 5,540 prohibited unreasonably difficult exams; an inscription fee limit
and conditions were imposed; and unification reduced the time, efforts, and costs
of mounting an exam competition--all prompted ﬁany non-federal colleges and
universities to join CESGRANRIO. These were clear indicators of the intentions
and directions of federal educational pnlicy.

In sum, the federal govermment did not hesitate to utilize both sanctions and
rewards to prevent major readjustments of cbjectives to policies and was, thus,

able to pursue its policy goals.

Reconstructive Treatment of Deta

An additional feature of disjointed incrementalism is that in the course of
exploring new data, problems are transformed, & shift in values occurs, and new
policy proposals appear; this process, though, may commence with a shift in

values.
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However, in the case of policy formation on eccess to higher educetion in
Brazil, the reconstructive treatment of data was not a notable characteristic.
First, there was no significant shift in values among policy-makers which served
as a motivating force or consequence of policy development. While the philosoph-
ical positions of the three major educetion ministérs under the military govern-
ment (Moniz de Aragdo, butra, and Passarinho) may have differed--they all shared
the same values. Among these was the belief in the need for a more equitable
system of access to higher education. Multiple inscriptions, excedentes, unfair
tests, and exhorbitant fees were all distortions which the education ministers
belleved needed correction. Unification of entrance examinations as & means
of correcting these inequities in the: system was a welcome 1§novation.

Second, the exploration of new data available did not actually transform
the problems facing policy-makers. Long before the military regime ceme to
power, policy-makers were cognizant of the historically-roov:d structural and
functional problems of access to higher education. Project studies, reports, and
assessments, merely confirmed the existence and seriousness of the problems of
access,

Finally, the new policy proposals which emerged were not in any sense radical
ones; rather, they were incremental steps which, in fact, comprised a gradual

progression and amplification of past efforts end experiences at reform. _

Serial Analysis and Evaluation

That policy-making procesds by way of long chains of policy steps is a
loglcal outgrowth of the theory of .argin-dependent choice. As Braybrooke and
Lindblom obsgerve:

The return of analysts, time after time, to approximately
the ssme values at approximately the same margins of choice

and to confrontation of the seme analytical and evaluative
problems in a bighly familier context, though perhaps
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implicit in the irncrementzl & 2iploratory charscter of
analysis, is sufficienlly impsiiunt to merdit . . .
emphasis. . . .1
The problem of acceas to higker education in Brazil is one which, most
definitely, has been anelyzed and evaluated serially. As previously stated, the
formidable problens of selection » eéndemic to the Brazilian educationsl system,
were by no means new. Piecemeal efforts were mede to remedy the situation long
before the military came to power in 1964. And although one would expect &
centralized authoriterian regime to fully utilize its cepabilities to make guantum
leaps in dealing with certain Problems--the Brazilian federal govermment did not
do so.
The concept and application of vnified college entrance examinations were
not new ones, as we shall see in examining the next feature of the theory. In
addition, thas section of this paper which treats the development of policy reform
offers sufficient confirmation of the fact that & long chain of incremental
policy steps were taken to arrive at present policy situations and positions.
Through seriel analysis and evaluation » bollcles were decided upon--including
the cautious policy of lowering expectetions and pursulng, instead, the modest
goal of implementing CONVESYU's recommendations in one region (Greater Rio), rather
than running the risk of achieving only minimal success or failing miserably in
multiple regions. , The embodiment of these reform measures was CESGRANRIO,
created by Regulation No. 206 in Getober 1971. This was the culmination of the
goverment's efforts to promulgate reform of the system of access to higher

education.

Remedial Orientation of Analysis and Evaluation

The esuthors maintain that the characteristics of the strategy support end

encourage movement awoy from certein situations rather than movement towards

lBraybrooke end Lindblom, A Strategy of Decision, p. 100.
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specific goals. That is, the alleviation of a particular social evil instead of
the pursuit of a better world.

The initial concerns of Brazilian educational policy-makers were in accordance
with these features of remsdial orientstion of analyslis and evaluation. In the
beginning, a grand design for reform, comprising goals towards which to move,
was not the focus of attention. Instead, policy-makers concentrated on moving
away or alleviating specific problems which were beiroming more acute: excedentes,
multiple examination registration, and grossly unfair test questions.

- However, thisclaracteristic of the strategy of disjointed incrementaliszm

accurately describes only the initial phase of policy-making on access to higher

education. For thereafter, all indicators revealed that policy-~makers were
clearly moving towards specific, well-defined goals; and it was anticipated that
an important by-product of this campalgn would be the alleviation of certain un-
desirable situations.

One might ask: How and why dn policy-makers who have heretofore followed
an incremental strategy of policy formation deviate from this course and, instead,
vigorously move towerds the implementation of goal-oriented decisions?

To begin with, past experiences and practice with partially unified entrance
examinations served as a guiding source for roilcy-makers in their quest for a
new gystem of access to higher education. In 1963, a center known as CESCEM
was created in S&o0 Paulo under privete auspices to administer unified exams in
the biomedical sciences. Shortly thereafter s this gave way to the establishment
of the Carles Chagas Foundation--a private testing organizatior which by 1973
had incorporated 19 medical and medical-related institutions (federal and state
as well as private) into its network.l Also created in the 1960's were GESA in

Rio Grande do Sul, unifying six medical schools; and CESCEA and Mapofel in Sao

1A«J.olpho Ribeiro Netto, A FundagBo Cerlos 8: SelecBo pave a
Universidede e Pesquisa para a Bducacdo (S@o Paulo: Fundagao Carlos Chagas, 1973.
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Paulo for admission to schools of econcmics/administration and exact sciences/
engineering, respectively.

However, the true forerunner of CLSGRANRIO was CICE, & consortium of enginecer-
ing schools in Guansbara Stete which first offered & unified exam campetition in
1967. 8o successful was this experiment with & partially unified entrance exanm,
that it received the attention of the MEC; and CICE's coordinator, Carlos Alberto
Serpa (a professor of metallurgical engineering at the Catholic University),
came into the federal limelight.

As one can see, the roots of CESGRANRIO lie in the vecent past.. Frcm-these
past endeavors, policy-makers were able to draw upon & reservoir of information,
avoid serious pitfalls, and direct their efforts towards the most promising
strategy by which to confront the problem of access to higher education.

To continue, another factor which allowed and actually encouraged policy-
makers to swiftly move towards their goals was the nature of the Brazilian
political system, along with the political climate at the time policy initiatives
gained momentun.

In essence, a military regime, characterized by the centralization of author-
ity, depoliticization, and a small and visible milita.ry-technocratic elite deter-
mining policy, faces far fewer restrictions and obstacles in formulating and
implementing policy than do other systems of government. Consequently, it can
move over a wider range of activities and u«t & faster race. With the congress
having lost even its forum, the press under censorship, and dissent thoroughly
stifled, the elite could move with confidence and alacrity towards achieving its
objectives.

Finally, in addition to the factors of: (a) past precedent, and (b) political
authoritarianism, there is & third factor which supports the contention that the

orientation of analysis and evaluation was, fur the most part, not remedial.
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Predetermined goals (which may even be corsidered a congequence of the firgt two

factors) was a vital feature of policy development on access to higher education.
Fram a careful scrutiny of government publications, newspaper articles, reports,
written correspondence, conversations, and interviews, it became evident that
many of the fundemental goals as well as specific objectives for reforming the
system of access to higher education had been circulating several years before
the creation of CONVESU and the presentation » and subsequent acceptance, of that
camission's recommendations.

Going further back in time, one can £ind some of the sceds of reform in an
essay written in 1962 by Valnir Chages--an essay which later constituted Opinion
No. 58/62 of the Federal Education Council. Chagas wrote that the basic cycle
of university studies offered a sound way for higher educetion institutions to
structure their entrance exams, since basic cycle studies--and, therefore ’
entrance exams--could be grouped by social sciences, biological sciences, and
human sciences.l

These three factors, then--pest precedent, political authoritarianism, and
predetermined goals--prompted policy-makers to move swiftly and confidently towards
realizing their objectives and goals.

Social Fragmentation of Anglysis and Evaluation

The eighth and last feature of Braybrooke and Lindblom's strategy is a prob-
lematic one for this study. The authors essert that analysis and evaluation occur
- at a great many points throughout society in a fragmented manner, as they call it.
Moreover, the lack of articulation and coordination among analysts denotes &
"disjointed" process by which policy is formulated. Using the U.8. for reference

purposes, the authors state:

lvalnir Chagas, "A admiss@o & universidade e a Lei de Diretrizes e Bases "
Reviste Brasileirs de Estudos Pedagogicos 37 (January-March 1962): 8-18.
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A problem &s many faceted as national security, for example,
1s under study in at least huadreds and perhaps in several
thousand different centers--govarrment agencies, universities,
private organizations, comitiees, and other institutions.
Furthermore, regarding certain notions about efficiency, each
of many different approaches is taken simultaneously by dozens
or hundreds of centers in imperfect communication with one another.l
. In the case of Brazil, analysis and evaluation of the problem of access to
higher education--and, for that matter » bigher education in general--proceeded
in just the opposite fashion! The MEC, largely through the Department of Univ-
ersity Affairs and its auxiliary units, thoroughly dominated the analytical and
evaluative functions. - e - . ] .. i e -
There are three factors which, taken collectively, offer a rational explana-
tion for this contradiction with the last characteristic of Braybrooke and Lindblom's
strategy. First, the authoritarian political system restricts decentralized
analysis and evaluation, preferring instead centralized control; moreover, it
Dlaces constraints on the dissemination of official data. Second, as a developing
nation Brazil does not possess the federal financial resources to support or
subsidize a.multitﬁde of non-federal centers, institutions, ovganizations, projects,
and studies. Where the govermment has provided funds for non-federal research and
development, these have been in lifeblood, critical areas which bring a faster
and greater econamic return (e.g., commerce, industry, natural resources explore-

tion, commoditiee). Third, centralized Planning and other federalist features of

the administrative state have been ever present since Vargus' BEstado Novo (1937~

1945). This obviated either the need or inclination to have the govermment
"contract" work outside federal buresucratic structures.

It would be erroneous to conclude that there is s major flaw in Braybrooke
and Lindblom's theory--namely, that social fragmentation of analysis and evalua-

tion are characteristic of politically open-econcmically developed nations rather

1Breybrocke and Lindblom, A Strateay of Decision, pp. 104-105.
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than politically closed-econumicslly less developed ones. True, the former
countries (e.g., U.S., Great Britain, Freace, Sweden) are more likely to manifest
such & trait--although this researcher has scme feaervations concerning social-
ist Sweden. And it is also true that the latter nations (e.g., Cube, ﬁorth
Vietnam, Uganda, Bolivia) are far more inclined not to display that festure.
Nevertheless, such distinctions do not hold true in every cese.l

Thére are politically closed-economically less developed countries such as
éhile and Peru where there is social fragmentation of analysis and evaluation.
More importantly, tqQ somwe extent Brezil mey be considsred ore such countsy: For
while it is correct that higher education policy does not fit the description,
policy-making in a number of other areas (e.g. s industry, natural resources,
agriculture) as well as in other spheres of educational activity, such as adult
and technical education, does, indeed. o

Moreover, upon close scrutiny one could rightly argue that policy formation
on access to higher education was, at least, fragmented to the extent that a
nunber of groups outside the MEC's Department of University Affairs did pléy a
part in its development: the Federal BEducation Council, Council of Rectors, -
CONVESU, CRESGRANRIO, end the Carlos Chagas Foundatién. In addition, secondary
contributions were made by students, university profeésors, private colleges, and
cursinhos.

However, with regard to disjointedness, the fact that in policy formation

on access to higher educetion Brazil ceviates significantly from the strategy
elicits certein connotations--both positive and negative--concerning the concept
of disjointedness itself.

Among the positive aspects the authors state:

l'mere are also countries which are politically open-economically less
developed (e.g., India, Venezuela) or politically closed-economically
developed (e.g., U.S.S8.R., Spain) which may or may not analyze and evaluate
policy in a socially fragmented menner.’ .
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Disjointedness has its advantog.¢--the virtues of its defectg~--

chief among them the advantage of preserving a rich variety

of impressions and insights that are liable to be "coordinated”

out of sight by hasty end inappropriate demands for a common

Plan of attack. Thare are circuistances o which no one plan

of attack is especially suited.l
Where independent end. public institutions, without coordination or articulation,
analyze and evaluate issues, problem areas, and government policy, the plethora
of knowledge--even if exclusively margin-dependent--can emplify, clarify and enrich
subsequent policy féfmiation. Disjointedness 1s a boon to imagination and creativ-
ity and the exploration of alternative futures. Regardless of wr.zether or x_lot ‘th.e
outpx;ts wof'-t'.he-se énd;aa&ors a.r;- operat;o;xalized,- they are at least available for
contingencies at some later time.

It logically follows that disjointedness could be especially useful, and even
vital, for the analysis and evaluation of policy in authoritarian syster., of
govermment. After all, if the variety of impressions and insights is restricted
due to depoliticization, media cengorship, and curtailment of 1x;dividua1 liberties,
only govermmental and authorized non-governmental agencies remein to £ill the
vacuum of policy inputs. Therefore, in order for a multitude of raw and process-
ed data, as well ag proposals, to exist there must be a Particularly heavy reliance
upon thege agencies.

Disjointedness hes its defscts, however. For one, the high cost and frag-
mentation of financial resources. This, of course, leads to such negative con-
sequences ag duplication of efforts, ccst of cocrdinating the various units, and
weste in unwittingly supporting et times analysis and evaluation of alternatives
which are far removed from marginal choices. Other defects are the mammoth

volume of inputs generated, inaction of decision-makers, and the time lag in

finally implementing and then reagsessing policy.

lBraybrooke and Lindblom, A Strategy of Decision, p. 106.
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One's predilection for, or abhorrence of, disjointedness depends upon one's
| moral judgments. What is clear, however, is the fact that in elite political
systems, sgch as Brazil, the rejection of disjointedness is a precarious course
of action. For without the involvement of independent‘ sources to analyze, evaluate,
and criticize issues,problems, and actions, thla.t." which emerges is a homogenized,
bland, and at times sterile analysis and evalustion of policy. Pitfalls and
dengers very often cannot be anticipated a.nd innov;tion s experimentation, and
contingency planning cannot proceed. What protected Brazil fram these potentisal
difficulties and problems was the fact that -access. to higher. education wes an
issue which had lbng been familier to all: the variety of alternatiyes had been
previously explored and the consequences previously anticipated.

h Again, the limitations are not due to the authors' theory but to the special
circumstances of the problem and its setting.
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CONCLUS T0N
The major findingc of the study may be classified under two headings:
(1) theoretical; and (2) educational. These categories are not, however, rigid
and exclusive ones, but merely convenient reference points for interpreting the

results of the research.

Theoretical Findin&s.

In agsessing the applizability of dis:jointed.incranentalim towards explain-
ing the process of policy formation and its outputs, it can clearly be seen that
the theory should be neither wholly accepted nor totally rejected. ) Basically,
what does one find at each of the eicht stages of the strategy?

The first four stages--or more Precisely, features--of the theory explain
very well policy formation on access to higher education. First, it is revealed
that margin-dependent choice is a reflection of: (1) the political characteristics

of the regime (ideologically conservative-structurally authoritarian); (3) °
higher education's traditionally elitist role;(3) its historically low status as

a federal priority. The second feature, restricted variety of policy alternatives,

is a consequence of the inertis of the federal bureaucracy as well as the complex
and formidable nature of the problems of access to higher education. Next, the

restricted variety of policy consequences f£its the behavioral characteristics of

the central policy-making groups--cautious, rational, managerial, and pragmatic.
In addition, since the problem was not a new one, most consequences were either
known or anticipated. Furthermore, the authoritarian powers of the regime

insulated the Ministry of Bducation and Culture from strong reaction from disen-

chanted individuals and groups. The fourth feature, adjustment of objectives to
policies, is an integral part of the policy-making process. The awesome task
of reforming the system of access to higher education, due to many deep-rooted
obstacles, combined with the limitations of time in initiating change, forced

policy-makers to adjust their objectives and goals to the means aveilable. However,
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as the authors state, the ends-means relationship is reciprocal. And it was
shown that the federal govermment did find tkre means to vigorously pursue certain
Yolicy gosls by exerting leverage via regulation of registration fees, limita-
tions on its uses, and financial sanctions.

The fifth choracteristic, reconstructive treatment of data, is not, however s

& notable aspect of policy formation on access to higher education. First, there
was not a significant shift in values among policy-makers. Second, since the
educational problems facing the policy-mekers were familiar ones--and ones for
which a number of remedies had been tried--there was 110 notable transformation
of the general problem nor promulgation of radically new policy proposals.

For this second reason--the fornidable problems of selection--policy-making
most definitely adheres to the sixth feature of disjointed incrementalism:

serial analysis and evaluation. Piecemeal, serial steps were taken by the federsl
goverment to reform the system of access to higher education. '

Only in the initial phase of reform does remedial orientation of analysis

and evaluation, the seventh feature, accurately describe policy formation. The

factors of past precedent, political authoritarianism, and predetermined goals,
enabled policy-makers to move undauntedly towards implementing goal-oriented
decisions.

The eighth and final characteristic of the theory, social fragmentation of

analysis and evaluation, is only partially useful in explaining policy-formation
on access to higher educetion. Due to centralized control (stemming from politi-
cal reasons and bureaucrstic custom) and limited financial resources (most acute
in developing nations), analysis and evaluation were not disjointed and not
entirely fragmented.

Lack of disjointedness poses a potentially serious problem for policy-makers:
without independent sources of analysis, evaluation, é.nd criticism, there is the

definite possibility that obstacles, setbacks, and dangers will be neither
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anticipated nor resolved swiftly and smootaly. The safeguard in the case of
Brazil, of course, wes the fact that the policy issue (access to higher education)
involved a traditional problem--one in which many alternatives, efforts, and
| consequences ha.d already been anticipated. As for fragmentation, this did occur,
however, under the umbrella of federal agencies or federally-related groups and
institutions.

Nevertheless, it was noted that policy-making in other spheres and in other

areas of education, does, in fact, adhere to this principle of Braybrooke and
Lindblom's theory. _ . , . : . - . -

Educational Firdings

The educational findings of the study may be grouped as follows: (1) technical;
(2) institutional; and (3) sociosconanic. They sumarize the positive accomp-
listments of govermment Dpolicy actions, negative aspects of these initiatives, and
tasks which are yat to be completed.

First, with respect to the technical dimension, the change from an elimina-
tive' to a classifying exsmination system hes done away with excedentes and made
the process o;’ selection more Jjust. The simultaneity of the exam competition
has improved a candidate's chances for selection by permitting multiple applica-
tions to college via & single geries of tests.

Objective tests and the standerdizetiou of test .scores have brought adminis-
trative conveniences to those responsibvle for the tests. They have alleviated
the dispute over test-gradirg and the controversy concerning political favori-
tism; at the game time, they have brought about an lmprovement in the quality
of test items. However, a criticel need has been created for specialists In
testing and measurement--one which Brezil is having difficulty meeting.

The distribution of handbooks on careers, dispensing of testing information,
and use of media cempaigns--all done by CESGRANRIO--have been positive steps
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towards alleviating the anxiety, tension, and misinformation which has tradition-
ally surrounded the exsm competition. Moreover, this has helped fill the gap
in guidance information which secondary education still is not equipped to provide
students.

As for grouping the exams by three areas (biomedical sciences; science and
technology; and arts, humanities, and social sciences), this was administratively
convenient. But more importantly, it provided educatiocnal policy-makers with
the means to unify, at same future time, college entrance exams based exclusive-
ly on thg core cu_rriculgm of secondary education._Consequently, this would
shatter the importance of the cursinhos, and they would disappear. On the other
hand, arbitrary assigmment of mejor subjects to one of the three test areas was
not particularly rational. (Where does & major in psychology belong? Biomedical
sclences, science and technology, or social sciences?)

The pre-option system of classification has provided the candidate with
two career choices and many institutional choices. However, while it has selec-
ted the most interested candidates, it has not always selected the most able
ones.l Furthermore, 1 has limited a candidate's selection to only one of the
three subject matter areas. Finally, the career pre-options are inconsistent
with the basic cycle of university studies: the former requires career decisions
before enrollment; the latter expects career decisions to be made after a year
of general education. Taken together, they could conceivably create: system of
external excedentes at the time the student begins study in his major area. |

As for the institutional findings, public higher education has been satisfied

with the unified examination system, due to the administrative convenience and the
economy of time and energy which unification has brought. While the secondary
education conmun;tty has been antagonistic towards the higher education establish-

ment, 1t bas indeed been pleased that the government has encouraged colleges end

irn fact, for careers in which the number of candidates has been less than
the number of freshman places available, candidates have been eble to gain
admission simply by not making & zero on any test in the examination series.
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universities to follow CESGRANRIO's example in employing secondary schoolteachers
&8s reviewers in test construction for th2 exem competition.

Reform and unification of the college entrance examinations have gignified
& lesser role for the cursinhos; in order to survive financially, & number of
cursinhos have begun to merge, and scme have even purchesed private liigh schools.
With respect to private colleges, government-mandated unification has exacer-
bated the already keen competition among them. For a number of thessa inst:ltutiong,
it has been a matter of survival. Private institutions have been very reluctant
_to Join the un;fiec} exam system, belleving.that their chances of siceiving many-
poor students and less able students would increase considerably. Another serious
reservation they have had about participating in a unified exam system is that
in the classification process, small private colleges whose purpore, almost
exclusively, has been to meet the nceds of local residents would e saturated
with a cosmopoliten student body, at the exXpense of local candidates. This
would be especially acute among rural colleges of medicine, engineering, architec-
ture, and other prestigious areas of professional study.
The third category, the sccioeconamic asypects of education, has alsoc mani-

fested mixed findings. Bdlucation determines incame, and nigher education yields
particularly high benefits. To candidates--most of whom are from the middle and
upper classes--gocial prastige has been more important than the econmic rewards
of & particular career. The simulteneity of entrunce exams in public institu-
tions has aided the govermment in achieving a more accurate acccunting of the
demand for higher education. However, free tuition encourages high enrollment;
and despite federal efforts to bring supply and demand into closer equilibrium,
the lag between the two is still great.

A noble effort has been made, at least, with the enactment of the 1971
Primary and Secondary Rlucation Reform Law. The "professionalizing” provision
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of the law requires that every high school student graduate with some vocational-
technical training. Should the high school graduate not clessify for higher
education, he will at least have a marketaeble skill.

Poor students have benefitted greatly from the inscription fee limit and
the simultaneity of exams. For a £lat fee, they have two career cholces and can
epply for admission to study at & multitude of institutions. Nevertheless,
scholarships are few and modest ia amount; and the high tuition and full-time
study requirement for certain professional programs (engineering, medicine,
. architecture, dentistry) at private ipstitutions are tremendous barriers to poor .
students. |

Major Conclusions

The major conclusions of the study mey also be categorized according to
theoretical and educational criteria.

The Theoretical Dimension

It may be generally concluded that, for the most part, disjointed incremen-
talism is & useful theoretical framework for public policy analysis in education,
Its limitations in the analysis bf access to higher education in Brazil are due
to the nature of the political and bureaucratic systems, the homogeneous charac-
teristics of the policy-making elite, and the fact that they had long been femilier
with the policy issue at hand.

In essence, all shortcamings can be attributed to the unique and peculiar
circumstances of the problem and its setting. In actuality, then, instesd of
fragmented and disjointed incrementalism the researcher found fragmented yet
connected incrementalism.

The theory has been far more useful in explaining policy-making phenamena
in the U.S. However, since it has been- tested tuo few times in analyzing policy
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in this country, and hardly at all in the case of foreign nations, the researcher
does not make any general claim &as to the efficacy of the theory.

Before the decision is made to employ or discard the theory of disjointed
incrementalism, the researcher recommends that sufficient data be gathered and
initiel field research executed in the émmimtion of any higher education policy
developments.

In short, the theory should be grounded in the data asgembled, and the
researcher guided by the indicators discovered.

- - - = -

Ine Fducational Dimension”

This study leads to & number of conclusions of far-reaching importance con-
cerning the contemporary development of education in Brazil and the system of
access to higher education. These are as follows:

1. Selection for higher education continues to be économic in nature:
access to higher education is for the most part a middle class phenomenon. (Can-
didates from the higher income families have the ‘highest passing rate on the
college entrance examinations. For the children of the poor, selection for
higher education begins long before the entrance exam competitions: the shortage
of public (and high cost of private) primary end sccondary schools, along with
the expensive cursinhos, present formidable financia® obstacles for lower income
groups. While the political end technical decisions made have done much to bring
about a more equitable system of access, they have not brought about & more equal

one.

2. Articulation between secondary and higher ecducation is slowly improving

due to the 1971 Primary and Secondary Education Reform Law. By testing candidates
for admission on the core curriculum of secondary education, legitimacy and
credibility are thus given to this level of schooling. Also s by providing high

school students with a "professionalizing" cycle of studies, the govermment hopes

(3]
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to offer an slternative to higher education-~nemely, work--for those who do
not really want to continue their studies;  and for those who fail to gain admis-
sion to the university, it gives them marketable skills geared to national man-
power requirements. While these secondary education reforms have been praised
by many technocrats and proponents of secondary education ,1 others believe the
professionalizing component is unachieveble due to the high cost of installing
machine shops, laborstories, and other technical facilities for secondary educa-
tion institutions.2

3. The economic aspects of access to higher education (particularly man-
power considerations) have beer of special importance to the government. The
thrust of the federal govermment's higher education reform efforts has been
shifting from quantitative concerns to qualitative ones.3 Higher education ex-
pansion has occurred largely in the private sector. Expansion in public institu-
tions has taken place in less costly areas of study such as law, philosophy,
and arts end letters. Yet, these are the very fields in which the labor market
is already saturated.

4. Although there has not been a radical transformation of the system of
access to higher education in Brazil, the federal govermment has, nevertheless,
made & number of incremental changes which collectively mark the beginning of
funiemental progress. This is especially impressive when one considers the
awesome and complex educational problems it inherited.

5. The federal govermment has chosen to reform the system of access to

higher education via the exame vestibular. Today, the college entrance exams

8till remain the exclusive means by which candidates are selected for admission

linterview with Claudio de Mours Castro, Institute of Econamic and Social
Planning (IPEA), -Ministry of Planning and General Coordination, Rio de Janeiro,
12 October 1972. - , '

2Interv:lew with Deputy Carlos Flexa Ribeiro, Chairman, Blucation Committee,
Federal Chamber of Deputies, Rio de Janeiro, 26 June 1973.

3'Ihe skeptics and critics of federal policy assert that, in the lexicon of
the government, "quality" is a euphemism for disinterest in expanding higher
education. 55
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to higher education. It has been decidid that unification of college entrance
examinations will proceed on & regional basis with the federal govermment closely
monitoring the processl--in essence, centralization with decentralized nuclei.

6. The most notable educational, administrative » and technical achieve-
ments made in the reform end regional unification of the college entrance exams
have occurred in the area of Greater Rio de Janeirc. The CESGRANRIO Foundation
has been the exclusive vehicle for this progress. It is the model which the
govermment has chosen for the regional unification of college entrance exams.

7. For a truly unified network of ccllege entrance examingations, privite
higher education must be brought into the system. Many private colleges are
reluctant to join, and several. of those which have Joined unification are having
thelr misgivings.

8. Brazil is heading towards an entrance examination system similar to
that of the U.S. The CESGRANRIO Foundation intends to complement its subject
matter tests (i.e., achievement tests) with aptitude tests, develop a date bank
of test items, and continualily strive to scientifically refine testing procedures

and measurement devices.?

It is hoped'that American educational researchers will f£ind this study both
imoortant and useful. To begin with, it indicates that policy analysis in itself
is an extremely important method of inquiry; for it focuses on the shape, content,
speed, intensity, and direction of educational decisions, actions, and changes.

In addition it paves the way for further studies in camparative educational
policy research, utilizing the approach taken by the researcher. Fin;a.lly, the

L d

Lroberto Figueirs Santos, "Avaliagao da Implantagdo da Reforma Universitaria,"
Il Encontro de Reitores das Universidades Piblicas e Diretores de Estabelecimentos
Piblicos 1soledos de Fnsino Superior. (Brasilia: Minlstério de Biucaglo 6
Cultura, 1973). ' .

, 2Its research department maintains contect with and seeks edvice from the
Blucational Testing Service (EPS) in Princeton, New Jersey. Richard S. Levine,
Vice President, Educational Testing Service, Princeton, New Jerszey, 22 April 1974,
rersonal letter. 5 n

U

»



\e

. ~55-
study has practical implications, in that it serves to gulde interest groups

and legislators, cross-nationally, as to where, when and how to intervene to

influence policy outcomes.
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