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guidelines for the development of future projects. In conducting the
study, over 50 projects conducted by USAID from 1973 to 1989 were
reviewed. Twenty-four of these were selected for intensive review,
and two as case studies. Chapter I is an introduction which explains
the purpose of the study, sources of information, definitions and the
organization of the report. Chapter II outlines the issues
surrounding investment decisions in VET and presents a framework for
formulating vocational training policy based on consideration of two
critical factors--implementing context and project complexity.
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focusing on benefits and implementing requirements. Chapter IV
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investment choices, with particular emphasis on the Latin American
and Caribbean region, and provides guidelines for strengthening
project design, with emphasis on improving quality and
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of 24 projects in VET, and 2 indepth case studies of projects in
Honduras and Jamaica. (YLB)
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In 1989, the Education and Human Resources (EHR) Division of A.I.D.'s Bureau for Latin
America and the Caribbean (LAC) commissioned a series of three evaluations in education
and human resource development: basic education, vocational education and training, and
participant training. A fourth study of management education and training is planned.

These studies present lessons learned about the design, implementation, and evaluation of
donor-assisted projects. Each study examines the relevant literature as well as actual site
visits of programs or projects in the LAC region. The studies focus on the experience of the
U.S. Agency for International Development over the past fifteen years. In addition, the work
of other donor organizations is considered.

The studies are research and reference documents that lead to practical applications in
project design, implementation, and evaluation. Part I of this series presents the Reviews of
Experience and Part II the Practical Applications for each subsector.

The studies were carried out by the Academy for Educational Development (AED) through
the LAC Bureau's Education and Human Resources Technical Services Project. The team
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This study examines the problem of implement-
ing and sustaining vocational education and
training programs in developing countries. In
recent years, increasingly constrained budgets
on the part of governments and donor organi-
za4-ions have raised concerns about maximizing
the efficiency of investment in all subsectors of
education, including vocational education and
training. The purpose of this study is to identify
lessons learned from the experience of donor
organizations and developing countries, so that
these lessons may shape future investments. To
this end, operational guidelines for the devel-
opment of future vocational education and
training projects are provided.

In conducting the study, the authors reviewed
the literature on vocational education and train-
ing and examined over 50 projects conducted by
the U.S. Agency for International Development
(A.I.D.) from 1973 to 1989. Twenty-four of these
projects were selected for intensive review, and
two representative A.I.D. projects (the Advisory
Council for Human Resource Development in
Honduras and the Basic Skills Training Project
in Jamaica) were selected as case studies.

Two principal questions guided the study:

What kinds of investments should A.I.D. make
in vocational education and training?

How can program quality and sustainability be
strengthened?

Vocational education and training is an enter-
prise characterized by diversity. Training modes
vary from short-term, specialized programs,
apprenticeships, and in-plant training to formal
and nonformal training institutions. This study
concludes that all modes of vocational education
can yield acceptably high rates of return and
that all modes can be implemented under
supportive conditions. The challenge that A.I.D.

faces is to invest in training activities that can be
successfully implemented and sustained.

Traditionally, planners have used manpower
forecasting to make most decisions about
resource allocation for vocational education and
training. Cost-benefit and rate-of-return studies
have also been used to gauge the comparative
yield of one training investment over another.
This study, however, suggests that the most
urgent consideration is an assessment of current
conditions in the implementing context.

Implementing conditions include macro-level
conditions, such as the political and economic
climate, social and cultural values, and legal and
bureaucratic structures, as well as micro-level
conditions that relate specifically to training
systems. Planning and decision making must be
based on an understanding of the implementing
context and on an assessment of the likelihood
that a particular intervention can be successfully
implemented given the current conditions.
Failure to identify and accommodate critical
contextual conditions can seriously weaken a
training project and impair its sustainability.

The relationship between the implementing
context and project complexity is of considerable
importance. As project design becomes more
complex, understanding and accommodating
this relationship become even more crucial. The
projects most likely to succeed are those with a
high level of implementing support and a low
level of complexity. Under conditions of low
support and low complexity, only the "permanent
pilot" should be implemented.

Complex projects should not be designed under
conditions of low support because of the high
probability of failure. Many A.I.D. projects,
however, fall into this category. Because of the
perceived need, large and complex projects are
often designed for countries with low imple-

Executive Summary - ix
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menting capacity. Project design should be
based on implementing potential, not need,
because need will always exceed capacity.

A.I.D. should approach investments in formal
vocational education and training (programs
sponsored by ministries of education) with
caution because of the difficulty of successfully
implementing and sustaining programs. The
needs of formal systems are so great that donor
funds usually have little impact. To be success-
ful, donor interventions must address all system
components and provide sustained assistancs
over a long period of time. In the case of poorly
functioning formal systems, the best policy
option is to provide comprehensive, sustained
assistance or no assistance at all. Another policy
option is to restrict support to a single institu-
tion, providing comprehensive support and
focusing on a range of critical skill areas.

Nonformal vocational education and training
programs (sponsored by labor or other ministries
or by private organizations) often experience
many of the same problems associated with
formal programs, particularly when similar
institutional forms are used. In low-income
countries it is especially difficult to implement
programs successfully because administrative,
management, and financial support is weak.
Enterprise capacity, moreover, is often
underdeveloped and employment demand is
usually unreliable. The institution-based
nonformal training systems of the middle-income
countries of Latin America such as those
administered through SENAI in Brazil and SENA
in Colombia offer appealing models, but these
models are generally not appropriate for the low-
income countries of Central America and the
Caribbean.

Investments in nonformal training in low-income
countries should be targeted to activities that
have a reasonable probability of success. In
addition, investments should be sustained for an
extended time and have a major impact on the
training system. One option is to single out a
program, or a manageable group of programs,
and provide long-term comprehensive support.
In general, it is better to invest in training
technicians and first-line managers than in
training skilled and semi-skilled workers.
Upgrading and retraining for existing workers are
better options than pre-employment training for
new workers.

Executive Summary - x
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Employsr-based training programs appear to be
at: attractive option to government-sponsored
programs. Generally, small firms have the
greatest training needs. Over the next decade, a
major thrust in vocational training should be
directed at responding to the needs of small- and
medium-sized firms. However, there are no good
methods of coordinating training services for
these employers. Developing such methods
should be a priority of A.I.D. One potentially
effective way is to work through intermediary
organizations, such as service centers, employer
groups, and trade associations.

Specialized, nonformal training projects are
attractive to donors for several reasons. For
instance, these projects allow donors to target
specific development problems such as literacy,
income generation, or women's employment.
Such projects tend to be short-term, and their
activities are relatively self-contained. In the
small countries of Central America and the
Caribbean, specialized nonformal programs may
be the best policy option.

All training modes face the challenge of enhanc-
ing quality and sustainability. One key concern
is to strengthen the organizational and manage-
ment structure of the implementing institutions.
Among the A.I.D. projects reviewed for this
study, management constituted the single most
important factor in determining project success.
In low-income countries with weak infrastruc-
tures, a strong management system becomes
even more crucial. Successful vocational educa-
tion and training projects place a high priority on
strengthening management capability. In
addition, successful projects address the need
for trained instructional staff and appropriate
instructional resources.

Project design should always be focused on
developing sustainable training systems. The
interdependent relationship of all system compo-
nents must be considered. The more dynamic
system elements, such as management and staff
quality, are particularly important. Some
experimentation will prove necessary before
successful implementation of an entire project
can be accomplished. System overload should
be avoided. Overload occurs when a project is
too large for the existing management and
resource capabilities. A.I.D. should avoid large,
underfunded, and poorly staffed projects with
short time frames. One strategy is to design less



complex projects, reducing project scale and
deemphasizin,g broad national objectives in favor
of limited objectives with a reasonable probability
of being achieved. Another strategy is to divide
implementation into phases, following a plan of
incremental development that allows for consid-
erable experimentatirdn, feedback, and modiflca-
tion.

In the 1990s A.I.D. faces a significant challenge,
and an equally significant opportunity, in provid-
ing support for vocational education and train-
ing. In Latin America and the Caribbean, policy
makers will continue to grapple with the problem
of providing more and better quality training.
Spiraling population growth, rapidly expanding
cities, lagging formal economies, and the bur-
geoning need for employment all of these
factors combine to increase the demand for
vocational education and training, even in the
face of increasing financial constraints.

Vocational education and training projects,
however, have been difficult to establish and
sustain, particularly in the low-income countries
in which A.I.D. works. Clearly the challenge is to
do better with fewer resources. One priority for
A.I.D. is to explore alternatives to the public
financing of vocational education and training.
In most developing countries, the financial base
needs to be broadened. Public financing will
remain important, particularly in low-income
countries, but other sources are needed. The
resource levels required to sustain program
quality and maintain instructional capacity
cannot be achieved through public revenues
alone.

A.I.D. has the opportunity to build on its consid-
erable experience by broadening its focus. Policy
makers, donors, and planners need to give much
greater attention to understanding the imple-
menting context, appraising project complexity,
fitting projects to local contexts, assessing the
system requirements of training programs, and
diversifying the sources of funding. Introducing
change into contexts that are poorly understood
is difficult; sustaining projects that have
overextended the existing implementing capacity
is impossible; and providing effective training is
unlikely if system components do not work well
together.

Issues of program quality, sustainability, and
effectiveness must continue to occupy the

forefront of policy deliberations among donor
organizations and developing countries.
Successfully addressing these issues requires a
broad planning focus. Only with such a focus
will countries be able to implement vocational
education and training programs that contribute
to sustainable economic growth.

Executive Summary - xi



Tintroduction

Purpose of Study
For over two decades, developing countries and
donor organizations have made substantial
investments in vocational education and train-
ing. The commitment to vocational and technical
education and training is well established
throughout the Latin American and Caribbean
region. National systems such as SENA
(National Apprenticeship Service) in Colombia
and SENAI (National Industrial Apprenticeship
Service) in Brazil are major providers of training
services, benefiting from strong government and
private sector support. Other investments have
developed a wide range of institutional delivery
modes for training workers; these forms include
secondary vocational schools, apprenticeships,
nonformal skill training centers, post-secondary
technical schools and polytechnics, and on-the-
job training.

This unprecedented expansion of vocational
education and training programs in the Latin
American and Caribbean region has placed
heavy demands not only on national budgets,
but also on the administrative and managerial
capabilities of these countries. While some
countries have coped successfully with these
demands, in others the capacity to effectively
implement change has lagged behind the estab-
lishment and growth of training programs,
resulting in training of low quality and consider-
able institutional deterioration.

In recent years, increasingly constrained budgets
on the part of host country governments and
donor organizations have raised concerns about
maximizing the efficiency of investment in all
subsectors of education, including vocational
education and training. As the U.S. Agency for
International Development (A.I.D.) prepares to
assist the developing world in the 1990s, it is
evaluating its investment record and conducting
broad policy analysis in various subsectors of

education, including basic education, manage-
ment education and training, participant train-
ing (scholarship assistance), and vocational
education and training. This study was under-
taken as part of this policy analysis.

This study examines the problem of implement-
ing and sustaining vocational education and
training programs in developing countries. Its
purpose is to identify lessons learned from the
experience of A.I.D., other donors, and develop-
ing countries in the area of vocational education
and training, so that these lessons may shape
future investment. This study will provide A.I.D.
officers with operational guidelines for the
development of future vocational education and
training projects.

Given the limited resources available for the
study, the attempt has not been to conduct
original research but rather to synthesize the
conclusions of research from the academic
community, A.I.D., other donors, and the devel-
oping world. While this review is intended to be
useful to individuals and institutions worldwide
that are concerned with vocational education
and training, its main audience is A.I.D. officials.

The world of vocational education and training is
vast, and the issues in the field are complex and
interrelated. In an effort to focus the study, two
principal questions guided this review:

What kinds of investments should be made in
vocational education and training?

How can program quality and sustainability
be strengthened?

Sources of Information
This study has not been limited to A.I.D.'s
experience, because A.I.D. supports only a small
portion of the total annual investment in voca-
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tional training and because A.I.D.'s experience is
not necessarily representative of all investment.
The study does, however, attempt to draw
conclusions that are relevant to the Latin Ameri-
can and Caribbean region. The retrospective
nature of the review focuses attention largely on
past investments and to a lesser extent on
current investments. Some issues, therefore,
may fall outside of recent experience, even
though they may be important for the future.

Two sources of information were used to develop
the conclusions in this study: (1) a review of the
literature on vocational education and training,
and (2) a review of A.I.D.-funded projects,
including case studies of two A.I.D.-supported
vocational education and training projects. First,
a rtview of the literature on vocational education
and training was conducted, covering both
primary and secondary sources of information.
The literature review, which revealed a rich body
of material on vocational training in developing
countries, provided the broader context within
which to interpret A.I.D. and other donor experi-
ence.

The second source of information was the
experience A.I.D. has built up in the design and
implementation of assistance projects in voca-
tional education and training. Over 50 A.I.D.
projects in vocational education and training
from 1973 to 1989 were examined, and 24 were
selected for more intensive review. The projects
varied greatly in terms of objectives, scope,
design, and target population; the evaluation
reports that were reviewed varied greatly in form
and substance. In most cases, uniform catego-
ries of information could not be developed. For
these reasons, it was difficult to analyze the
reports and make meaningful overall compari-
sons. Individually, however, the reports provided
a wealth of information that complemented the
conclusions of the literature review. Finally, case
studies were conducted of two representative
projects the Advisory Council for Human
Resource Development in Honduras and the
Basic Skills Training Project in Jamaica.

Definitions
The field of vocational education and training
has been hampered by definitional confusion.
Multiple skill levels and markets for skills,
different training modes and outcomes, widely
varying institutional arrangements in both the

private and public sectors all these have made
for a vast and complex field with a myriad of
policy options.

In the broadest sense, all education contributes
to the skill' needed for productive employment
and is, therefore, vocational. One could imagine,
for example, an education tree with broad
educational preparation at the base and various
branches leading to general or occupation-
specific university programs at the top. Along
the trunk of the tree, individuals progress
through primary and general secondary educa-
tion; along the branches, they receive
occupation-specific training as economists or
engineers.

This report focuses strictly on the purely voca-
tional branches of the tree. Craftsmen, semi-
skilled and skilled workers, and technicians
(each a differing skill level) are trained along
different branches of the tree using different
training modes, including apprenticeships,
secondary and post-secondary institutions, skill
training centers, and on-the-job or in-plant
training within the private sector.

In much of the world, vocational education and
training is synonymous with secondary vocation-
al schooling. For the purposes of this study,
however, the whole breadth of the field is exam-
ined not just secondary vocational schools.
The aim, then, is to review this vast and complex
field, so that a complete set of policy options may
be outlined.

The term formal education refers to those pro-
grams that are publicly financed and adminis-
tered through ministries of education. Diplomas
are granted to program completers, and gradu-
ates can often matriculate to higher levels of
education. While training centers are most
commonly associated with formal programs,
there is a wide range of program types, including
diversified schools, pre-vocational training, and
short-term training. Instruction can range from
the broadly generic to the highly specific.

Nonfonnal training includes "any organizational
educational activity outside the established
formal system whether operating separately or
as an important feature for some broader activity

that is intended to serve identifiable learning
clientele and learning objectives" (Coombs,
Prosser, and Ahmed 1975, 29). Training centers
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are a primary institutional form, often as part of
national training systems such as those found in
many Latin American countries. In-plant
training workshops, short-term programs, and
apprenticeships are among the kinds of training
that may be offered in conjunction with centers
or independently. In Latin America, training at
centers accounts for less than half of the enroll-
ment in nonformal training institutions. While
many nonformal programs are offered through
government agencies such as ministries of labor,
others are financed by employers or other groups
and administered through independent agencies.

The term Warml training is used to distinguish
learning that is acquired casually on the job or at
home; it is basically unorganized. Informal
training is the primary way in which skill
requirements of the urban informal economic
sector are addressed. In many areas, informal
training has been the primary means through
which individuals k.am work skills. Only
recently have planners turned their attention to
the potential of informal training (Fluitman
1989).

The terms "internal" and "external" efficiency can
be used in different ways. In this study internal
efficiency refers to the training process the
internal program operations. Internal efficiency
is linked to program design, and hence to
program quality, and is an outcome of efficient
management, skilled instruction, and sufficient
and appropriate resources.

A program can have high internal efficiency, but
not teach content which is appropriate to the
needs of the labor market. In this case, the
program will have low external efficiency.
Edemal efficiency refers to the extent to which
training is appropriate to the identified need.
Measures of external efficiency include both
costs and outcomes (Metcalf 1985).

Organization of the Report
Chapter II outlines the issues surrounding
investment decisions in vocational education and
training. The use of measures of external
efficiency is discussed, and the crucial impor-
tance of the implementing context is explored,
followed by an examination of program
complexity.

Chapter M examines training alternatives,
focusing on the benefits of each as well as on the
implementing requirements. Different formal
and nonformal training alternatives are dis-
cussed, and the training requirements of small-
and medium-sized employers are examined.

Chapter IV looks at the organizational and
system requirements of training projects. It
focuses on the key elem( -Its of training at the
operational level man' ,ement development,
instructional staff, and instructional resources.
Next, it examines the requirements of the overall
training system in which individual programs
operate.

Chapter V describes the range of funding
sources available for vocational education and
training. In the past, training systems relied on
support from general government revenues or
from the payroll tax. Now donor organizations
are encouraging training systems to consider a
variety of sources in order to diversify the
funding base. The chapter analyzes benefits and
constraints of each type of funding: general
public revenues, payroll taxes, user fees, and
student loans.

Chapter VI summarizes the findings and conclu-
sions of the study. The first section offers
recommendations for investment choices, with
particular emphasis on the Latin American and
Caribbean region. The second provides guide-
lines for strengthening project design, with
emphasis on improving quality and
sustainability.

Finally, to give readers a closer look at A.I.D.
experience, the appendices contain a cursory
review of 24 projects in vocational education and
training and two in-depth case studies of proj-
ects in Honduras and Jamaica.
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irThe Policy Framework:

Making Investment

Decisions

This chapter outlines the issues surrounding
investment decisions in vocational education and
training. It presents a framework for formulating
vocational training policy based on consideration
of two critical factors the implementing con-
text and project complexity. Faced with limited
resources, both donor agencies and the govern-
ments of developing nations are struggling to
establish investment priorities that will effectively
further economic growth and development.
Traditionally, such decisions have been made
based on manpower forecasting and rates of
return studies. These decisions, however, have
failed to consider the implementing environment
of a particular country and its ability to under-
take new projects.

Policy makers, donors, and planners need to
broaden their perspectives to fully appreciate the
implementing context. This includes the current
level of economic development of the country as
well as its established training institutions and
their ability to conduct new training programs.
Making investment choices involves issues of
cost-effectiveness, national development policy,
training capacity, and social and institutional
preference. To succeed, investment choices
must fit the implementing context.

Traditional Approaches to Investment
Decisions
Vocational education and training is a controver-
sial subject, despite its essential role in economic
development. This section examines the ways
economists have assessed the need for training
programs and evaluated their costs and benefits.
It is necessary to put these methods into per-
spective by noting the value of the information
they reveal and their limitations in guiding
investment choices.

In recent years, no other discussion has domi-
nated the literature as much as the question of

public investment in vocational training. One
group of critics, composed mainly of economists
and manpower specialists, has raised serious
questions about the efficiency of national train-
ing systems. Their arguments are based on
rates of return and cost-effectiveness studies,
which show low rates of return on government-
financed programs. Some economists, such as
Psacharopoulos (1987), suggest that govern-
ments should not invest in vocational training
but rather should rely on the private sector to
deliver training.

Other critics, mostly vocational educators and
technical specialists, place less credence on cost
studies and stress more qualitative factors such
as placement rates, training quality, and skill
attainment. As Dougherty (1989, 1-2) observes,
"There is so little overlap between their spheres
of expertise that a communications gap appears
to be the rule rather than the exception. . . .

Much of the controversy in the literature appears
to be attributable to antagonists unwittingly
focusing on two different points on what is in
effect a continuous spectrum and then arguing
at cross purposes."

Assessing Manpower Requirements
Traditionally, most decisions about resource
allocation for vocational training have been
based on manpower forecasting. Projected needs
for trained workers are identified through
various survey procedures. Data are aggregated
at the national level by occupation or industry;
seldom are data disaggregated to the local level.
This information is used to identify shifts in the
total rates of employment within industries,
along with the rates of participation, unemploy-
ment, and underemployment. Data on the age
structure of the labor force allow replacement
rates to be calculated, but migration rates are
more difficult to project. Manpower and employ-
ment data are linked to educational planning by
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matching the various occupational categories
with levels and kinds of educational attainment.

Despite its wide and continued use, this ap-
proach to resource allocation is largely discredit-
ed. Data are too aggregated to be useful, and
projections are too erratic to be reliable for
decision making (Dougherty 1989). Experience
shows that most projections are widely off the
mark. In addition, inappropriate data are often
collected. National planning data tend to focus
on the modem industrial sector, while consider-
able local job expansion occurs in the informal
sector. The planning model used in the modem
sector, as well as the occupational structure and
staffing patterns of the more highly organized
industries, is inapplicable as a model for small-
and medium-sized enterprises (Davis 1980,
1988). When planning is based on assumptions
that are mainly relevant to the modern sector,
the likelihood is increased that many trainees
will not be able to get jobs regardless of the
quality of training because such jobs are not
available. The low placement rates of many
vocational training programs can be attributed in
part to the fact that training is aimed at formal
sector jobs that do not exist.

Although the placement rates of program com-
pleters may be low, this does not mean that
investments in training are inappropriate, as
some critics suggest. What it does mean is that
better ways of identifying training needs are
required and that greater attention needs to be
given to linking training and employment (Castro
1987). Recent M.D. experience ". . . generally
suggests that the single most important factor in
the negative assessment of vocational education
projects has been the absence of a clear linkage
between the project and employment opportuni-
ties" (Bowels 1988, 33).

Current thinking shifts the emphasis of planning
away from forecasting the number of trained
workers needed toward determining the kind and
flow of information required, as well as improving
access to that Information. The needs of local
employers will be better anticipated and articu-
lated if information is effectively channeled.
Determining market changes and speeding up
the flow of information between training provid-
ers and employers is essential (Hollister 1983;
Richter 1984, 1986; Kelly et al. 1985; Dougherty
1988, 1989). This approach is in marked
contrast to approaches which emphasize the

formulation of specific training targets (Bowels
1988). It is process-oriented and results in ". . .

the gradual molding of the labor force in a
direction which is consistent with the general
direction of development and which takes due
account of the relative costs of different types of
skill development" (Dougherty 1989, 5).

Assessing the Costs and Benefits at Training
Various research techniques are used to assess
the relative benefits of different forms of training
and the comparative effectiveness of investments
in vocational and basic education. This enables
planners to gauge the comparative yield of one
training investment versus another.

It is extremely difficult, however, to make mean-
ingful evaluations of the value of training based
on cost-effectiveness studies. Every methodology
employed has shortcomings (Levin 1988;
Dougherty 1989), so that while the findings are
useful, they should not be applied dogmatically.
Important differences in training modes may be
overlooked, resulting in a tendency to overgener-
alize, and external influences may not be fully
considered. Maurice (1989, 4) observes, for
example, that ". . . cost effectiveness analysis in
vocational education never tells the whole story;
and sometimes it tells so very little that it
inadequately informs policy makers. . . ."

Evaluation of external efficiency of training does
yield some useful information. It provides an
analytical framework for decision making;
comparisons between goals can be made, and
relative costs and benefits can be measured over
time. "Cost benefit analysis is an aid to judg-
ment, however, and not a substitute for it, since
future costs and benefits can never be predicted
with certainty, and measurement, particularly
with respect to the likely benefits of a project,
can never be completely precise" (Psacharopoulos
and Woodhall 1985, 29).

Differentiating between Problems in Training
Design and Impl .mentation
Perhaps the greatest shortcoming of these
approaches to planning is that they fail to
discriminate between problems in the design of
training and problems in the implementation of
training. Program completers may not obtain
employment for various reasons perhaps the
training was inappropriate to the needs of the
labor market or perhaps the training was poor in
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quality. Manpower forecasting and cost-effec-
tiveness studies tend to assume that the first
reason is the primary cause of low placement
rates, although there is mounting evidence that
the second is the real cause (Kelly et al. 1985;
World Bank 1988; Educational Development
Center 1989; Herschbach 1989).

Whenever there is a failure to discriminate
between the effectiveness of program design and
of program implementation, considerable confu-
sion in policy results. On the one hand, less
investment in training may be needed; on the
other, greater emphasis on program improve-
ment may be needed. The planner cannot easily
determine which is the case. The inability of
these methods to yield insight into the need for
program improvement may be their greatest
drawback.

Implementing Context
If assessments of the external efficiency of
vocational training yield incomplete data with
which to make investment decisions, on what
basis can policy makers and donors make
decisions? Policy makers are confronted with the
task of determining whether or not to invest in
training and, if so, to what degree and at what
level. Available financing plays a large part in
the decision. But policy makers and donors are
increasingly focusing their attention on the
implementing context in which training takes
place.

Contextual Elements
Implementing conditions relate both to macro-
level conditions such as the political and eco-
nomic climate, the social and cultural values,
and the legal and bureaucratic structures, and to
micro-level conditions that relate specifically to
training systems. These include the availability
of financial resources, the supply of trained
personnel, the existing institutional infrastruc-
ture for training, and other human and material
resources that affect the long-term implementa-
tion of training. The particular development
policy of a country is as important a contextual
element as the current state of the economy.

Implementing conditions are uneven and chang-
ing. Strong political support, for example, may
be combined with weak organizational capacity.
Over time, what were adequate financial re-
sources may be severely reduced. The impact of

environmental conditions, moreover, may not be
constant at all organizational levels. Line agency
support, for example, may be strong, but policy
guidance weak.

Middleton and Demsky (1988, 1) suggest that
". . . the level of economic develvment, and the
consequent size and dynamism of industrial
employment, exerts powerful influence on the
success of investment in vocational education
and training." Nadler and Tushman (1983, 115)
identify as important considerations ". . .

institutions, groups, individuals, and events
outside of the boundaries of the organization
being analyzed, but having a potential impact on
the organization. . . ." Rondinelli, Middleton,
and Verspoor (1989) identify political-
administrative, economic, and organizational
factors in the environment which must be
addressed in program planning. Verspoor (1989)
identifies a stable and sufficient source of
funding as an important contextual element, and
Bowels (1988) emphasizes the importance of
economic factors to the success of training.

Within a given country, an interrelated set of
political, social, institutional, and economic
factors the implementing context deter-
mines whether or not a particular training
intervention can be implemented successfully.
Any type of training intervention can be imple-
mented cost-effectively if the implementing
context is supportive. Planning and decision
making must be based on an understanding of
the context and on an assessment of the likeli-
hood that a particular intervention can be
successfully implemented. The failure to ade-
quately identify and accommodate critical
contextual conditions can seriously weaken a
training project and impair its sustainability
(Nadler and Tushman 1983; Cohen, Grindle, and
Walker 1985; Middleton, Woldemariam, and
Mayo-Brown 1986). As Verspoor (1989, 131)
contends, -There is usually a combination of
design, implementation and environmental
factors that reinforce each other."

It is particularly important, therefore, to assess
conditions in the implementing context before
selecting training interventions. Just because a
certain training alternative appears to be cost-
effective does not mean that it can be successful-
ly implemented in a particular country, or,
indeed, that it will address a specific develop-
ment need (Zymelman 1976; Castro 1979;

Policy Framework - 7



Corvalan 1979; Herschbach et al. 1985;
Middleton and Demsky 1988; Dougherty 1989).
If the implementing context is not supportive, an
industry-based program can fail just as readily
as a school-based program.

By focusing on the implementing context, the
policy maker can examine both the internal and
external efficiency of training. The artificial
barrier between design-effectiveness and imple-
mentation-effectiveness that characterizes
external efficiency studies is breached. It is
possible to identify the factors that affect pro-
gram implementation and sustainability. At the
same time, a clearer picture emerges concerning
the kinds of training modes that can be imple-
mented in a given context. This assists decision
makers in program choice. Of particular impor-
tance is an assessment of the policy environment
and the economic context.

Policy Environment
The single most important environmental condi-
tion that affects the effectiveness of training
interventions is the policy environment (Bowels
1988). Unless the policy environment is sup-
portive, quality training cannot be initiated and
sustained. The outcome of training is inextrica-
bly linked to the policy environment.

There are two important ways in which the policy
environment impacts on training. First, public
policy must establish the macro-economic
conditions that make it possible for employers to
benefit from training. Government policy must
support the conditions political, economic,
and social essential for the stability and
expansion of enterprise.

Tax policies, for example, must favor investment,
business expansion, and market stability.
Working capital must be available, so that
employers can upgrade and expand. Currency
regulations must not impede supplies of materi-
als, machinery, equipment, and spare parts.
Barriers to markets must be removed, especially
in the case of small employers. Labor regula-
tions must support staff development, and
incentives for investing in training must be
present. These conditions determine whether
employers seek out and make use of training
services, and they affect the relative usefulness
of training services (A.I.D. 1987; Grindle, Mann,
and Shipton 1987).

Second, public policy must establish conditions
that support not only the general economic
climate but also the ability to provide effective
training. These conditions influence whether
society accepts and supports training interven-
tions, determining the kinds of programs that
can be implemented and affecting the quality
and effectiveness of training (Herschbach 1985).

Financial constraints, for example, may preclude
a government from providing the funds needed to
meet training costs. Political control of staffing
may interfere with the recruiting of trained
individuals. There may be competition for the
control and use of resources, or the hiring and
promotion policies of firms may work as training
disincentives. Society may not support the
development of strong working relationships
between training it stitutions and employers, or
conflicts may exist among cot ipeting groups
such as unions, employers' associations, minis-
try officials, producers, and various ethnic or
tribal groups. Employers may perceive training
as a means of pressuring for higher wages,
giving an unfair advantage to business competi-
tors, or as an indirect way of imposing taxation.

Political interference can range from the benign
and subtle to the overt and hostile, and mani-
fests itself in a variety of forms. In the 24 A.I.D.
projects reviewed for this study (see Appendix A),
political interference was an important environ-
mental condition impinging on program success.
In the Human Resources Development Project
implemented in Djibouti, for example, a critical
project component was eliminated from the
project plan by the government, ". . . thus
radically altering both the activities and the
results obtained" (Norris 1984, 6). In the Vehicle
Maintenance Training Project implemented in
Egypt, a disagreement developed among USADD,
the contractor, and the local agency over respon-
sibilities largely because political issues were not
resolved initially (USAID/Egypt 1984). The
original objectives of the Basic Skills Training
Project in Jamaica were distorted through
political control, resulting in the diversion of
funds from some project elements to other
activities and the addition of a costly training
layer to an already overextended system (see
Appendix B).
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Economic Context
The economic context is another important
environmental condition affecting the implemen-
tation of training programs.

First, for most institutional forms of vocational
education to succeed there must be an increas-
ing demand for labor in the formal sector (Bowels
1988). Unless the demand for labor is rising,
training grach,ates have few employment possi-
bilities, employers are not interested in collabo-
rating with training providers, and few resources
are available for training. Planners tend to be
overly optimistic, often projecting many more job
openings in the formal sector than will ever exist
(Bowels 1988; Davis 1988). Most estimates on
which training is based predict high levels of
demand regardless of the long-term economic
outlook, thus leading to mistaken decisions and
poor use of resources (Dougherty 1969).

Second, the income level of a country affects the
success of training interventions. This is one of
the most crucial elements to consider in decision
making. Without a threshold level of national
income, vocational programs cannot be success-
fully implemented over the long term. The more
successful national training systems of Latin
America, such as SENA in Colombia and SENAI
in Brazil, are those in middle-income countries.
The less successful attempts to establish nation-
al training systems are generally in the low-
income countries.

Middle-income countries enjoy considerably
greater potential than low-income countries for
implementing training programs of all types. The
overall resource level of middle-income countries
is greater their economies are more robust
and their management capabilities more mature.
They are able to develop the elements required
for the successful implementation of training
programs, including management systems,
instructional resources, and evaluation and
certification systems. The trainee population
tends to have a higher education level; thus, a
higher level of training can be offered. More
placement opportunities exist for program
completers; greater potential exists for linkages
with employers; and employers are more willing
to support training. These and other conditions
make it possible for middle-income countries to
offer a broad range of training options, from
institution-based to enterprise-based programs
(Middleton and Demsky 1988).

In contrast, low-income countries lack the
material and human resources to develop strong
capacities for program implementation. Admin-
istrative and management support for training
programs is generally weak. Training programs
are not able to recruit, train, and retain enough
proficient managers to successfully run pro-
grams. At the institutional level, program
implementation is also weak. It is difficult to
recruit and retain qualified teachers because of
low salaries; instructional resources are in short
supply; curriculum development activities are
restricted; and certification and evaluation
systems are lacking. There is no capacity to
experiment with and adapt programs. The unit
cost of instruction tends to be high because
projects are relatively modest and economies of
scale cannot be realized. Project costs in low-
income countries tend to be higher than in more
affluent countries. Finally, enterprise capacity is
underdeveloped, and employment demand is
usually weak. Opportunities for collaboration
with industry and business are limited, and
virtually no possibilities exist for financial
support from employers (Middleton and Demsky
1988).

Most A.I.D.-financed training projects are target-
ed at low-income countries. Project priorities are
based on the perceived need for income and
employment generation. While low-income
countries may have the greatest need for training
programs, they have the least capability for
implementing such projects. The result is that
programs are established but cannot be sus-
tained. Project complexity usually exceeds the
capacity for successful implementation.

Box II-1 summarizes the steps involved in
assessing the implementing context.

Project Complexity
Project complexity directly affects project imple-
mentation and sustainability, as well as the
choice of what kinds of training programs will be
developed. The relationship between project
complexity and the implementing context is
crucial. Complex training projects require highly
supportive conditions to be implemented suc-
cessfully.

Complexity manifests itself in a number of
different ways. At the institutional level, Fullan
(1989, 21) observes, "Complexity can be defined
in terms of (1) the number of components of
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practice affected, (2) the magnitude of difference
from existing practices and beliefs, and (3) the
difficulty of learning the new practice." Complex-
ity also depends on whether a project focuses on
a specific activity (e.g., building a facility) or
encompasses organizational development (e.g.,
strengthening management). In the 'ormer case,
the specific activity is of primary cont,m, and,
although the organizational structure is impor-
tant, it remains in the background. The project
tends to be more focused, stable, and amenable
to completion within a set time frame. In the
latter case, the amount of initial uncertainty is
considerably greater; relations are complex and
must evolve from the development process; and
modifications involve changes in what people do
and think. "Achieving successful change,"
Fullan (1989, 8) suggests, "is difficult because it
must contend with a personal and collective
learning process on the part of individuals
working in an organizational context."

Over the course of the past decade, the range of
project activities has broadened, both at national
and donor levels. Project objectives have become
more ambitious as emphasis has shifted from
building and equipping facilities to system
concerns, such as strengthening organizational

structures, investing in instructional develop-
ment, conducting teacher training, and fostering
institutional improvement. This shift has been
necessary in order to improve the quality and
sustainability of projects. Without strengthened
system and organization capabilities, specific
donor interventions have a greater probability of
failing (Middleton, Woldemariam, and Mayo-
Brown 1986; Middleton and Demsky 1988;
Dougherty 1989; Fullan 1989; Rondinelli,
Middleton, and Verspoor 1989; Verspoor 1989).

Improving the way training organizations operate
requires, in general, a greater emphasis on the
development of the dynamic, and less certain,
project components, such as human resources.
Complex organizational requirements must be
addressed, and interventions must be compre-
hensive and sustained over time. "International
donors and governments of developing coun-
tries," observe Rondinelli, Middleton, and
Verspoor (1989, 46), "soon discovered that those
projects for improving the performance of educa-
tional systems are far more complex than those
for physical construction."

Project complexity is also a function of the
particular training mode as well as of the scope

of implementation. Establishing
and maintaining training centers,

BOX II-1
Assessing the Strength of the Implementing Context

The probability of successfully implementing a particular training
project is relative arid depends mainly on the context, or environ-
ment, in which the program occurs. Donors have limited influence
and control over the context; only marginal changes can be made
in some factors. The most prudent policy option, then, is to assess
the strength and stability of the implementing context and base
programming decisions on this assessment. "Although judgmen-
tal, the assessments can indicate the degree of uncertainty.
stability, and complexity likely to affect the implementation of a
project" (Rondinelli. Middleton, and Verspoor 1989, 49).

Project selection and design require three critical steps
(Herschbach 1985):

First, donors and project planners must assess the implement-
ing context to determine what conditions are present and
operating in a supportive manner.

Second. they must gauge the degree to which nonsupportive
conditions can be changed.

Third. they must carefully weigh the consequences of project
implementation if the requisite conditions cannot be developed.

for example, is a complex under-
taking. And when implementa-
tion occurs on a regional or na-
tional scale, the complexity of the
project substantially increases
because of the sheer number of
institutions involved. Similarly,
implementing a single employer-
based training program is much
simpler than addressing the
needs of numerous employers.
When a training program links
public institutions and private
firms, the complexity increases
still further. In other words, as
more organizational levels are
involved, the scope and complexi-
ty of a given project increase
significantly.

The administrative and manage-
ment requirements of a project
vary with its complexity. Less
complex projects place demands
mainly on the operating unit,
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such as an individual training institution or
placement center. As project complexity increas-
es, major administrative and management
requirements extend to line agencies, such as
district educational offices; to support agencies,
such as curriculum units; and to policy and
planning agencies and groups, such as minis-
tries or employer organizations (Verspoor 1989).
The development of sufecient administrative and
management capacity for project implementation
may call for the development of organizational
capacity at each of these levels. Project complex-
ity must be accommodated in project design, and
the choice of project activities must be based on
an assessment of implementing capacity.

The relationship between the size and the
complexity of a project is direct but not exact.
Larger projects tend to be more complex because
they involve a greater number of components,
span a number of organizational levels, and
embrace different and competing groups of
individuals. When implementation capacity is
lacking, it is crucial to reduce project size.
Project size, however, is often determined by an
assessment of the particular development "need,"
or by the desire to demonstrate support for a
government or agency, and not necessarily by a
full assessment of implementation capacity.
Although project planners may examine the
technical feasibility of project implementation,
they usually do so in a perfunctory manner,
undertaking little more than a general review
rather than a detailed analysis of existing human
and institutional capabilities. Project size and
complexity should be based on an assessment of
implementation capacity rather than on an
assessment of needs, because needs will always
exceed implementation capacity.

Given the low level of implementation capacity in
many developing countries. A.I.D.- and other
donor-assisted projects tend to be too complex.
The projects have many objectives, some of
which are too complicated or too ambitious to be
accomplished given the proposed time frame and
the existing resources. In over half of the A.I.D.
projects reviewed, many of the objectives were
not realized for this very reason (see Appendix A).

Relationship Between Context and
Complexity
The relationship between implementing context
and project complexity is critical, for it deter-
mines the degree to which projects will be

successfully implemented. Complex projects
have complex management requirements, and if
the requirements far exceed the existing manage-
ment capacity, there is little chance that project
implementation will succeed. In that case,
project design and scope must be altered.

As project design becomes more complex, under-
standing and accommodating the relationship
between the implementing context and project
complexity become more crucial. The following
figure and discussion describe the possible levels
of the relationship, and examples from the A.I.E:.
projects reviewed (see Appendix A) illustrate
these levels.

FIGURE 11-1

Project Outcome as a Function of Support
and Design
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Low Support/Low Complexity

Under conditions of low support and low com-
plexity (A), the most likely project outcome is
moderate success in the initial implementation
phase. and the strong probability that the project
will not be sustained after donor support is
concluded. Because complexity is low, the
project can be implemented successfully with the
support and backing of the donor agency. But
once this backing is withdrawn, the implement-
ing environment is too weak for the project to
survive on its own. (See example in Box 11-2.)
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BOX 11-2
Low Support/Low Ccxmplexity

In the Small Business and Employment Gener-
ation Project, USAID undertook to improve the
well-being of low-income youth in Quito, Ecua-
dor, by expanding the opportunities for voca-
tional training. The project provided assistance
to the Quito Working Boys' Center for the design
and implementation of pre-vocational training
programs in carpentry and automobile repair, as
well as in small business organization and
management.

Although simple in its original design, the
project ultimately failed when USAID increased
the outputs expected from the training. Neither
USAID nor the Working Boys' Center had the
resources needed to meet the new targets. Over
time, the quality of training and the physical
condition of the new shops for carpentry and
automobile repair deteriorated. In expanding the
objectives of the project, USAID pushed the
project beyond its own capacity to oversee and
the host institution's capacity to implement.

Under these conditions, the most prudent policy
option is a "permanent pilot" program (Verspoor
1989). Initial funding is modest, and the donor
expects to remain involved for a considerable
time. The donor cannot withdraw completely
because the project would collapse. As long as
the project is sustained by the donor, activities
should not be expanded on a national scale.

The major benefit of the permanent pilot ap-
proach is that it allows for the introduction of a
potentially useful innovation, thus demonstrating
the possibility of change. The donor maintains
its presence, while a small but effective cadre is
trained and successful change demonstrated. At
the same time, a more favorable implementing
context can be cultivated. If this is achieved,
then the project could move to incremental
expansion.

Low Support/High Complexity
Complex projects should not be designed under
conditions of low support (B) because of the high
likelihood of eventual failure. An implementing
environment that is already weak will be further
stressed by the requirements posed by a complex
project.

Because of perceived need, large and complex
projects are often designed for countries with low
implementing capacities. Although these coun-
tries have the greatest needs, they have the least
ability to manage projects. Many A.I.D. projects
are implemented under conditions of low support
and high complexity, and the outcome is poor
implementation and low sustainability. When
project design is based on identified need rather
than on an analysis of implementing capacity,
this is the most likely outcome. (See example in
Box II-3.)

BOX 11-3
Low Support/High Complexity

The Manpower Planning, Training, and Em-
ployment Project addressed the need for a
manpower reporting and planning system in
Jamaica. The system would collect relevant
employment data and supply them to planners.
employers, and job-hunters. In addition,
information would be provided to training
institutions to help them better target their
programs. As designed, the project was fairly
complex. with six separate components to be
completed in four years.

The project required different government and
private sector organizations to coordinate the
implementation of complicated activities. With-
out careful coordination, the project would not
succeed. Sophisticated planning techniques
were designed but could not be implemented.
Complex tasks were undertaken with insufficient
time and resources. In the end, government
priorities shifted, and the project was left
without host country interest or support. Most
outputs were not achieved, and there was no
follow-through on project activities.

Under these conditions, it is important to include
elements that will enhance successful implemen-
tation. The best policy option is to design
relatively simple projects with modest manage-
ment requirements and sustained donor assis-
tance.

High Support/Low Complexity
A scenario of high support and low complexity
(C) offers the most promising set of conditions for
successful project implementation. Interventions
can be carried out over a relatively short period
of time. Modest programs can be sequentially
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expanded with a high probability of success as
long as complexity does not increase and support
does not diminish. (See example in Box II-4.)

BOX
High Support/Low Complexity

In the late 1970s, Paraguay experienced a period
of strong economic growth. There was a high
demand for skilled workers and mid-level
technicians and a large potential labor pool of
unskilled laborers and rural workers. The
Salesian Development Institute, a private volun-
tary organization with broad experience working
among the rural poor, wanted to develop voca-
tional training programs to prepare unskilled
workers for jobs with industry.

USAID provided assistance to the Institute in
developing and implementing training programs.
Project objectives were clear and specific. The
Institute was deeply committed to the project
and had a strong management structure able to
absorb its requirements. All objectives of the
project were met. A successful training program
was instituted instructors trained, curricula
developed, facilities improved, equipment pro-
cured. The Institute increased enrollment from
150 to 320 students, and 90 percent of the
graduates went on to work in the fields in which
they were trained.

Training projects conducted by private voluntary
organizations have tended to be very successful.
In general, these organizations have strong
management structures and are highly commit-
ted to their target populations. The success rate
of project implementation with private voluntary
organizations is high due to the modest scale of
activities and the strong support provided by the
implementing agency.

High Support/High Complexity

Under conditions of high support and high
complexity (D), success is likely only if the true
complexity of project implementation is fully
considered. Although support may be high, a
training system's capacity to absorb rapid and
complex change may be limited. Even under the
best of conditions, institutions cannot absorb
change faster than their ability to develop the re-
quired structures. (See example in Box 11-5.)

BOX 11-5
High Support/High Complexity

The vocational skills training system of Jamaica
was spread throughout nine government minis-
tries, resulting in a loosely structured, uncoordi-
nated, and underfunded collection of training
services. The Basic Skills Training Project was
designed to upgrade certain elements of this
system, coordinate activities, and strengthen ties
to the private sector. Both USAID and the
Government of Jamaica committed considerable
financial resources to the project. The project
had strong political support from the Prime
Minister's office.

The project was highly ambitious and complex,
with major components in three different govern-
ment agencies. New activities involving plan-
ning, policy making. and training design and
implementation had to be carried out in relative-
ly short time periods, with no allowance for
experimentation. The project placed extremely
heavy demands on a management structure
already weak and overburdened.

Because of government interference, project
resources were concentrated in one component
to the detriment of others. The output of semi-
skilled workers increased, but the output of
skilled and semi-professional workers in areas of
critical need decreased. Overall placement rates
for graduates from project-supported training
academies were poor, ranging from a low of 3
percent to a high of 12 percent. Program costs
were very high, making it difficult for the govern-
ment to sustain operations once the project was
concluded. Finally, the training system remains
seriously underfunded, poorly managed, and
only loosely linked with business and industry.

A strategy of incremental expansion, in which a
complex innovation is adopted in stages, ensures
a higher probability of success. Initial project
goals are modest; considerable experimentation
occurs with ongoing monitoring, assessment,
and correction; and large-scale expansion occurs
only after the implementing institutions have
demonstrated the ability to perform. A relatively
long period of time should be allowed for this
process, with the final objective being compre-
hensive, large-scale implementation of the
training program.
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Policy Makers Must Broaden Range a Analysis
Policy makers are confronted with difficult
investment decisions. Training investments
must be sustainable as well as cost-effective.
Both internal program efficiency and external
efficiency must be addressed in decision making,
requiring an understanding of the implementing
context and of program complexity. Any type of
training intervention can be implemented cost-
effectively if the implementing context is support-
ive. The challenge faced by policy makers when
making investment decisions about vocational
training is to broaden the analysis to accurately
assess the level of support from the implement-
ing context and the degree of complexity in the
project design.
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This chapter reviews the implementing require-
ments of the major training alternatives and their
appropriate uses. Formal vocational programs
are discussed first, followed by nonformal
programs, both institution-based and employer-
based, as well as the small, targeted programs
that are often funded by donors to address
special needs. A concluding section examines the
training requirements of employers small- and
medium-sized employers in particular.

Although vocational education and training is an
extremely varied enterprise, planners tend to
think of training alternatives as located along a
continuum that ranges from formal vocational
education at one end to simple on-the-job
training at the other. Metcalfs (1985, 9) com-
ment is typical: "At one extreme is secondary
school-based training. Next comes training in
institutions like the vocational secondary schools
in Israel or the Indian Training Institutes. Then
comes the South American-type sandwich
training of the SENAI or SENATI variety. Finally
there is firm-based training. . . ." Furthermore,
planners often assume that one form of training
can easily be substituted for another, with the
obvious choice being that form which yields the
greater rate of return.

Both of these assumptions lead to faulty invest-
ment decisions. The idea of a continuum implies
a continuity and a homogeneity that do not exist.
Dougherty's observation (1989. 1) is germane:

Training is infinitely more complex and
diversified than formal education. Train-
ing providers are more heterogeneous and
dispersed, course lengths range from
hours to years, applications range from the
purely manual to the most abstract. In
imposing some order on this chaos, it is
difficult to avoid what Claudio Castro calls

Training Alternatives:

Selecting the

Appropriate Program

the pitfalls of generalization and aggrega-
tion, the first being an unwarranted pre-
sumption that a particular training ar-
rangement will be equally effective in other
contexts . . . and the second being a
tendency to neglect the variety of training
provision that is masked by the use of
such terms as apprenticeship or vocational
education.

Training modes differ significantly in their
implementing requirements. Establishing an
in-service training program for new job entrants
in an unskilled occupation, for example, is much
easier than establishing a pre-ernployment
training program for technicians. A less obvious
source of divergence is the relationship between
a training program and the implementing
context in an unsupportive environment, even
a relatively simple training mode will be difficult
to implement.

Another important way in which training modes
differ is in terms of the training product. Certain
kinds of programs are better suited to addressing
certain trainee populations and their skill
requirements. For example, although formal and
nonforxnal training centers share similar imple-
menting requirements, they perform distinct
training functions. One offers pre-employment
training; the other serves workers. Similar
program types vary, also, according to the
implementing agency. An apprenticeship pro-
gram run by a local vocational center will be
substantially different from one conducted by a
Lade association.

Planners must consider the real, if sometimes
subtle, differences among program types in
making investment choices if they are to estab-
lish a training configuration that is both cost-
effective and functional. As a result of economic
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development and diversification, a country's
training needs change over time. Furthermore,
developing countries follow very different devel-
opment paths with correspondingly different
training requirements. What works and is
appropriate in one country at one time is not
necessarily the best option in another country or
at another time (Middleton, Ziderman, and Van
Adams 1989).

Because workers and technicians can learn their
skills in many ways, there are no simple answers
to guide policy makers and donors as they
choose how to invest in vocational education and
training. The political and economic environ-
ments of developing countries are complex and
uncertain, and the most prudent policy is to
recognize the need for diverse training paths.
Box III -1 sets forth key elements of a comprehen-
sive vocational training policy.

BOX M-1
Key Elements of Vocaticsoal Training Policy

Planners and policy makers must consider five key issues in developing a comprehensive vocational
training policy if it is to truly address the needs of a particular nation.

Training foryoii h. The qualification profile of the majority of young people who will be seeking employ-
ment must be addressed. Skill formation, in whatever form it takes, must build on a solid foundation.
The most successful vocational training policies emphasize the need to strengthen the basic education
system so that there is a literate population that can profit from training. Vocational training policy
should not be formulated separately from general policy to improve and expand primary and secondary
education; vocational training is not a substitute for basic skills development (Salome and Charmes
1988). In countries where the skill base is weak and where youth have no opportunity to gain pre-
employment vocational training, investments in training that complements general education are pro-
ductive. Such training should be considered part of basic education, however, not specific skill prepara-
tion (McMahon 1988).

Thrining for unskilled worioers. The qualification profile of the unskilled, working-age population of a
country must be addressed. In many developing countries, there is a large working population that
lacks minimum basic skills. Such workers have had little opportunity to obtain formal schooling or
participate in skill development programs. Economic development cannot be built on such a foundation.
A comprehensive training policy must address the need of unskilled workers for basicskills development
in order to profit from vocational training.

1"rairaing needs of small- and medium -sized firms. Institutional structures and programs must be devel-
oped to meet the training needs of small- and medium-sized employers. Although these employers have
the least capacity to train workers, they have the greatest potential to generate employment. The
predicament of Third World countries," Castro (1987, 606) observes, "is that industry is weak and so are
its collective bodies." A comprehensive training policy must address the needs of small- and medium-
sized employers and will involve using combinations of institutional and employer-based training as well
as nontraditional forms (Fluitman 1989).

Tedmolow and training. The introduction of new technology must be given priority. Almost all new
technology in developing countries comes from the industrialized nations (Westphal. Yung, and Pursell
1981). and training programs become obsolete if they make no provision for the introduction of new
technology. Regardless of the training form, there must be a way of infusing instruction with state-of-
the-art knowledge and technique. In some countries. the problem of retraining and upgrading existing
workers may be greater than the problem of providing pre-employment skills training for new workers.

Links between employers and training institutions. Finally, bridges must be built between employers and
training institutions. Better articulation ensures a more constructive use of resources. The changing
dynamics of labor markets require effective flows of information between employers and training institu-
tions, so that training can truly address the needs of employers.
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Formal Training Programs
Formal training programs are publicly financed
programs administered by ministries of educa-
tion usually, but not exclusively, at the
secondary level. These programs provide school-
ing for students who are judged less academical-
ly talented than those who attend academic high
schools. Program completers are usually award-
ed a diploma; in some cases, they may be able to
matriculate into higher levels of education.

Formal programs vary considerably in terms of
the type of training offered and the student
population served. Instruction ranges from
general pre-vocational preparation to highly
job-specific training, from three- and four-year
programs to short-term training. One of the
distinguishing characteristics of formal programs
is the academic instruction provided, in contrast
to nonformal centers and employer-based
programs which focus on narrowly defined job
skills.

The needs of large formal educational systems
are so great that donor funds usually have little
impact Donor funds tend to replace, rather
than enhance, government funds. In general,
A.I.D. has provided only limited assistance to
formal vocational programs. This is especially
true in the Latin American and Caribbean region,
where most middle-income countries have rela-
tively well-established formal vocational pro-
grams. The trend in recent years among donor
agencies has been to invest in nonformal train-
ing, particularly training centers and programs
targeted to special groups such as unemployed
women and youth (Middleton 1988; see
Appendix A).

Implementing Conditions
Formal training programs require sustained
development over a long period of time. Their
maturation process is relatively slow on the
one hand because of the complexity of the
training systems involved and on the other hand
because of the unsupportive implementing
contexts found in many developing countries.
Implementing conditions must be favorable if
formal training programs are to succeed. A
particular program must be chosen for its
potential to contribute to the overall social and
economic development of the country.

Formal vocational educational systems are not
considered cost-effective investments when:

the economy is E mating (Bowels 1988);

programs are internally inefficient (McMahon
1988);

students are boarded (McMahon 1988);

programs are underenrolled and dropout
rates are high (Bowels 1988; Moock and
Bellew 1988); and

curricula are outdated (McMahon 1988).

Most low-income countries do not have the
administrative and financial capacity to success-
fully implement formal vocational educational
systems (Chapman and Windham 1985; Middle-
ton and Demsky 1988). Limitations imposed by
budget restrictions are compounded by deficien-
cies in human resources. Shortages of qualified
staff are common. These conditions contribute
to poor instruction, which is one of the most
serious problems associated with formal voca-
tional education.

Under conditions of resource constraints, donors
should make modest investments that have a
high probability of being sustained. The training
system should not be overexpanded. Alternate
financing sources should be explored to support
government investment, and cooperative ar-
rangements should be developed with industries
to share facilities and equipment and to ex-
change technology and instructors. In such
programs, not only are costs reduced, but
instructional obsolescence is also countered.
The obsolescence of instructional content is a
major problem in formal programs, which tend to
lag six to ten years behind industry in equipment
and technology (International Labor Office 1997).

In middle-income countries, formal vocational
education programs can be successfully imple-
mented if resources are sufficient to attract and
retain qualified managerial and instructional
staff, to provide instructional materials, and to
link programs effectively with industry (Middle-
ton and Demsky 1988; Dougherty 1989). Formal
programs require high initial outlays of capital
and concomitant supplies of recurrent funds. To
maintain program quality, adequate annual
outlays must be made for supplies, materials.
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and maintenance. The availability of recurrent
funding is a major factor affecting program
quality, more so than the size of capital
investment.

Successful formal programs provide training
opportunities for their management staff and
instructors. They establish professional certifica-
tion systems and implement supervision and
monitoring, linked to ongoing in-service training
and institutional development (Herschbach
1989). The availability of instructional materials
also contributes to the quality of training pro-
grams. Successful programs invest in the
development of curricula and of instructional
materials, and they are flexible in terms of
course content, methods of instruction, and
mode of delivery. Successful programs provide
support services to assist students in making the
transition from school to work.

General versus Specific Training
Much of the criticism of formal vocational
training programs stems from the fact that the
training is less specific than expected (World
Bank 1986). This criticism is largely misplaced.
As discussed in Box III-2, broad, general voca-
tional training produces program completers who
are more flexible and adaptable in the labor
market. Instruction includes general education
as well as technical content, thus schooling stu-
dents in basic academic skills. Students gain
the technical and theoretical foundation for more
specific training that could be given just before
actual job placement.

Standardized programs can be offered to relative-
ly large numbers of students, most of whom
would be too young to have made definite career
choices. Standardization facilitates instructional
development, makes it possible to achieve econo-

mies of scale, and allows
students more options.

BOX M-2
Value of Formal Programs:

Laying the Foundation for Successful Workers

General programs should not be expected to result in high levels of direct
job placement. They provide instruction in broad occupational fields, thus
establishing the foundation for graduates to enter a number of related
fields with a minLnum of additional training just prior to or at the time of
employment. Formal programs can achieve substantial flexibility in their
graduates an important asset in uncertain economic markets where
labor needs cannot be estimated with any accuracy. As Dougherty (1989,
71) observes, "The broader and less occupation-specific the definition of
vocational education, the greater the absorptive capacity is likely to be."
Formal training, then, should be considered the first step in occupational
preparation, not the end point.

Formal training programs are very much characterized by the nature of
their student bodies; thus. admission policy plays a large role in defining
the institution. Schools that enroll low achieving students are character-
ized by poor quality training and poor student output; they are often
unable to attract sufficient numbers of students to use their facilities fully.
In contrast, schools that enroll a more balanced student population are
able to offer a broader range of programs, have higher achieving students,
enjoy a better reputation, and ultimately contribute more to meeting skill
demands.

In Jamaica. for example, the technical high schools enroll students who
represent a broad range of abilities. Students are prepared in equal
numbers to enter the labor market or to go on to higher education. These
schools provide an excellent preparation for students to enter such
technical professions as engineering. The technical high schools in Ja-
maica are able to attract a wide range of good students into vocational pro-
grams by keeping open the option for further education; the schools are
thus able to maintain high enrollments and high standards.

Finally, obsolescence in
staff and machinery and
equipment, while not de-
sirable, can be accommo-
dated more readily. Skill-
specific training can be
gained at the worksite
(Herschbach 1984; World
Bank 1986; Educational
Development Center
1989).

Overexpansion of the for-
mal system in relation to
the primary and second-
ary education base should
be avoided. Overexpan-
sion can result in under-
employment, polarization,
and emigration. It repre-
sents a poor use of re-
sources, and other needed
investments go begging.
There are ". . .risks of eco-
nomic over-specialization
if more than basic cadres
are trained in each voca-
tional skill, with the re-
sulting lower elasticities of
substitution and atten-
dant costs when shifts in
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the structure of demand and technical change
occur" (McMahon 1988, 191).

Many students in developing countries do not
possess the basic skills needed to profit from
vocational training or to realize their full work
potential. This deficit in basic skills inhibits
vocational development, both at school and at
work. Rates of return studies consistently show
positive results for investments in primary
education (Cole lough 1982; Psacharopoulos and
Woodhall 1985). If a choice has to be made
between basic education and vocational educa-
tion, basic education is clearly the better invest-
ment option. Probably the greatest contribution
to human resource development that formal
training institutions can make is the assurance
that students have a solid grounding in academic
skills and in the vocational application of those
skills.

McMahon (1988, 191) goes on to argue that "if
there are no vocational and technical courses for
students who are leaving school at each level,
capstone vocationally-oriented courses comple-
mentary with the general education can be quite
productive and the benefits are likely to outweigh
the costs." In addition, in the case of countries
in which there is not a developed skill base,
"some formal technical education embodying the
relevant technology would appear to be essential,
even when the longer run returns are not fully
reflected in current earnings."

Short courses appear to have higher rates of
return than do long courses (Metcalf 1985).
Some evidence suggests that students who enroll
in vocational programs after completing elemen-
tary school have higher rates of return than
students who enroll after having taken some
secondary schooling (Metcalf 1985). One effec-
tive program pattern is short, ad hoc training
provided in collaboration with employers. The
equipment of participating firms is used; training
is given in the institution or at the worksite; and
trainees are placed with the participating firms
for work experience. Once the need is met, the
program is phased out (Herschbach 1988).

Highly job-specific training tends to be narrow in
scope. It equips the student to be immediately
employable in a specific job category, but results
in limited occupational mobility. While employ-
ment prospects may be good in labor markets
with high demand, under conditions of low
demand individuals are handicapped in the job

search because their options are so restricted.
Because training is given in only a limited
number of specialized areas, fewer initial re-
sources are required; thus, highly specialized
programs can be less costly than more general
programs. To be effective, however, the training
content must be kept current, a need which
requires frequent program updating. In few
cases, however, is this done, and rapid program
obsolescence is common in highly specific
training programs.

Links to Employers
In general, formal training programs tend not to
have strong links to employers, despite the
conventional assumption that they should.
Consequently, there is often a significant differ-
ence between the number of program graduates
and the number of job openings in a given field.
Employers are often reluctant to hire new
graduates whose qualifications are unknown.
Useful labor market reporting systems are not
available in most developing countries. In any
case, labor markets are highly unpredictable in
the short and medium term, making it difficult to
adjust training programs to the needs of employ-
ers.

Even if these needs could be determined with
some reliability, formal programs would still lack
the flexibility to adjust to changing demands.
Once a formal training program is established,
its capacity to adapt to changing labor market
signals is generally very small. The considerable
size of the original capital investment restricts
the ability to reinvest. In addition, permanent
instructional staff would have to be reassigned or
retrained and curricula revised or developed.

Training programs that have work experience
components are more effective in adjusting to
labor market needs. The number of people to be
trained is set by the number of placements
available in cooperating firms. There is, there-
fore, a self-adjusting mechanism that requires
little outside labor market information. What
information is needed comes directly from the
employers. The closer the link to direct job
placement, the less need there is for general
information relating to job openings, skill re-
quirements, and trends. In weak economies,
however, employment opportunities often are so
limited that it may be difficult to implement a
work experience component.
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Job placement rates, and hence external efficien-
cy, can be increased by building placement
components directly into training programs.
Many of the difficulties that young people initially
experience in finding jobs are due to their
inability to negotiate within the labor market.
The job placement rate' of program completers
are higher when institutions facilitate contact
with employers (Lewis et al. 1982). On the other
hand, Bowels (1988, 33) argues that "placement
assistance is a necessary component of training
programs only when the economy is not
growing."

Successful training institutions establish strong
community links which help to build the school's
identity and foster public support (Corcoran and
Wilson 1986). They form links by establishing
public relations programs, forming advisory
committees or employer associations, using job
placement or job development officers, and
seeking feedback from employers on a regular
basis. Job information is especially important to
training institutions in a number of ways.
Schools need to know about the skill require-
ments of local employers in order to shape their
curricula as well as to plan how many students
to enroll. Through close working relationships
with local employers, successful programs are
able to gain the information they need for course
design and revision. In this way, instruction is
directed at the actual requirements of employers.

Nonformal Training Programs
Nonformal training is often thought of as an
alternative to formal training. Rarely, however,
is this the case. Nonformal training serves
broader populations; its purposes and formats
are much more varied and flexible. Nonformal
programs are managed by a broad spectrum of
institutions, ranging from government ministries,
such as ministries of labor or community devel-
opment, to private voluntary organizations.
These programs incorporate a wide range of
training activities and much variation in instruc-
tional personnel and clientele. Because of this
variation, the management requirements of
nonformal training programs are complex;
financial control and administration are often
spread among several different organizational
levels of a ministry cr among several different
agencies.

Of the many different kinds of nonformal train-
ing, two are reviewed here because of their
importance to the Latin American and Caribbean
region institution-based programs and em-
ployer-based programs. In addition, the targeted
programs funded by A.I.D. to address special
population groups are discussed; many of these
nonformal training activities are small parts of
large general programs, such as literacy or
employment generation (Romain and Armstrong
1987).

Institution- Based Programs
There are several patterns of institution-based
training. In general, a national training authori-
ty such as SENA in Colombia (sec Box 111-3) or
SENA. in Brazil administers training centers
that provide services to a range of employers. In
addition to regular ccurses, these centers may
offer formal apprenticeships combined with
classroom instruction; short-term, specialized
courses; on-site upgrading; and conferences.

BOX M-3
Colombia's National Training System:

An Exemplary Program

Colombia's national vocational and technical
training system, SENA (Servicio Nacional de
Aprendizaje). is one of the most respected
training systems in the developing world. It
offers a very broad range of programs. from
basic skills training to specialized technical
training. Training includes traditional appren-
ticeship programs, technical skills upgrading,
and management and entrepreneurial training.
SENA trains some 600,000 participants annu-
ally from all sectors of the economy.

Under the direction of the Ministry of Labor,
SENA conducts its activities in a decentralized
mariner through nineteen regional offices that
identify local training needs and conduct the
training programs either in centers or in plants
as appropriate. The regional offices operate
some 75 training centers, 120 community
centers, and 60 mobile programs that reach into
isolated, rural areas. SENA is financed through
a payroll tax collected by the regions; 80 percent
of the funds collected in a. region go to the
regional office of SENA and 20 percent to the
national office.
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Nonformal training centers are able to gather
and disseminate information in a manner that
individual employers cannot by themselves.
Training centers often involve employers in their
planning so that they can improve training by
drawing on the knowledge of advanced technolo-
gy and training resources that successful firms
have. Training centers are particularly useful to
individual firms that cannot support their own
training programs. Training centers may provide
one of the most practical ways of addressing the
skill needs of small- and medium-sized employ-
ers (Castro 1979; Corvalan 1979; Ducci 1980,
1983; Herschbach 1984; Dougherty 1989). Box
M-4 examines the rates of return of nonformal
training.

During the past decade, several significant shifts
have occurred in the services provided by the
national training systems of Latin America:

BOX 11I -4
Rates of Return on Nonfactual Training

Economists have found that many different types of
nonformal training show high enough rates of return
to justify investment. The crucial factor is how well
the p:ograrns are implemented.

Cohen (1983) examined three types of training the
two-year basic program. job-entry training, and
apprenticeships; all appeared to yield returns in the
range of 20 percent. Studies of SENAI in Brazil,
INACAP in Chile, and SENA in Colombia show rates of
return ranging from 12 to 20 percent (Arriagazzi
1972; Castro 1979; Puryear 1979; Jimenez and
Kugler 1985). These rates are roughly equal to the
rate of return of 11-13 percent that is expected for
investments in physical capital (McMahon 1988).
Psacharopoulos (1982), however, found that SENATI
in Peru had negative rates of return. Horn and
Jimenez (1987) found that among the self-employed
in Colombia. the earning differential for those individ-
uals with four months or more of training in SENA
was about 12 percent. Among private salaried and
public sector workers. long courses at SENA were
complementary to primary education and substituted
for secondary education. Among the self-employed,
SENA training substituted for education at all levels.

Jimenez and Kugler (1985) also documented the
complementary effect of SENA training. For an
individual with eight years of formal schooling, the
earning premium was only 4 percent, but for an
individual with twelve years of formal schooling there
was a dramatic increase (24 percent) in the earning
premium. Decision makers. Jimenez and Kugler
(1985, 27) suggest, ". . . should not be alarmed when
academic graduates take SENA courses. This is not a
redundancy. On the contrary, the effectiveness of
SENA appears to be magnified by complementary
investments in human capital."

Less emphasis is placed on pre-service
training and more on upgrading
individuals already employed. This trend
acknowledges the need of employers to
upgrade the skills of their existing
workers.

A greater emphasis is being placed on
training supervisors, middle managers,
and technicians, involving a shift away
from programs that prepare skilled and
semi-skilled workers.

Training is provided either at a center or at
the worksite; recently, more training is
taking place at the enterprise itself, with
the center playing a resource and
coordinating role.

Training centers are giving series of cours-
es, allowing workers to progressively up-
grade their skills in response to changing
work demands.

More training activities are being targeted
at small- and medium-sized enterprises,
which have the greatest training needs.

Finally, the training systems are broad-
ening their activities to include nontrain-
ing services, such as consulting and
technical assistance, that are essential to
employers if they are going to make full
use of training.

Following the pattern of the more established
national training authorities in the larger
South American countries, many of the
Central American and Caribbean countries
have attempted to develop extensive non-
formal training systems. The results have
been considerably less successful. In most
cases, the administrative, managerial, and
technical demands have been too great for
successful implementation (see Box M-5).

The conditions required for the successful
implementation of nonformal training institu-
tions differ little from those required for
formal institutions. The first and foremost
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BOX M-5
National Training Agencies in

Central America and the Caribbean

In the 1960s and 1970s. the nations of Central
America and the Caribbean established their
own national training agencies. These countries
have less well-developed training traditions than
the larger countries of South America. Their
economies are weak, their resources for training
are restricted, they are unable to achieve econo-
mies of scale in training because of their small
populations, and links with employers are
tenuous. In addition. the governments of the
Central American and Caribbean nations have
tended to exert great control over the training
agencies, which often leads to high training
costs, inefficiency, and low quality. In small low-
income countries, it is difficult to achieve the
same degree of success attained in the larger
countries of South America.

factor is the income level of the country. As
previously stressed, it is extremely difficult to
establish any form of institution -based training
in low-income countries. The formal employment
sector is relatively small, with limited placement
potential, and overall implementation capacity is
weak. Middle-income countries, though, have
considerably greater implementation capacity,
particularly when the training institution is part
of a national training system (Chapman and
Windham 1985; Middleton and Demsky 1988).

Like formal institutions, nonformal training
institutions must focus resources on strengthen-
ing program components, including trainee
selection, teacher training, instructional materi-
als, management, evaluation, and placement.
The major difference between formal and non-
formal systems concerns the organizational
structure, not the program elements. If it is
difficult to implement formal training programs
in a particular country, it will be equally difficult
to establish nonformal institutional training.
"Indeed, the evidence suggests that secondary
schools are somewhat easier to put in place than
nonformal centers" in low-income countries
(Middleton and Demsky 1988, 87).

In general, nonformal institutions have closer
links with enterprises than formal institutions
do. Employers and worker groups are represent-
ed on executive boards (see Box ITT -6), and many

of the training activities involve collaborative
efforts. In some of the Central American and
Caribbean countries that have attempted to
follow the South American model of national
training systems, however, governments tend to
control financial resources and policy decisions.
This appears to contribute to high training costs,
inefficiency, and low program quality (Kelly et al.
1985; see Appendix A).

BOX me
Role of Employers and Workers

on Governing Boards

The pattern of representation on the governing
boards of nonformal training institutions is
important. Positive government policy toward
the critical issues of equity, efficiency, and effec-
tiveness in economic development is expressed
when employer and worker representatives have
equal or majority membership with government
representatives. Of critical concern is the
control r resources. If employers and workers
have a major voice in the allocation of resources,
the likelihood is greater that funds will be used
for their intended purposes. In decentralized
systems, governments are less likely to control
the use of funds. In particular. co-financing
agreements with industry can generate addition-
al income for training as well as contribute to
greater financial accountability.

Overcentralization threatens the institutional
flexibility that makes nonformal institutions
effective. Nonformal training institutions can get
bogged down in bureaucratic inefficiency as
easily as can formal institutions. 'The depen-
dency of individual training centers on alloca-
tions from an agency budget imparts a bias
towards overcentralization," Dougherty (1989,
60) observes, "and this is often enforced by
political or institutional factors."

Nonformal training does not have any cost
advantages over formal training; in fact, the unit
costs of nonformal training may be higher.
Faced with the need to provide a variety of
specific programs tailored to the needs of rela-
tively small groups of participants, nonformal
institutions often cannot achieve economies of
scale. In addition, higher program development
and management costs should be expected
because programs need to be upgraded regularly
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to address the changing skill requirements of
employers. Nonformal programs typically cost
more than comparable formal programs (Zymel-
man 1976; Castro 1979; Corvalan 1979; Hersch-
bach 1984). 'The costs of establishing nonformal
training places have been about twice those of
secondary places in low income countries"
(Middleton and Demsky 1988, 87).

Like their formai counterparts, nonformal
training institutions must confront the problem
of program obsolescence. Old or outdated
equipment cannot be easily discarded. Staff
must be retrained, curricula revised, and new
instructional materials developed. Maintaining
close links with employers is particularly impor-
tant to counteract obsolescence. Employers
provide guidance on course development, place-
ment assistance, and feedback on the perfor-
mance of program completers. Pre-service
training should not be emphasized at the ex-
pense of upgrading and retraining. These two
functions may represent the greatest training-
related needs of employers, although they tend to
be the most costly and difficult services to
provide. If nonformal training institutions fail to
maintain effective links with employers, they
quickly lose the support of employers and,
consequently, the major reason for their
existence.

Employer-Based Programs
Employer-based training includes all programs
for which the firm takes responsibility. Most
vocational training conducted today in develop-
ing countries is employer-based. The output of
such programs far exceeds the number of
trainees produced by all other forms of training.
Training may take place off-site for instance,
in a technical institute or community college
but it usually takes place on the premises of the
individual firm.

Firms carry out most of their training through
informal on-the-job training. Short-term
courses, primarily for upgrading purposes, and
structured apprenticeship programs are two
training patterns typical of employer-based
training. Low-level, unskilled jobs require little
organized training, while higher-level semi-
professional and professional positions require
training best provided through organized pro-
grams or formal institutions.

The cost of employer-based training is largely
borne by the trainees, their families, or their
employers. To provide formal or nonformal
training on a similar scale would require consid-
erably greater national investment than many
governments are able to afford.

Firms use retraining programs to address a
number of skill needs. Their greatest need is to
retrain and upgrade workers in order to achieve
better quality and productivity. This is particu-
larly true in the case of firms that use intermedi-
ate or advanced technology. Regular in-service
training programs help keep firms abreast of new
developments in complex technology.

Salome and Charmes (1988,9 -10) point out that
Asian countries with economic structures ". . .

characterized by mainly low value-added activi-
ties such as those found in the informal sector,
and garments and textiles, food, and electronics
in the manufacturing Rector . . ." have little need
for in-service training programs. However, as
the economic structure of a country matures and
becomes more sophisticated and diversified, the
need for in-service training becomes greater,
along with the need to accommodate a different
skill mix among workers. Countries that are
developing economic structures characterized by
high value-added activities such as comput-
ers, precision instruments, and telecommunica-
tions need highly skilled and trained workers
and, therefore, highly specialized and diverse
in-service training systems.

In general, there are few firm-level analyses of
the costs and benefits of training, primarily
because training costs are difficult to disaggre-
gate (Metcalf 1985). Employers recognize the
importance of training, but only if it directly
contributes to improved quality and increased
productivity. Box D1-7 lists the conditions under
which training should be conducted at the
worksite or off-site.

Large firms have fewer problems retaining skilled
staff and thus have more incentives to provide
training. They can pay good wages, promote
within the firm, and offer more job security and
better working conditions than can small- or
medium-sized firms. Moreover, as Salome and
Charmes (1988, 64) suggest, large firms can
establish a ". . . more technically elaborate staff
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management policy which encourages career
opportunities, retraining and advanced training
and transfers among different activities within
the same firm." Large firms also have the
resources to conduct training, and they generally
have access to training networks for their
industry.

Small- and medium-sized firms experience the
most difficult training-related problems. They
generally do not have the resources to invest in
training, since they operate on a relatively low
profit margin. The benefits of training are also
uncertain. Trained employees may leave for

other jobs; some may even start competitive
businesses. Small firms also often lack the
capacity to make full use of trained personnel.
Finally, small firms tend to look for quick solu-
tions rather than devote much time to the
development of training programs.

Specialized Programa
Nonformal training projects are attractive to
donors because of the great variety in program-
ming options. Donors can target specific prob-
lems such as women in development, income-
generation, or literacy through specialized

Projects can be relatively short-term,
with a donor's activities phased
out over a four- or five-year peri-
od, thus eliminating the need for
a long-term commitment and in-
creasing the ability to respond to
policy changes. The set of project
activities, moreover, may be rela-
tively self-contained. This makes
it easier to set up organizational
and management structures out-
side of regular bureaucratic chan-
nels. Box III-8 describes one
such specialized program.

programs.

BOX M-7
Determining the Optimal llaining Site

It is best to provide training at the worksite, if (Greig 1989):

the equipment is highly speciallird and unique to the firm;

large numbers of employees are to be trained and external
training arrangements are expensive;

the jobs being trained for require relatively low levels of skill and
knowledge;

the skills involved are highly specific to the operations per-
formed, the work is neither simple nor routine, and the training
is clearly associated with a specific bottleneck within the firm;
or,

the purpose of training is to improve the performance of
supervisory and management staff, or it is for promotional pur-
poses. In-house training can better address the social climate
within the firm.

It is best, however, to provide training outside of the firm, if (Greig
1989):

the technology involved is new and the number of specialists
within the firm are few;

it is best not to use the actual equipment in training because it
is highly complex, expensive, or dangerous;

the focus is on the acquisition of knowledge rather than the
application of knowledge within the firm;

the number of people to be trained is small, learning time is
short, and the occupational level is high;

the trained individual is to train others upon returning to the
firm;

strategic management knowledge is lacking within the firm; or.

the purpose of training is to develop a strong basic foundation
in technical knowledge to be used later in a more specialized
form within the firm.

However, the fact that specialized
projects are separate from estab-
lished government operations
often creates problems in imple-
mentation. Not only must func-
tioning organizational and man-
agement structures be set up, but
effective links with government
operations must also be estab-
lished. Because these projects
are seen as short-term and out-
side of regular channels, they
have difficulty achieving the de-
gree of commitment and support
required for successful implemen-
tation. In general, the implemen-
tation record of specialized non-
formal training programs is no
better than that of other forms of
training (see Appendix A).

In the case of specialized training
activities, needs assessments are
essential. Only through needs
assessments can the interests
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BOX MS
Specialized Program for Income Generation

USAID funded the Small-scale Regional Develop-
ment Project in Chile to support a local private
voluntary organization (PVO) that had lost its
funding from industry during an economic
downturn. The PVO concentrated its activities
on generating employment for the rural poor
through the design of new productive ventures.
With modest USAID support for technical assis-
tance, feasibility studies, and the development of
a prototype small-scale enterprise, the PVO was
able to secure government funding.

This specialized project in nonformal training
was successful because support for it was
strong, its activities were well defined, and client
involvement was high. The needs of the PVO
had been accurately assessed, and the F'VO had
the institutional capacity to implement the
project. In the end, critical project activities
became self-sustaining, profitable, and capable
of generating local employment.

and requirements of potential participants be
evaluated. Participants in specialized programs
often are volunteers and have mixed motives for
attending. Specialized programs may have to
compete with other activities for the trainees'
time. In addition, it is necessary to determine
whether a nonformal program is the best option
for meeting a particular training need, whether
the proposed program is cost-effective, and
whether it has the potential for placing graduates
in jobs. 'While the conduct of such an analysis
does not guarantee project success," Romain and
Armstrong (1987, 17) observe, "it reduces the
large area of risk inherent in NFET [nonformal
education and training] operations in new areas."

Failure to conduct a needs assessment is associ-
ated with poor program performance. The
Training and Advisory Center for Women in
Santo Domingo, Dominican Republic, for exam-
ple, made no assessment of the employment
potential for program completers. Consequently,
while the demand for training was heavy, partici-
pants were unsuccessful in getting jobs (Dore et
al. 1987). The Social Services Training Program
in Morocco established handicraft training
centers before it determined whether a market
existed for the craft products or who the poten-
tial training population should be (Bredie and
Abou-Sayf 1983).

Client participation is important in specialized
programs. Clients include several groups
those using the services of the program, local
implementors such as administrators and
teachers, government officials, and donor per-
sonnel. In the early stages of implementation, it
is particularly important to encourage participa-
tion because the goals of the program may be
unclear, the program itself weak, and staff
inexperienced. Support is needed to overcome
these problems. External support can help to
build internal commitment; government support
is particularly important. Verspoor (1989, 107)
found that ". . there were no successful World
Bank projects to which the government was not
committed." Each organizational level involved
must be committed to the project. The responsi-
bilities of participating agencies for key project
components must be clarified to ensure that all
project activities are covered.

In successful projects, the institutional capacity
for implementing nonformal training programs
was nurtured. Programs cannot be successfully
implemented within existing organizations
unless the capacity of these organizations to
achieve program objectives is also strengthened.

Specialized programs tend to draw their instruc-
tional staff from many different sources. Qualifi-
cation standards may not exist, and instructors
may lack formal training and teaching experi-
ence. This is particularly true of teachers
selected from business or industry. Fbr these
reasons, training of instructional stiff is essen-
tial, as is regular and systematic supervision of
instruction.

Sufficient recurrent financinfeis often lacking for
the implementation of specOlized training
programs. Constraints inifecurrent budgets lead
to low project performange. Key project compo-
nents are often deletedfauring implementation.
Nonformal training py6jects are particularly
vulnerable to financial downturns, as they are
often the first to c;iperience budget cuts. "For-
mal education 11,6t only takes first place
sometimes to the exclusion of planned associat-
ed NFET activities but even often replaces
planned NTET institutions. Particularly
vulnerable are those NFET components which
are closely linked with the implementation of
formal programs" (Romain and Armstrong
1987, 16).
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Responding to the Needs of Employers
Although donors are interested in responding to
the training-related needs of employers, relatively
little is known about the link between employ-
ment and training from the employer's perspec-
tive. Most discussion has focused on the differ-
ent forms of training and how to improve effi-
ciency. Considerably less attention has been
given to employers and their expectations of
training.

Employers rely on outside sources of training for
three kinds of workers:

workers who are adaptable and able to absorb
training within the firm;

workers who bring required skills with them;
and
workers who bring new skills into the firm.

Most new employees fit the first category. For
these individuals, most training programs tend
to overemphasize technical skills. Workers in
this group require pre-employment training in
basic skills. Investment in basic skills the
ability to read, write, and do simple arithmetic
enhances development in general, and employers
place a high value on those skills (Nunez and
Russell 1982; Pratzner and Russell 1984; Wade
1984).

Employers also express concern about workers'
attitudes, motivation, and understanding of the
work world. Richardson (1981) synthesized the
results of a number of studies and concluded
that employers expected young employees to
have basic academic and communications skills,
an ability to interact with fellow workers and
superiors, and positive attitudes towards work.
Owens (1983) examined job deficiencies identi-
fied by over 800 employers. Three major areas of
concern were identified: (1) poor basic skills,
particularly in oral and written communication;
(2) poor work attitudes; and (3) insufficient
orientation towards work and business. These
findings support conclusions reached by other
studies (Chapman and Windham 1985; Cuervo
1985; Herschbach et al. 1985; Kelly et al. 1985).

A smaller but essential group of new employees
is made up of those individuals who possess
specialized technical skills and bring these skills
with them to the employing firm. Smaller

employers in particular expect new entrants to
have skills at the required proficiency level
(World Bank 1986); they do not have the time or
resources to train new employees. Reaching
such skill levels involves highly specialized
training of short duration best given just prior to
employment. Short-term courses through
nonformal institutions, such as SENAI and
SENA, may be the best training mode for this
group.

The most critical need among employers is for
individuals who can bring new technical skills
into the firm. Most technological innovations in
developing countries come from abroad (West-
phal, Yung, and Pursell 1981). The best training
investment a donor can make may be in small,
specialized, technologically sophisticated training
programs that produce a cadre of innovative,
competent individuals who can fulfill crucial skill
development needs.

In general, large firms do not need much training
assistance. They have the money and staff to
establish their own training programs. Large
firms have close connections to international
firms and trade associations and, thus, have
access to training resources. TA rge firms can
recruit sufficiently qualified staff because they
offer better job security and better working
conditions. Most large firms expect new employ-
ees to possess generic basic and vocational
skills; the firms take responsibility for specific
skill training once individuals have been em-
ployed. This is particularly true of firms with
internal labor markets that is, firms in which
individuals gain promotion through experience
and training within the firm (Dougherty 1989).

Small- and medium-sized firms experience the
most difficult training-related problems. Ad-
dressing their needs may be one of the more
important challenges now facing developing
countries. Small- and medium-sized enterprises
make up a significant component of the industri-
al sector in most developing countries, amount-
ing to as much as 50 percent of industrial
employment and 90 percent of the total number
of manufacturing enterprises in some countries.
In urban areas, the informal sector may com-
prise up to 70 or 80 percent of economic activity.
In rural areas, where the majority of people are
dependent on agriculture, small-scale enterpris-
es make up the largest employment sector.
Such enterprises may be the only source of
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employment in many areas (Lindholm and Mead
1987; Davis 1988).

Many of the training programs that have been
implemented in developing countries, however,
are suitable only for large-scale modem enter-
prises. Such programs were adapted from
developed countries where they were effective in
formal economies. A number of conditions are
associated with the provision of training for small
enterprises in the informal sector, and unless
these are satisfactorily addressed, training will
not be effective. For example, the "conventional"
supply-demand planning model based on eco-
nomic forecasting focuses on modern sector
employment, while job expansion and training
needs largely occur in the informal sector.
Similarly, the occupational categories used are
inappropriate because they relate to staffing
patterns in developed countries and formal
economies. Training for local firms needs to be
based on local data and must relate to the job
structure found in small firms. National assess-
ments do not provide this kind of information.

The training needs of small- and medium-sized
employers are immediate and highly firm-
specific. These firms need employees who can
start work immediately. It is difficult to provide
the specialized training required in large enough
groups at the time training is needed to achieve
reasonable levels of cost-effectiveness. The
greatest need may be for skill upgrading rather
than entry-level, pre-employment training.

In general, training institutions have little
communication with small- and medium-sized
employers. Employers may have only a general
awareness of training services and often have too
many other concerns to seek out Information
about training. For these reasons, successful
training programs market their services to
employers.

Training services cannot be provided alone. They
must be integrated and coordinated with other
services that small- and medium-sized employers
require in order to effectively use training. The
need for capital, for example, may overshadow a
concern about training. Typical constraints
involve energy, transportation, capital, raw
materials, and other intermediate inputs (Dahl-
man, Ross-Larson, and Westphal 1985). The
failure to identify local constraints to production
and marketing may be a greater problem than
the failure to identify training needs. Until these

concerns are addressed, training will remain of
secondary importance (Bremer et al. 1985;
Grindle, Mann, and Shipton 1987).

Four components in various combinations are
widely found in most programs designed to
assist small and micro-enterprises: (1) financial
assistance, (2) technical assistance (often re-
ferred to as extension), (3) social promotion, and
(4) training (Grindle, Mann, and Shipton 1987).
Unless training is combined with a package of
integrated initiatives designed to address finan-
cial, production, and marketing concerns, it
cannot be fully effective, and employers may opt
not to use available training services (Marsden
1984; A.I.D. 1987; International Labor Office
1987).

Generally, donor agencies such as A.I.D. do not
work directly with firms in the delivery of train-
ing, particularly in the case of small- and medi-
um-sized firms. There is no good way to provide
services directly, and administrative and man-
agement channels do not exist. The most
successful donor strategy has been to work
through intermediary service providers (see the
example in Box Development specialists
agree that one of the most effective ways to
assist small- and medium-sized employers may
be to strengthen private, intermediary service
providers that in turn work directly with employ-
ers. Once local capability exists, development is
sustained as market forces come into play
(Marsden 1984; Grindle, Mann, and Shipton
1987).

Training Alternatives - 27



BOX W-9
Responding to the Needs of Employers

One of the more promising projects aimed at providing direct assistance to employers is the Honduran
Advisory Council for Human Resource Development (CADERH). Established in 1984 to address private
sector training needs, the USAID-funded organization has evolved into a service center with an independent
board of directors and staff.

CADERH develops instructional materials and certification tests designed to bring quality and standardiza-
tion to training. It produces multimedia training materials and conducts in-plant needs analyses to identify
training requirements. The Training Materials Bank disseminates the materials developed by CADERH and
serves as a clearinghouse and source of training materials for training centers and fines. A training loan
fund is being established, so that firms can finance training activities. Private sector firms and ten training
centers are participating in a program to train instructors in the use of the competency - based training
materials and strategies developed by CADEw-I.

The limited application of CADERH training to date shows a productivity increase of as much as 15 per-
cent. In training centers that use the CADERH instructional materials. the results are positive, with a
reduction in instructional time of as much as 50 percent, a program retention rate of 80 percent, and a job
placement rate of 70 percent. The cost averages about $0.25 per person-hour of instruction.

Although CADERH operates on a cost recovery basis, a modest but stable amount of funding will be
required to sustain operations over the long term. There are no examples of service centers that successful-
ly finance their operations through user fees alone; an additional source of income is essential, whether
from the government, employer groups, or foreign donors. Development support of CADERH, moreover.
must continue for at least a decade.
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1111111MIMMIMMINNINIV

IInternal Efficiency:

Improving the

Quality of Training

The challenge faced in most developing countries
is the qualitative improvement of programs, not
their expansion. Donor agencies in general have
not solved the problem of establishing sustain-
able training programs of high quality. This is a
result not only of the failure to adequately assess
the complexities of the implementing context, but
also of the failure to strengthen key program
elements. All training programs are embedded in
a system, and individual program elements must
be successfully addressed along with overall
system requirements. "While the complexity and
requirements of the system vary depending upon
the institutional form and country context, the
common requirement is that the total system
must function in an integrated way in order to
produce satisfactory results. When this is not
achieved, the outcome is inefficiency and poor-
quality training" (Educational Development
Center 1989, 44).

This chapter discusses how to improve training
quality that is, internal efficiency. First, at the
operational level, three key elements are exam-
ined that have a decisive impact on program
quality and sustainability: management
development, instructional staff, and instruction-
al materials. Then the total system requirements
of training programs are discussed.

Key Elements at the Operational Level
Training programs can be successfully imple-
mented only when projects strengthen organiza-
tional structures and address key elements. Of
crucial importance is the operating unit, whether
it be a training center, an employer-based
program, or a training activity conducted as part
of a larger project.

Training programs of whatever form are complex
operations. A number of components must
function effectively in order for instruction to be
delivered successfully. For example, to keep a

physical facility operating there must be a
purchasing plan for supplies, materials, and
equipment; a long- and short-term maintenance
schedule for machinery, equipment, and build-
ings; a monitoring and security system for tools
and supplies; and a daily schedule for cleaning
laboratories. In addition, there are the other
tasks associated with instruction, such as the
development of instructional materials, the
supervision of instruction, and the monitoring of
student progress. Regardless of the organiza-
tional form, project design must adequately
address all of these components.

The most successful training projects are those
that place high priority on strengthening man-
agement capacity and upgrading the quality of
instructional staff (Verspoor and Leno 1986;
Fullan 1989; Verspoor 1989). Another key
variable is the supply and quality of instructional
resources. Projects tend to fail if these require-
ments are not adequately developed at the
operational level.

As A.I.D. has broadened its project activities
from the provision of buildings and equipment to
include institutional development, project
complexity has increased. There is greater need
for donors to focus on the development of human
resources. Although program quality requires an
adequate level of material support, human
resources are essential to achieving project
objectives. In fact, the greatest benefits may
result from investments in improving the quality
of management and instructional staff.

Management Development
Management development is a universal problem
which has reached critical proportions in many
developing countries (World Bank 1986, 1988).
Is low-income countries with weak infrastruc-
tures, management becomes an even more
important variable than usual. The presence of
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management capability is a precondition to
successful project implementation and sustain-
ability. The choice of project size and complexity
should be conditioned by the degree of manage-
ment capacity that exists and that can be further
developed (Auerhan 1985; Herschbach 1985;
Middleton and Demsky 1988; World Bank 1988).

Research studies show higher achievement levels
in schools with more effective management
systems. As much as 30 percent of the variance
between schools can be accounted for by local
school characteristics. More effectively managed
schools consistently have more impact than do
less effectively managed schools that have
similar resources and that serve similar student
groups (Rutter et al. 1979; Rowan, Bossert, and
Dwyer 1983; Rosenholtz 1985; Corcoran and
Wilson 1986). In addition to higher levels of
student achievement, better management makts
cost savings in material resources possible. In
the case of laboratory instruction, for example,
poor management results in considerable loss in
tools, equipment, materials, and physical plant
components.

In the 24 A.I.D. projects reviewed (see Appendix
A), management constituted the single most fre-
quently cited problem with regard to project
implementation; 21 of the projects experienced
management problems. In 15 of the projects, the
problems were serious enough to result in failure
to achieve a number of project objectives.
Management problems were so extensive and
varied that they often dwarfed all other project
concerns. Poor management was associated
with all parties involved the USAID mission,
the host country, and the contractor.

In the case of USAID, project managers do not
always have the background or the time needed
to oversee projects effectively, particularly when
complex local conditions must be addressed.
Changes in personnel result in a short-term
approach to project management with significant
breaks in continuity. New managers go through
a costly learning process, and USAID managers
lose control if project responsibilities are as-
signed to host country personnel.

In the case of the host country, management
capabilities may be lacking at some or all of the
organizational levels involved. This results in
significant delays and poor performance. Donors
often impose complex projects on weak manage-
ment structures without providing for building

management skills or for enabling counterparts
to learn management skills. Project planners
assume that local staff will learn management
skills on the job, and projects are initiated before
staff receive any training.

In the case of contractors, delays and poor
performance also constitute the two major
management problems. Contractors generally
are not concerned with either the overall man-
agement problems of a project or its potential for
long-term success. Their primary concern is to
fulfill their specific obligations as quickly as
possible. Host country organizations with weak
management structures are often unable to
benefit from contractors' services.

In the early stages of a project, the existence of
an organizational and administrative infrastruc-
ture is particularly important. Project implemen-
tation is contingent on the successful develop-
ment and strengthening of this structure;
projects must devote attention and support to
management issues. Management capability is
most crucial at the beginning, when poorly made
decisions can seriously harm a project and when
some of the most complex management problems
are likely to arise. However, management
development should be an ongoing process.

Management development must occur at each of
the organizational levels involved in a project.
Different kinds of training programs obviously
have diffeeent management requirements. In
general, training centers, both formal and
nonformal, are the most complex institutional
form. All types of training programs, however,
entail complex management tasks to maintain
physical resources, provide support systems,
and establish links with business and industry.

At the operational level, management training
must focus on all levels of staff, including
administrative, support, and instructional
personnel. Staff duties must be well defined,
coordinated, and integrated into the operating
unit. Management training is usually concen-
trated at the upper administrative levels, al-
though major program functions are carried out
at the instructional level. If there is a weakness
in the training system, it should not be at the
instructional level. This is where the greatest
destruction to tools, equipment, and physical
plant occurs, often because of poor management,
and this is where projects have their major
impact.
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In most developing countries, there are few
opportunities for acquiring training and experi-
ence in the management of vocational training
programs. In general, administrators are recruit-
ed from academic programs. Vocational pro-
grams, however, have substantially different
management requirements, and academic
administrators are not necessarily qualified.
Administrators need to gain experience in the
organizational context in which they will be
working (Herschbach 1985). One of the most
cost-effective ways to train prospective adminis-
trators is through internships that allow individ-
uals to rotate through a select number of exem-
plary programs. It may be nezessary, however,
to change personnel policy in order to accommo-
date training experiences for administrators
(Herschbach 1989). Donor agencies usually
provide administrators with opportunities to
participate in overseas training, study tours, and
conferences. While these experiences can be
beneficial, they are of limited value in imparting
management skills that can be applied in local
institutions.

Box IV-1 summarizes lessons from research and
project experience regarding management
development.

BOX 1V -1
Guidelines: Management Development

Management issues involve all participating
institutions the host country, the donor
agency, and the contractor.

Management development is especially crucial
at the beginning of a project. Effective man-
agement structures must be in place before
the implementation of project activities begins.

Management development must address the
needs of each organizational level involved in
p -oject implementation and must continue
throughout the life of the project.

At the training unit, management development
must focus on each level of staff adminis-
trative, instructional, and support.

Administrators require special training that
can best be acquired through a series of
internships in exemplary vocational education
and training institutions.

Instructional Staff
Instructional quality is directly related to staff
quality. "Successful educational change is built
on effective teacher training," Verspoor (1989,
92) observes. "Although the design and
implementation of teacher training components
does not by itself ensure success, it is an
essential feature of high-outcome programs."
Experienced instructors with good teaching
abilities produce better learning outcomes than
do poor instructors. Students of the "best"
instructors experience achievement gains of up
to a whole grade level over students of the
"worst" instructors (Glassman 1984). Resource-
ful and competent instructors often can provide
good training despite shortages of instructional
materials and limitations in machinery and
equipment.. Material resources, however, cannot
compensate for poorly trained or unmotivated
instructors.

There is a significant, if sometimes moderate,
relationship between the length and number of
teacher training courses instructors have com-
pleted and the achievement of their students
(Fuller 1985). However, as Haddad (1985, 1)
observes, "There is no indication that increasing
the level of qualifications beyond a certain point
produces better results. There seems to be a
'bracket' of knowledge and skills that teachers
must possess . . . below which they cannot teach
effectively and above which additional prepara-
tion is not cost effective."

Several difficult problems inhibit the recruitment
and training of instructors. Low pay is one
obvious reason that publicly supported programs
have difficulty in recruiting and retaining quali-
fied instructors. Individuals who possess good
teaching skills also possess skills that command
higher wages in other fields of work. Their
combination of theoretical, practical, and organi-
zational skills 13 in high demand, and they may
be able to receive wages two or three times
greater than what they earn as vocational
instructors. Some of the best teachers are lost
to firms and organizations that offer greater
opportunity.

In many cases, prospective teachers have very
modest levels of basic education and limited
professional training and work experience. In
some countries, there is such a sharp distinction
between academic preparation and practical
work that talented youth are isolated from any
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opportunity to acquire the skills and experience
needed to become vocational instructors. On the
other hand, individuals with practical experience
are unlikely to have any opportunity to acquire
additional general education and professional
training (Herschbach 1985, 1989).

Certification and licensing requirements may not
exist, so there is no control over staff quality.
Little attention may be given to prior work
experience or professional preparation. This is
particularly true in cases where the government
is a major employer, with teaching but one of a
number of public sector jobs to be filled on the
basis of loyalty or political affiliation.

Employer-based training programs may have less
of a problem recruiting instructors because
candidates can be drawn from the ranks of
skilled workers. Although these individuals may
have good technical skills, they often lack basic
literacy and numeric skills and may have had no
pedagogical training. Employers, except for the
largest, generally are not able to give pedagogical
training; they do not know where to obtain it, and
they may not have the resources to provide it to
their instructional staff.

In any project, it is essential to develop a reliable
source of qualified staff. Depending on local
recruitment of instructional staff is highly
problematic. All donor-assisted projects must
make provision for both short- and long-term
staff development. Staff development policy must
include at least three elements selection,
training, and supervision and monitoring.

Selection is necessary to ensure that the most
qualified candidates are hired. In many coun-
tries, good jobs are at such a premium that there
is considerable pressure to hire individuals who
are not qualified but who have good "connec-
tions." This pressure must be resisted. Selec-
tion, based on objective criteria, must be the first
step of any staff development process. The
formulation and use of certification requirements
help considerably to objectify the staff selection
process.

More effective staffs can be developed if the
operating unit has authority for recruitment and
hiring. In this case, there is a higher probability
that staff will share the goals, standards, and
values of the institution and faculty. "Applying
school goals to the selection of teachers serves as
an important control mechanism to ensure the

school's quality," Rosenholtz (1985, 362) ob-
serves. It also helps reduce faculty turnover,
thus avoiding a cycle of high staff change.

Both pre-service and in-service training must be
provided. Pre-service training often presents
difficult challenges because both pedagogical and
technical skill training are involved. In general,
teacher training programs have not solved the
problem of technical skill development, because
two or three years may be needed just to impart
a reasonable level of skill proficiency. The best
option is to recruit technically qualified individu-
als from industry and train them in classroom
instruction and management skills. The next
best option is to provide a combination of short
pre-service technical courses with internships
and work placements. The least desirable option
is to provide comprehensive skill training along
with teacher training; the cost and length of such
training are prohibitive (Herschbach 1989). In
addition, strong cultural biases against manual
activities will have to be countered in many
instructor training programs.

In employes -based programs, finding individuals
with the required technical skills is usually not a
problem. However, careful selection is essential
to tin( lividuals who can successfully complete
and rowLIL from pedagogical training. Just
because an individual has good technical skills
does not mean that he will be a good instructor.
Supervisors may be reluctant to give up their
best workers, so a selection process aids in
locating the Most qualified candidates.

In general, pedagogical pre-service training does
not require much time if it is accompanied by in-
service training after placement. Though less
frequently available than pre-service training, in-
service training is equally important. It offers a
way to mobilize staff support for the objectives of
a program and to improve staff quality. In-
service training is a critical variable in successful
programs (Fullan 1989). A cost-effective way of
upgrading teachers is the "echo" method reported
by Verspoor (1989, 95). "Such systems rely on
initial training of a small core of personnel, who
in turn train a larger group, who then train a still
larger group, and so on."

An element of staff development often overlooked
is monitoring and supervision. School-level super-
vision is a key element in successful programs
(Verspoor 1989). It is crucial that administrative
staff monitor what is occurring in the classroom;

Internal Efficiency - 32 43



only in this way can in-service training be directly
targeted to recurrent instructional problems. In-
service training is most effective when it occurs in
the individual operating unit and focuses on
immediate problems of instruction (Huberman
and Miles 1984; Fullan 1989). Monitoring and
supervision also make it possible to reduce pre-
service training time. Pre-service training can be
as short as ten to twelve weeks if it is coupled
with a strong program of on-site supervision and
in-service training. This may be the most cost-
effective method for teacher preparation (Hersch-
bach 1989).

Teachers need training in three areas: instruc-
tional methods, laboratory management, and
technical skills. Teachers in developing countries
tend to use a very restricted instructional
repertoire (Anderson 1987). Typically, instruction
consists of a lecture from notes, and students are
evaluated on material they have copied and
memorized. The pace of instruction is often slow,
routine, and laborious. A much richer instruc-
tional repertoire can be used, and there are better
ways to teach ways that promote higher
student achievement (Centra and Potter 1980;
Lysakowski and Walberg 1982; Wang and
Lindvall 1984; Bourke 1985; Brophy and Good
1986; Cohen and Rossmiller 1987; Frazer et al.
1987).

Inadequate claseroom management continues to
be a problem widely associated with training
programs (Herschbach 1985; Bowels 1988). This
is partly because of the complexity of the man-
agement tasks involved. Instruction in vocational
training programs is more complicated than in
general educational programs. Teachers have to
be trained in two aspects of management
managing the instruction and managing the
physical environment. Both impact on student
achievement. Material loss results mainly from
instructors' inability to control and maintain the
physical environment. This is one of the most
difficult aspects of management in developing
countries because there may be strong cultural
biases against working with one's hands. Manual
work is thought inferior, and the supervision of
instructional laboratories is relegated to un-
trained assistants.

Box IV-2 reviews the guidelines for developing
superior instructional staff.

BOX IV-2
Guidelines: Instructional Staff

Staff development policies must address three
issues: selection, training, and supervision
and monitoring.

Selection procedures are needed to ensure
that qualified instructors are hired. Certifi-
cation requirements help enforce the use of
guidelines and criteria in selection.

The training institution should have authority
for recruitment and selection of its own staff.

Training must address both the technical and
pedagogical skills of instructors. In general.
individuals with the needed technical qualifi-
cations should be recruited and then trained
in pedagogical skills.

Both pre-service and in-service training are
needed to strengthen the skills of instructional
staff. Training should cover three areas:
technical skills, instructional methods, and
classroom and laboratory management. If in-
service training programs are in place, pre-
service training for pedagogical skills need not
be lengthy.

Administrators must provide adequate super-
vision and monitoring in order to accurately
identify instructional problems and effectively
target in-service training.

Instructional Resources
Although instructional resources are essential to
training quality, they are not in themselves
sufficient to guarantee quality. Below a certain
point, the lack of resources has adverse effects
on learning. Above a certain point, additional
resources make little difference in student
achievement (Psacharopoulos and Woodhall
1985).

Investment guidelines. Training programs tend to
be expensive because of the investment required
in tools, machinery, equipment, and instructional
materials. When large capital investments are
combined with poor management, substantial
material losses and additional recurrent
expenditures result. The unit cost of training,
.hus, becomes extremely high, and restricted
budgets are greatly stressed.
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One way to cope with restricted resources is to
use instructional patterns that require fewer
resources. Instructional laboratories do not have
to be equipped in the same way as industrial
establishments. The purchase of instructional
resources should be based on achieving specified
learning outcomes, not on duplicating the
workplace. Modular instructional programs,
based on the use of learning stations in which
students rotate through work assignments, may
require between 25 and 30 percent fewer materi-
al resources than more "conventional" instruc-
tional patterns. Combinations of in-school
instruction and work placement can reduce
considerably the tools, machinery, and equip-
ment needed for instructional purposes. Basic
instruction is given in the school setting, and
work experience is acquired at the wcixplace
(Herschbach 1989).

Projects tend to overinvest in elaborate instruc-
tional facilities. This is particularly true when
loan funds are available from donor agencies.
Much of the criticism leveled at formal vocational
training institutions stems from the fact that the
investment is simply too large given the training
objectives and the potential for long-term finan-
cial support. Instructional programs conducted
by private voluntary organizations have shown
that high quality training can be delivered with
minimal investment in facilities and support
materials.

The development and use of instructional materi-
als for training present complex challenges. No
one kind of instructional technology has superior
qualities. Simple media, such as print material
and slide/tape resources, are just as effective as
computer-assisted instruction or videodiscs. The
most important selection factors are cost, ease of
use, and content. The instructional technology
must not only present the required subject
matter, but it must also present the subject
matter in a way that promotes effective learning
(Office of Technology Assessment 1982).

In many developing countries, education and
training budgets are severely restricted. It is
unrealistic to consider investing in expensive
systems of instructional technology. The cost
differential between simple media and "high tech"
devices is striking; sophisticated technology may
cost ten to twenty times more. Simple media are
also easier to use and have fewer support
requirements. Print material, in all forms,

remains the most widely used and cost-effective
instructional material (Neumann 1980).

Print materials. One of the most important
investments is in instructional materials, espe-
cially textbooks. There is a positive relationship
between the use of textbooks and student
achievement (Heyneman, Farrell, and Sepulveda-
Stuardo 1981; Altbach 1983; Heyneman and
Jamison 1983; Fuller 1985; Lockheed, Vail, and
Fuller 1986; Verspoor 1986). The use of text-
books and print materials may account for the
equivalent of 1.61 additional months of schooling
per year (Lockheed, Vail, and Fuller 1986). The
impact appears to be more significant among
students from rural areas and lower-income
families (Fuller 1985). Only moderate resources
are needed for instructional materials; as the
availability of textbooks approaches a ratio of
one for every two students, the impact decreases
(Psacharopoulos and Woodhall 1985).

Instructional materials have strong benefits that
help offset their cost. They have the potential to
improve instruction in two major ways. The first
is by expanding and updating technical content.
A principal way of bringing about quality im-
provement In the classroom is through curricu-
lar change, which is subsequently reflected in
instructional materials (Verspoor 1986). The
technical knowledge and skills of instructors
rapidly become outdated unless the instructors
have the opportunity to obtain regular upgrading
in their technical specialties. Upgrading may be
achieved through the use of instructional materi-
als at less cost than through formal classroom
instruction. The teachers themselves learn from
the instructional materials used with students.

The second way that instruction is improved is
through the use of pedagogically superior materi-
als. The instructional materials can provide
instruction that is better than that delivered by
the local teacher. The investment is justified
because comparable content and quality of
instruction cannot be obtained through any
other means. Supplying textbooks, for example,
may be three to four times as cost-effective as
providing additional training for instructors who
lack teaching skills (Lockheed, Vail, and Fuller
1986).

The obsolescence of content is a major concern
in all types of training programs. Training
institutions may lag seriously behind business
and industry in the technical content of instruc-
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tion. Formal institutions, in particular, may not
have the managerial and programming flexibility
required to adapt to the changing training needs
of employers. Small- and medium-sized firms
tend to lag behind in technical knowledge
because they are outside the mainstream of
innovation and change. In contrast, large
companies have the fewest problems with
instructional obsolescence. They have both the
resources and avenues of access required to stay
abreast of technical content. Substantial techni-
cal content is embedded in new technology and
is transferred along with the technology (Interna-
tional Labor Office 1987).

One of the most beneficial outcomes of an
investment in instructional materials may be the
ability to counter the obsolescence of instruc-
tional content. To accomplish this the instruc-
tional materials themselves must be kept cur-
rent, and a systematic instructional materials
development process must be established.

Production of instructional materials. In many
cases, the capacity to produce instructional
materials needs to be developed. A heavy
reliance on foreign materials results in high
costs. Some countries undertake national
curriculum projects to supply training materials.
The costs usually are higher than expected and
production problems more difficult than antici-
pated. Considerable training is needed to
develop the capabilities to produce quality
instructional materials at the national level. In
addition, adequately addressing local markets
will require both government and private sector
initiatives. Governments alone cannot address
all shortages of instructional materials. Private
initiatives should be encouraged, because private
firms may have a greater ability to address the
highly specialized content of technical subjects.
They may be more willing to innovate and may
have greater incentives to contain costs.

The capacity of local schools to develop simple
instructional materials must be established and
strengthened, so that instructors are able to
enrich and supplement the lecture style of
instruction, make greater use of local materials,
and more readily adapt instruction to the needs
of local employers. Teacher training programs
should include training in the production of
simple resource materials. Different ways of

organizing instruction result in better learning
and lower costs. The use of competency-based
instructional systems, for example, requires the
capacity to produce quality instructional
materials.

Instructio......! technology. Manipulative processes
cannot be taught exclusively through print
materials. The use of instructional technology
may be particularly useful when it is necessary
to simulate complex industrial processes. It is
less expensive to use instructional technology
than to purchase costly equipment.

In addition, one of the most important uses of
instructional technology is extending education
and training opportunities to individuals not
served by the traditional classroom. Formats
include apprenticeships or distance education
programs. When instruction is limited to a small
number of individuals, the cost advantage of the
conventional classroom format disappears, and it
becomes more cost-effective to use instructional
technology to reach students (Herschbach 1985).

Industry tends to use instructional technology to
train small groups of individuals in diverse
locations. Self-paced, multimedia instructional
materials are prepared and standardized. A
variety of delivery devices are used, including a
combination of media and teacher-directed
instruction, with choices made on the basis of
cost, type of presentation required, qualifications
of staff, and portability. Training is short-term,
uses existing facilities, and has low staff require-
ments.

User population. Cost is an important factor in
the development of instructional materials. Wide
use over a relatively long period of time results in
low unit costs. However, it is seldom possible to
achieve the levels of use necessary for economies
of scale. In the case of technical subjects, the
total student population is often small. Instruc-
tional materials are generally specific to particu-
lar skill areas, so their use is considerably
restricted. Instructional materials also become
rapidly outdated, resulting in a short use-life and
high replacement costs. Some materials may
have to be replaced in as little as five years
(Herschbach 1984, 1989).

In many countries, the population of users is too
small to achieve any economies of scale. A

Internal Efficiency - 35



country must have a total population in the
range of 10 to 15 million before there is a large
enough pool of specialized users to make the
production of technical materials reasonable in
cost. For some countries, the best policy option
will be to support the regional development of
instructional materials in order to achieve cost
reductions, high quality, and comprehensive
technical coverage. Such a regional effort will
call for developing a regional coordinating
mechanism and overcoming political and eco-
nomic barriers.

Guidelines regarding instructional resources are
presented in Box N -3.

Box IV-3
Guidelines: Instructional Resources

Instructional methods need to minimize the
use of expensive equipment and machinery.

Investment in instructional resources should
be guided by the learning objectives. There is
no need to duplicate the workplace in full.

Print materials, especially textbooks, are
among the most valuable investments in
improving the quality of instruction.

Good textbooks help improve instruction in
two major ways: they provide technical
information that Is current, and they present
information in a manner that is pedagogically
sound. Training programs must provide for
the regular updating of texts if they are to
continue to serve these purposes.

Local capabilities on the part of training
institutions and instructors to produce simple
instructional materials must be developed.
National governments cannot afford to as-
sume full responsibility for materials produc-
tion.

Alternative technologies and formats
instead of the traditional classroom setting
are appropriate when small numbers of stu-
dents in diverse locations require training.

In order to achieve economies of scale, small
countries such as those of Central America
and the Caribbean should look to the regional
production and distribution of instructional
materials.

Development of Sustainable Training
Systems

Total System Requirements
Project design must be approached from the
standpoint of developing and implementing a
sustainable training system. Too often, the
larger system requirements are not considered,
and different program elements are developed
without full regard for the interdependent
relationship of all system elements. Physical
facilities, for example, may be built and equipped
properly, at little attention given to the develop-
ment of the supply and maintenance compo-
nents essential to keep those facilities operating
satisfactorily. The failure of projects to improve
the efficiency and effectiveness of overall training
systems leads to poor performance (Educational
Development Center 1989; Fullan 1989).

If total system requirements are not taken into
account, institutional distortion occurs, resulting
in poor use of project investments. Some system
components are developed, while others are
weakened. For example, if curriculum develop-
ment activities are introduced without provision
for addressing the additional management
requirements entailed, an already weak structure
may disintegrate under the pressure of new
responsibilities. There must be a balanced and
sequenced approach to project implementation
balanced in that all system components are
addressed, and sequenced in that some compo-
nents are developed before others.

In the project design stage, priority is often given
to the more certain and static project elements,
such as participant training or commodities, that
are amenable to early identification and plan-
ning. Less attention is given to the more dynam-
ic and uncertain elements, such as management
quality, that cannot be measured with any
degree of certainty. The failure to fully account
for uncertain project elements, however, will
cause a training project to fail in the long term.
Some system components require exprimen.ta-
tion before successful implementation of the
overall project can be achieved. Only through
ex/ erimentation can their uncertainty be re-
duced. A project must incorporate such experi-
mentation in order to develop a workable train-
ing system capable of sustained quality output.
Developing and implementing a training system
is an unpredictable process, and its tentative
nature must be accommodated.
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System overload occurs when a project is simply
too large for the existing management capabili-
ties or when implementation is attempted before
the training system is adequately developed
(Fullan 1989). Project implementation must start
out small and expand incrementally as system
capabilities are developed. Considerable time is
usually needed to develop system capabilities
(Middleton and Demsky 1988; Educational
Development Center 1989; Verspoor 1989). As
Dougherty (1989,102) observes, "Even when well-
conceived and well-implemented, there is usually
a long maturation period before the operating of
a training system approaches maximum effi-
ciency." Moderate projects may require a de-
cade; large-scale projects may require fifteen to
twenty years (five years to start up, another five
tc ten years for implementation, and the remain-
ing five years for consolidation and institutional-
ization). Needless to say, the duration of many
projects is too short (Ful lan 1989). Box IV-4
discusses the value of incremental development.

In many cases, A.I.D. invests in projects that are
too complex and too demanding, given total
syst- n requirements and the lack of mature
organizational capabilities within the host
country. The assumption is that a new project
will help build the requisite management skills.
In fact, the opposite is true. Existing capabilities
are stressed beyond their capacity by the de-
mands of the new project. Thus, the total impact
of the project can be negative, extending to and
distorting activities not related to the project.

When management capabilities are lacking in a
country, the addition of yet another complex
activity places even greater demands on an
already weak resource base (see Appendix A).
The problem is compounded when multiple par-
ties are involved. Not only must the donor, the
host country, and the contractor coordinate and
manage their own project activities, but they
must also integrate all of the different project ele-
ments. Contractors are usually interested only
in select project components, and it is often im-
possible to coordinate project schedules with the

development of the host country's
capability to absorb and use proj-
ect services.BOX 117-4

Value of Incremental Development

In the project design phase. it is essential to assess system
capabilities. When a new system must be developed or an existing
one enhanced. system capabilities must be built before functional
responsibilities for other project components can be assigned. This
suggests a pattern of incremental development with project
activities phased in gradually. Two or three years (or more) may be
required just to develop a system capable of implementing and
sustaining project activities. Simultaneously building system
capabilities while implementing project activities is not successful
in most cases.

The example of the Honduran Advisory Council for Human
Resource Development (CADERH), established to address private
sector training needs, is instructive. Partly by design and partly
because of funding delays, project activities have been phased in
over an eight-year period (see Appendix B).

The project has expanded as resources have become available and
organizational capabilities have been developed. The pace of
incremental development has enabled CADERH to start small,
develop policies and a plan of action, strengthen organizational
capabilities. and expand as resources have become available.
Some of the problems that CADERH has encountered are due to
the fact that development was pushed too fast, when CADERH still
lacked the institutional capacity to absorb and fully use the
services provided. It is particularly important that CADERH be
allowed to mature as an organization. CADERH will require as
much as another decade of USAID guidance and assistance before
it will be a self-sustaining organization capable of nurturing its
own growth.

In employer-based training pro-
grams, system requirements may
be less extensive because the
scope of training activities is
smaller. Training may be limited
to one company, and support
units may already exist in the
current management structure.
In broadly based training
programs that address the needs
of numerous employers, system
requirements are greater,
especially for coordination activi-
ties. In a competitive environ-
ment, employers may have little
inclination to work together or
little experience of cooperation.
The coordination of training activ-
ities for small employers is partic-
ularly challenging because they
have very specific and immediate
training needs for groups that
usually are too small to achieve
economies of scale. Generic train-
ing for larger groups of workers,
however, is usually inappropriate
to meet the needs of these em-
ployers (Herschbach 1988).

Internal Efficiency - 37

A "..1



Organizational Structure
Training systems work within organizational
structures. The complexity of the structure is
largely determined by the type and scope of the
training project. In most cases, an organization-
al structure already exists within the host
country, and the task at hand is one of strength-
ening that structure and integrating the training
system into it. It is especially important to
recognize the different organizational levels and
the requirements of each (Verspoor 1989).

Policy and planning organizations prepare
overall development plans, formulate policy
options, establish standards, allocate re-
sources, identify training priorities, and
approve curricula.

Support agencies are responsible for the
logistical services associated with building
facilities, printing textbooks, providing educa-
tional technology, equipping laboratories,
recruiting teachers, and ordering supplies.

Line agencies serve as the link between the
central educational authority and the operat-
ing units. They fill mainly a
supervisory function.

Operating units provide in-
structional services. They are
the key to the successful deliv-
ery of training.

Policy makers in developing coun-
tries tend to opt for large-scale
change with program objectives
that are linked to national social
and economic objectives (Fullan
1989). Programs ". . . are usually
complex, comprising a 'bundle of
innovations' . . . to be implement-
ed more or less simultaneously
. . ." (Verspoor 1989, 132). Com-
plex projects implemented on a
national scale involve all four
organizational levels; however,
the various levels are not always
well integrated. Box 1V-5
presents general guidelines for
reducing project complexity.

The tendency in large-scale na-
tional projects is to overempha-
size the ease of adoption and to
underestimate the complexity of
implementation. "Planners and
policymakers," Verspoor (1989,
133) suggests. "have often as-

sumed that a clear and detailed explanation of
the objectives and elements of the change
program will lead to adoption by teachers and
result more or less automatically in classroom
implementation." Such projects tend to have
limited results if they do not consider the imple-
mentation requirements at the different organi-
zational levels. At each level, implementation
problems are perceived differently and must be
treated accordingly. Support agencies, for
example, may have little interest in policy issues
and little commitment to broad, general objec-
tives. Likewise, general project guidelines will
not apply uniformly to all organizational levels.
In particular, a balance must be struck between
national objectives and the implementation
constraints and requirements of the operating
unit.

Resources are usually restricted, and they are
often inadvertently diluted by being spread
among the different organizational levels or
allocated to low priority activities. Where strong

BOX IV-5
Redudng Project Complexity

One strategy for coping with the complexity of different organiza-
tional levels is to reduce the scale of vocational training projects.
Broad national objectives are deemphasized in favor of concrete
objectives that can be achieved given existing constraints and
resources. A.I.D.'s project design process, however, tends to work
from broad, national objectives, without establishing a consistent
relationship to specific project components (Johnson and Taggart
1984). Consequently, the particular path through the different
organizational levels is not dear, resulting in considerable
uncertainty. A distinct implementation strategy must address the
functional requirements of each organizational level. Reducing the
scale of the project facilitates the development of appropriate
implementation strategies.

Another strategy is the model suggested by Korten (1980). He
divides implementation into three phases to accommodate
complexity and incremental development at different organizational
levels.

In the first phase, learning to be effective, the project is im-
plemented on a small scale in order to find out whether the
activity will produce the expected results.

In the second phase, learning to be efficient, the focus is on
reducing unit costs and experimenting with different training
methods, support systems, and management structures.

In the third phase. learning to generalize, large-scale imple-
mentation is -_-idertaken, building on the experience and under-
standing gained in the first two phases.
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political clout is involved, for example, resources
may be diverted from the operating unit to
another organizational level, even though activi-
ties at that level are of little relevance to project
objectives. In many cases, the most crucial
component in successful implementation is the
operating unit.. It needs long-term support at a
reasonable level, even though it is in the weakest
position to compete for resources (Van den Berg
and Vandenberghe 1986; Verspoor 1989).

Some countries are experimenting with decen-
tralization to simplify the complex problems
involved in working with different organizational
levels. Decentralization can also result in greater
cost-effectiveness and improved training quality,
although this outcome is uncertain (Winkler
1989). In decentralized systems, project compo-
nents can be "compartmentalized" more easily,
and the interdependent relationships among
organizational levels become less important.
Project activities can be focused to a greater
extent.

Decentralization also invests greater authority
and responsibility in the operating unit, resulting
in greater efficiency and accountability (Fullan
1989). Research suggests that operating units
need the autonomy to solve their own problems,
which are immediate and require local solutions
(Purkey and Smith 1983; Squires, Huitt, and
Segars 1985; Corcoran and Wilson 1986; World
Bank 1986; Noah and Middleton 1988).
Operating units in decentralized systems are
more likely to develop an institutional environ-
ment that fosters good teaching. They can
maintain closer links with the local community
and make changes in the curriculum more
readily. Furthermore, they can correct deficien-
cies in the operational system more directly
(Educational Development Center 1989). This is
not to say that the operating unit does not need
high-level support. But support differs from con-
trol and is best characterized as assistance and
guidance.

Decentralized organizations require greater
management capability (Armstrong 1984; Middle-
ton and Demsky 1989; Winkler 1989). In some
countries, this will constitute a major barrier. It
is essential that there be ". . . an explicit defini-
tion of the roles of units at various levels and
(an] effective flow of information between them"
(World Bank 1988, 83). In some cases, the

degree of decentralization will differ according to
different system functions. Curriculum develop-
ment, for example, may be centralized, while
responsibility for in-service training remains
local (Winkler 1989). 'The advantages of decen-
tralization loom larger with greater geographic
dispersion, more pluralistic institutions, and
weaker communication systems," but the need
for local initiative and self-reliance also increases
(World Bank 1988, 83).

One beneficial outcome of decentralization can
be the relaxation of restrictions on private
training organizations and business and indus-
try, thus allowing for the development of non-
formal programs and expanding the range of
available training options. Training costs can be
shifted away from government, and links to the
marketplace can become more direct from both
the supply and demand perspectives (World
Bank 1988).

Recurrent Funding Obligations
The availability of funding for recurrent expendi-
tures is a crucial element in all training projects,
especially the most successful (Herschbach
1985). A major reason for the inability to
sustain a project over the long term is the failure
to adequately assess recurrent funding
obligations. Technical assistance does not come
free. It assumes an obligation on the part of the
host country that often is considerable in
relation to the funding available for recurrent
support. What appears at first to be a
development asset may be a financial liability
when long-term recurrent funding obligations
are fully considered.

In designing a training project, planners must
accurately calculate the amount of recurrent
funding needed over the expected life of the
project. The recipient's obligation will increase
as the donor concludes its assistance and as
system maintenance costs increase. Ironically,
recurrent expenditures will often increase the
most in successful programs because of high
levels of use, as illustrated in the example from
Thailand (Box IV-6).

Project size and duration should be based on the
ability of the host country to provide the required
recurrent funding over the expected life of the
training program. Unless adequate recurrent
funding is budgeted, it is difficult to sustain
quality, even when the initial capital investment
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BOX IV-e
Lack of Recurrent Support

Jeopardizes Successful Project

Although the Thailand Rural Nonformal
Education Project (Giovanni. Armstrong, and
Jansen 1981) was highly successful in
establishing a new training system, the Thai
government was not able to absorb the cost of
the system once donor funding was concluded.

In the face of rising inflation, support had
remained constant from the program's beginning
in 1966 through 1980. at an approximate outlay
of US $5 per student per year. In the initial
stages of the project, the low level of recurrent
support was offset by assistance from USAID in
the form of new tools, machinery, and
equipment. System requirements were relatively
low; however, high levels of use caused system
requirements to increase rapidly. Within a
three- to five-year period significant increases in
recurrent support were needed but not available.

When USAID's contribution to the project was
completed. the number of schools in the training
system was reduced from 47 to 26, in part
because of the reduction in resources. In the
remaining 26 schools. resources were still
inadequate to sustain the program's previous
high level of enrollment and instructional
quality. Maintenance could not be performed,
equipment could not be repaired or replaced.
and essential instructional tools arid materials
could not be supplied.

is high. If insufficient funds are budgeted for
recurrent expenditures, the original investment
may be lost as equipment, machinery, and
buildings deteriorate though a lack of mainte-
nance and the instructional program weakens
through a loss of instructional staff (Herschbach
1985; Educational Development Center 1989).

Sufficient recurrent funds need to be available
without shifting resources from other activities.
Eventually the host country must finance the
costs of the new activity along with those of its
other commitments. Unless new sources of
income are generated, new project commitments
will not be met, and existing activities will
become further underfunded (Herschbach 1985;
Educational Development Center 1989).

Unit training cost is important to project sustain-
ability. If the costs of A.I.D. project components
exceed local costs, the probability of the project
being sustained after A.I.D. phases out assis-

tance is greatly reduced. The local agency,
unable to pay more than the local market rate,
will have to reduce operations, eliminate expen-
sive activities, or discontinue the project.
Consequently, a project that is funded at higher
than local costs has a much greater probability
of failing in the long term than a project that has
costs comparable to local costs. Many host
countries cannot afford to pay the same rate as
A.I.D. does for services. Unrealistically high
project costs by local standards constitute one of
the major reasons why sustainability is difficult
to achieve. Box IV-7 summarizes the relation-
ship between capital investments and unit cost
of training.

Furthermore, well-financed projects tend to
distort reality. It may be heartening to know
what can be accomplished with generous
amounts of financing; however, it is more impor-
tant to recognize what accomplishments can be
sustained over the long term with a realistic
amount of project support. If A.I.D. wants to
invest in sustainable projects, then it should
keep expenditures within the boundary of local
costs. Only in this way is it possible to deter-
mine which elements of a project have a reason-
able chance of succeeding.

BOX IV-7
Iliazdmizing Capital Investments and
Lowering the Unit Costs of Training

The unit cost of instruction can be kept low only
by maximizing the use of expensive machinery
and equipment. Due to low levels of use and the
short life span of much equipment. the training
costs in some developing countries are extremely
high, far exceeding the level that should be
accepted.

Projects that are underfunded often have high
unit costs over the long term. If little money is
put into maintenance and repair services,
machinery, equipment. and facilities tend to
deteriorate quickly. The period of time over
which the machinery and equipment is amor-
tized is not sufficient to result in cost-effective
training. For example, equipment that should
last ten years with proper maintenance may last
only five, effectively doubling the cost of the
equipment. In addition, the amount of time that
the equipment can be used for instruction is
reduced because of breakdowns and lack of
funds for servicing and repair. Thus, instruc-
tional quality is lowered, and the cost of instruc-
tion is further increased because few students
are using the equipment.
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lir Sources of Funding:

Diverstfying the

Finance of 'Ruining

During the 1960s and 1970s, donor organiza-
tions and national governments invested heavily
in vocational education and training systems.
Shrinking government revenues in the 1980s,
however, have made it unlikely that support for
these systems can continue at past levels. In the
Latin American and Caribbean region, the
proportion of government expenditures for
education actually has declined over the last
decade (Psacharopoulos and Woodhall 1985).
Governments are increasingly reluctant to invest
heavily in education, even if the resources are
available. Other social needs are urgent, and
there is growing skepticism over the benefits of
large public investments in vocational education
and training.

In the whole education sector, then, a major
challenge is to achieve a more efficient use of
resources. In the vocational education and
training subsector, the special challenge is to
broaden the resource base for financing educa-
tion and training programs. Reducing govern-
ment costs through diversification may represent
the best way to both increase and stabilize
training opportunities.

Diversification of funding sources means, in part,
shifting a greater share of the financial burden to
those who benefit the most from training, i.e.,
individuals and employers (World Bank 1991).
Diversification opens up more training opportu-
nities. The overall national resource level for
vocational education and training is increased,
resulting in a greater aggregate volume of train-
ing activity. Thus, vocational education and
training services can be expanded without
placing additional demands on public revenues.

Greater overall financial stability is also
achieved. By drawing on different sources of
income, training systems reduce their vulnerabil-
ity to reductions in any one source. Through
diversification, there is greater assurance that

the funding levels crucial to maintaining instruc-
tional capacity over the long term are sustained.

Donors have usually worked directly with central
governments. Consequently, assistance for
vocational education and training has tended to
be restricted to publicly funded programs. Other
means of financing vocational education and
training have not yet been explored to the extent
possible. One of the most important priorities
for donor organizations such as A.I.D. is to assist
central governments in addressing critical policy
issues, so that developing countries can begin to
broaden the funding base for vocational educa-
tion and training.

This chapter discusses alternative ways to
finance vocational education and training. First,
the financing of vocational education and train-
ing through general public revenues is dis-
cussed. Next, the use of payroll taxes is exam-
ined, followed by a discussion of user fees and
student loans. A concluding section lays out
major concerns associated with the diversifica-
tion of financing. These concerns call for policy
reforms to relieve pressure on public budgets.
Such reforms, however, must be pursued with
caution because there are no easy solutions to
achieving the equitable and efficient financing of
vocational education and training.

General Public Revenues
Most developing countries heavily subsidize
vocational education and training through
general public revenues. Although the role of the
central government in financing education has
been extensively debated (Cohen and Geske
1990), few would argue that the government has
no role. The major questions are to what extent
government should finance vocational education
and for what purposes. In a climate of financial
austerity, these questions become especially
important.
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Justification for Public Investment
Government financing of vocational education
and training is theoretically justified when social
benefits exceed the benefits that accrue to
individuals and employers. Such oocial benefits
are called externalities or spillover effects. They
range from the stimulation of technological
innovation and industrial growth to the creation
of a trained labor force in excess of anticipated
requirements, the raising of skill standards, and
the better use of underemployed workers.

Because individuals and employers do not realize
the full benefits of training, they tend to under-
invest, which results in less vocational education
and training than is socially desirable. Economic
theory suggests that government investment is
required to make up the difference in order to
realize a socially optimal level of training activity
(Cohen and Geske 1990; Dougherty and Tan
1991). Government investment is justified in
anticipation of future social benefits.

Firms and individuals may underutilize training
because of imperfect market conditions. Firms,
for example, may undertrain because incentives
are lacking. or management does not realize the
need for training. Firms may be too small to
establish cost-effective in-house training pro-
grams, and off-site training providers may not be
available. Minimum wage legislation may
discourage training. Individuals may not under-
take training because they fail to appreciate the
long-term benefits, or they are not able to obtain
loans to finance training (Dougherty and Tan
1991). All of these situations result in less
investment in training by individuals and em-
ployers than is socially or economically desirable.

Government investment in vocational and
technical education is theoretically justified, also,
on grounds of equity and equality of opportunity.
Under market conditions, only the more affluent
can afford to pay enrollment fees. Without
public subsidies, social underinvestment in
education occurs and the perpetuation of
inequality. The poor do not realize the social and
economic benefits of education because they
cannot afford to attend school. If the unequal
distribution of income is seen to be undesirable,
then government financing of education and
training is one socially accepted means by which
such inequalities can be diminished (Psacharo-
poulos and Woodhall 1985).

Even with government support, a correlation
persists between income level and secondary
school enrollment (James 1987). Students from
more affluent families attend general secondary
schools, while students from less affluent
families attend vocational secondary schools, the
only option open to youth who will need to enter
the labor force upon graduation. Eliminating
government support for vocational education and
training would eliminate even this opportunity.

Yet another justification is the unique role
publicly supported secondary vocational educa-
tion plays in enhancing labor force capacity.
These programs broaden individual opportunity
by focusing on the development of the basic
academic skills that young people need in order
to build successful careers over the long term
(McMahon 1988). This is a function not ad-
dressed by privately supported training pro-
grams, which almost exclusively focus on the
development of specific job-related skills.

Box V-1 summarizes the reasons why govern-
ment financing is especially important in low-
income countries.

BOX V -1
Need for Government Financing in

Low-Income Countries

Low-income countries rely on general public
revenues to finance all forms of education in
order to achieve flexibility in the allocation of
limited funds. Governments are better able to
control the social distribution of educational
services in relation to economic and social
priorities. In addition, financing through general
revenues does not require the establishment of
additional tax-collecting mechanisms (Dougherty
and Tan 1991).

In low-income countries, where A.I.D. is the
most active, no good alternatives to government
financing may exist. Just as the context in low-
income countries may be too weak to support
project implementation, there may be little
capacity for financial support outside of the
central government, restricted though this
source is (Middleton and Demsky 1988). The
public financing of vocational education and
training may ". . . be the most feasible option in
economies or skill areas where private enter-
prises are relatively small and lack management
and training capacity" (World Bank 1988).
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Farms of Public Investment
In many developing countries, the central
government assumes responsibility for funding
the full expense of operating the public vocation-
al education and training system because local
or regional jurisdictions lack taxing authority.
Funds are channeled to training institutions on a
per student or per class basis. This does not
account for variation in need or capacity and,
more importantly, provides no incentive for good
performance. Institutions receive the same level
of funding regardless of their need or perfor-
mance. Moreover, because the central govern-
ment retains considerable financial control,
substantial programming flexibility is lost at the
local level.

Developing countries make little use as yet of
matchingfiutds. Under such a mechanism, the
central authority provides only partial support,
and the local or regional authority is required to
contribute matching funds. The matching
requirement lowers costs to the central govern-
ment, generates local investment in training,
provides greater financial stability to the training
institution, and could in some cases stimulate
program expansion. Unless legally restricted,
there is no reason why local matching funds
cannot come from private sources, as well,
through user fees or donations.

Categorical aid is used to provide funding for
additional educational services and, like the use
of matching funds, reduces the financial obliga-
tion of the central authority. Categorical aid is
used most often to stimulate training in critical
skill areas and to address social priorities, such
as programs for economically disadvantaged
groups. Without the stimulation of categorical
aid, important areas of change would be ignored.

Categorical aid is "seed" money used to encour-
age new programming. Partial support is given
to local educational jurisdictions if in return they
agree to contribute the balance of funding. In
this way, state funds are used in areas of high
priority, training activity is stimulated, and
central control is maintained over the use of local
funds. Once a program is established, the state
phases out support, and the local jurisdiction is
expected to assume full funding responsibility.

Both matching funds and categorical aid relieve
central governments of the burden of providing

the full costs of vocational education and train-
ing. They are not widely used, however, because
both require that central governments give up
some legal, administrative, and operational
control; that new taxing mechanisms be devel-
oped; and that the concept of publicly supported
vocational education and training be redefined to
include financing from local funds, user fees,
and collaborative arrangements with the private
sector.

Outcomes of Public Funding
Historically, general government revenues have
represented a limited, irregular, and unpredict-
able source of funding for vocational education
and training. Although governments generate
income through a variety of means, taxation
constitutes the main source of income. In many
developing countries, the tax base is very limited.
There is simply not a high enough level of
general wealth to produce substantial govern-
ment income. There also is less reliance on
broad-based taxes, such as income and property
taxes, which have considerable income-generat-
ing potential; more use is made of taxes which
produce limited revenues and are more sensitive
to fluctuations in the economy, such as custom
duties and excise taxes (Guthrie, Garms, and
Pierce 1988). In low-income countries, there is
less of a financial cushion; consequently, in
recession periods government revenues drop
immediately.

During the 1980s as the economic recession
deepened, vocational education and training
systems had to compete with other forms of
education for a decreasing share of public funds.
This resulted in underinvesbnent in vocational
education and training because the level of
recurrent funding available was no longer
sufficient to support program operation. As
discussed in Chapter IV, if training institutions
lack sufficient recurrent funding, they are unable
to recruit and retain qualified teachers, to
purchase essential instructional materials, and
to sustain program maintenance and upkeep.

At the same time, many vocational education
and training systems had become overexpanded.
Relatively high levels of support in the 1960s
and 1970s resulted in the development of
vocational education and training systems that
now are too extensive in relation to the level of
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financial support available from government
revenues.

Public budgets generally have not kept up with
institutional needs. As a result, training institu-
tions are chronically short of funds, and there is
considerable instability because the amount of
funding available cannot be predicted over the
long term. Annual allocations are often subject
tv wide changes from year to year. Donor
assistance in the form of grants or loans is used
to finance equipment and technical assistance,
but local funds are too limited to enable projects
either to be completed within time requirements
or to be continued after donor assistance is
phased out.

In many cases, government funds are not
sufficient to support present operations let alone
the expansion of activities. For these reasons,
public revenues represent an unstable source of
income. Thus, donors often work in environ-
ments that provide insufficient support for
project development, implementation, and
sustainability. One of the most important
priorities for donor organizations such as A.I.D.
is to assist central governments in addressing
critical policy issues, so that developing coun-
tries can begin to broaden the funding base for
vocational education and training.

Payroll Mums

Forms of Use
The earmarked payroll tax is the most common
alternative to the use of general government
revenues to support training. There are two
basic ways in which the tax is used. In the first,
the tax is used to support a national training
agency. This use characterizes the Latin Ameri-
can and Caribbean region (Inter-American Center
for Research and Documentation for Vocational
Training 1991). In other regions of the world, the
second way predominates: the tax is used to
provide grants or rebates to firms that provide
training services.

Typically, the tax levy ranges from 1 to 2 percent
of gross payroll. In some cases, smaller firms
may be exempt and larger firms may pay more.
The Brazilian government pioneered the use of
the payroll tax. In 1942, a special tax was levied
on enterprises in order to establish apprentice-
ship training centers for youth and to provide

upgrading to young salaried workers and em-
ployed adults. SENAI, the National Industrial
Training Services, was thus founded, followed in
1946 by SENAC, the National Commercial
Training Service. From the beginning, close
collaboration existed among government, em-
ployer, and worker groups, a principle encour-
aged by the International Labour Office and still
followed in most countries.

In most other regions of the world, the payroll
tax is used primarily to support a grant or rebate
scheme. This is the newest and most wide-
spread form of the payroll tax. Firms which start
or expand training programs receive grants or
rebates, depending on the kind, level, and scope
of training. Rebates may be issued on a cost-
incurred basis, as in Singapore and Tunisia, or
in the form of grants to establish in-firm training
systems, as in Nigeria and Zimbabwe.

Within these twc general uses of the payroll tax,
there are many variations and combinations
(Whalley and Ziderman 1989; Salome and
Charmes 1988). The Latin American countries
have a long tradition of institution-based training
administered through a national training agency.
To function successfully, the national training
agency must be free of self-serving domination
by either government or private groups. It must
truly represent the constituencies that it serves,
control its own budget, and possess the autono-
my to make policy and carry out decisions (see
Box V-2).

When employers and workers have a major voice
in the administration of the agency, there is a
greater probability that training funds will be
used for their designated purpose. In decentral-
ized systems, there is less of a tendency for the
central authority to divert funds for non-training
purposes. It is also easier to develop co-financing
agreements with industries, not only generating
additional sources of income, but also achieving
greater authority over the use of the funds.

In the past, Latin American countries made
relatively little use of the tax rebate scheme, and
consequently, less emphasis was placed on
in-firm training. Recently, however, these
countries have been moving toward a more
diversified use of the payroll tax, with combina-
tions of general revenues and user fees comple-
menting income from the payroll tax to support a
more diverse mix of training (Inter-American
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BOX V-2
Balanced Representation Critical to Success. of

National Training Agency

Colombia has been relatively successful in
achieving balanced and effective representation
on SENA's Notional Training Service) Board of
Directors. Decentralized, non-governmental
control has been achieved. The National Direc-
tor. who is named by the President of Colombia.
is a nonvoting member of the Board. The ten
voting members include four representatives of
the public sector: the Minister of Labor and dele-
gates from the National Planning Department,
the Ministry of Education, and the Ministry of
Agriculture. The four private sector members
are appointed by the institutions which they
represent: the national organizations for small
and large employers, the Chamber of Commerce,
and the agriculture association. One member
represents the largest union in the country, and
one member is appointed by the Episcopal
(Catholic) Conference.

Much of SENN& success is also due to the fact
that it decentralizes its operations to 19 regional
authorities, which have the responsibility for
local training operations. This ensures greater
local involvement and representation.

Center for Research and Documentation for
Vocational Training 1991). The trend is to
diversify the sources of funding as much as
possible in order to achieve greater financial
stability.

Low-Income Countries
In low-income countries, the use of the ear-
marked payroll tax to support a national training
agency would appear to be a reasonable choice
because individual firms have difficulty providing
the necessary range of training services. Grant
and rebate schemes seldom support total train-
ing costs, and small employers in particular
experience high unit costs of training since they
cannot capitalize on economies of scale. In
theory, national training agencies have the
potential to offer services that employers cannot
provide cost-effectively. Institutional stability
can be achieved, and services become available
that would otherwise not exist.

For a variety of reasons, however, the payroll tax
has been a less useful financing mechanism in

the low - income countries of the Caribbean and
Central America than in the middle-income
countries of South America. Tax evasion is a
major problem. The collection rate among
modern sector firms is high, particularly for
firms that employ 25 employees or more, but tax
evasion is the general practice for small firms,
nonunion establishments, and informal and
agricultural employers. In the case of low-
income countries with small formal economic
sectors, the payroll tax may not be a viable form
of income generation.

The payroll tax is often an oversheltered source
of income. It represents a large revenue pool
outside normal government channels. There
may be few checks on hov money is spent. On
the one hand, the national training agency may
overindulge itself, and on the other, the govern-
ment may siphon off considerable funds for non-
training purposes. In Panama, for example, only
15 percent of the income raised through the
payroll tax was used to finance INFOR, the
national training authority. Consequently, the
organization was seriously underfunded, training
was of low quality, and employers were disaffect-
ed. While this is an extreme case, the diversion
of funds is common practice. Governments,
hard pressed for financial resources, view the
training fund as an additional source of revenue
outside the normal taxing structure (see Appen-
dix B). Consequently, employers who pay the
tax often do not receive an equal value of
services in return.

In the Central American and Caribbean coun-
tries, the payroll tax has not been a successful
funding mechanism for several additional
reasons. Restricted economies, limited financial
resources, weak management and staff capabili-
ties, and an inability to capitalize on economies
of scale are all conditions associated with a low
level of implementing capacity. A national
training agency may be too complex an institu-
tional form given the low support capacity of the
implementing context.

Administrative control of funds and of the
training agency is crucial. In the countries of
Central America and the Caribbean, govern-
ments tend to exert greater control over the
national training agencies than in the South
American countries with well-established train-

Sources of Funding - 45
t-



ing traditions. This fact alone may account for
the relatively poor performance of national
training agencies in the Central American and
Caribbean countries. The agency is often
characterized by the same inefficiencies found in
other government agencies, and it may be
maintained as a large public bureaucracy to
serve a political constituency.

The difficulties experienced with implementing a
national training agency in a low-income country
suggest real limits to this model. Because
resources are often not well used, one of the
greatest challenges is to redirect resources to
better applications. Such changes require a
number of related actions: eliminating inefficien-
cies, reconceptualizing the role of the central
government, broadening the use of the payroll
tax, and developing more effective and less costly
training formats.

Middle-Income Countries
Evidence seems to suggest that as economies
modernize, the national training agency is less
suited as a form of training delivery (Salome and
Charmes 1988; Hultin 1987). In modernizing
economies, enterprises need greater in-service
training capability. Training has to be special-
ized, related to specifi:: work problems, conduct-
ed when needed, and celivered in firms on a
continuing basis. The grant and rebate scheme
is a better option because of the training flexibili-
ty it allows.

In general, national training agencies are not
characterized by flexibility. Once institutions
have been established, it is difficult to change
modes of operation. Whether some of the more
established training agencies can adapt quickly
and fully enough to maintain the support of the
Justness and industrial community is still open
to question (Ducci 1991).

Argentina and Chile have discontinued use of the
payroll tax, and Colombia redirects up to 50
percent of the revenue generated to support
training that is conducted outside of the national
training ag,:ncy. The institutional form itself
needs to change to attain sufficient flexibility in
meeting the training needs of employers.

In the case of large firms, grant and rebate
schemes offer several advantages. Large firms

have the capability and resources to set up their
own training, tailoring programs to their specific
needs and building a stable staff. Technological-
ly intensive production is more likely to renuire
more frequent training and retraining to the
specifications of the firm. For this reason, the
grant and rebate scheme is appropriate.

The case of Singapore is instructive. The ear-
marked payroll tax is used to achieve economic
restructuring. The tax is levied exclusively on
low wages to encourage the use of high capital
and advanced technology. The intended effect is
to upgrade the status of low-wage workers.
Firms that train and raise wages are exempt
from the tax. Basic training is being replaced by
assistance in mechanization and in advanced
skills training (Salome and Channes 1988).

South American countries, with a long tradition
of nonformal training institutions, support very
little enterprise-based training through their
national training agencies, even though the
overall need is in this direction (see Box V-3).
While training is targeted to specific industries,
the national training agency itself conducts the
training. These countries need to move to a
system that fully supports multiple uses of
payroll tax revenues, incorporating grant and
rebate schemes with an accompanying reduction
in programs administered through the national
training agency. It is extremely difficult, how-
ever, to get established national training
agencies to give up any resources.

BOX IT-3
National Training Agencies

Fail to Implement Enterprise-Based Training

Although there is a trend In Brazil toward more
enterprise-based training, it Is largely financed
through general government revenues, not
through the payroll tax, which continues to be
used almost exclusively to support SENAI and
SENAC. large companies with over 500 workers
may be exempt from part of the payroll tax if they
conduct training. The result is that SENAI and
SENAC administer relatively little enterprise -
bared training. INCE in Venezuela and 1NTECAP
in Guatemala have instituted similar procedures
with similar results.
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User Fees

Types and Uses ot Fees
The charge of user fees is an attractive concept
in that those who benefit most directly from
training pay its costs. There is also a built-in
quality control mechanism to the use of fees:
individuals are reluctant to invest in training of
low quality that offers poor career prospects. In
theory, then the widespread use of fees should
have the effect over time of eliminating poorly
functioning programs and stimulating the growth
of strong ones. Because the scope for expanding
tax revenues is severely limited in many develop-
ing countries, user fees provide a way to recover
costs and generate new income.

Fees can take many forms: a charge for the full
cost of training; a partial contribution based on
the ability to pay; general tuition fees; charges
for boarding, food, or tools; a direct labor contri-
bution; a community assessment; or a special
levy on employers.

In general, the use of fees is more effective as a
means of supporting nonformal, short-term
training than public pre-service training. Formal
instruction extends over a relatively long period
and, hence, is costly; the relationship between
education and job placement is not direct.
Individuals are more willing to pay for short-term
training that provides immediate employment
opportunity. Fees, however, are effective as a
way to finance pre-service training offered
through trade associations and employer groups
because such instruction is more clearly related
to future job opportunities.

Regardless of the type of fee and the form of
training, full consideration must be given to the
individual ability to pay. In low-income cour.-
tries, the general level of poverty restricts the use
of fees. Some evidence shows that as fees are
4.ncreased. fewer households are willing to pay for
vocational education and training. The greatest
effect of fees is felt among the poorest 75 percent
of the population (Gertler and Glewwe 1989);
those least able to pay the fee will erect not to
attend school. Box V-4 summarizes the effects of
fee levols on enrollment.

Limited experience (Gomes 1991) suggests that
fees are a viable financing alternative for voca-
tional education and training if combined with

BOX V-4
Infhtenoe of Fee Levels on Enrollment

The influence of fee levels on enrollment rates is
mixed. In the LAC region, universities that have
raised their fees have kept enreltnents high
(Schiefelbein 1987). University students, how-
ever, tend to come from affluent families that
have the ability to pay increased fees. In addi-
tion. the occupations for which university
students are being educated pay higher salaries
than those open to completers of vocational
programs. For these reasons, it is unclear what
the effect on enrollment rates will be if fees are
charged for vocational education.

A study In Malawi showed that fees could be
increased upwards to about 40 percent of cost
recovery before the excess demand for secondary
school placements would disappear (Bray and
Lillis 1988). The charge of fees probably discour-
ages students with less academic ability to enroll
in training programs. Fees, thus, contribute to
greater efficiency in selection. Questions of
equity, however, should not be ignored. Higher
fees also reinforce the enrollment disparity which
already exists between the more affluent and the
lower income groups (World Bank 1988).

other forms of support. As the proportion of
training costs that the student is expected to
cover through fees comes to exceed 50 percent,
there is a corresponding negative effect on
enrollment rates and program quality. The most
reasonable expectation in many developing
countries is to use fees for partial recovery of
training costs. The Educational Foundation of
Montes Claros (FEMC) in Minas Gerais, Brazil,
for example, assesses training fees according to
students' ability to pay. Fees range from 30 to
70 percent of training costs, and the remainder
is financed through scholarships, the sale of
services, and private contributions (Gomes
1991).

In most cases of government-financed vocational
education and training, fees are kept as low as
possible largely out of social and political con-
cern. Fees are expected to cover only a limited
portion of training expenses. In addition to
practical limits on the amount that individuals
can pay, politicians are sensitive to public
pressure. Substantial administrative problems
also often surround the collection and use of
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fees; administrative costs may approach the level
of income generated through fees (Bray and Lillis
1988). Governments in Nigeria, Ghana, and
Kenya at one time or another have had to
rescind fees due to public outcry. Because of the
political cost associated with the introduction of
user fees, many governments are unwilling to
consider this funding option (Psacharopoulos
and Woodhall 1985).

Private schools in general charge higher fees
than publicly financed institutions. They enforce
specific student selection criteria, and they
control the curriculum to a large extent Some
governments impose a ceiling on fees charged by
private schools and try to control admission and
instructional practices. Government attempts to
regulate private schools, however, have often
proven ineffective, particularly when the govern-
ment has no financial leverage. Box V-5 discuss-
es the relationship between proprietary schools
and government policy.

BOX V-5
Proprietary Schools

Proprietary schools represent the simplest type
of privately financed institutional training. In
the LAC region. few countries outside of Chile
have well-established proprietary systems of
vocational education. Government policy
makers often tend to look with disfavor on
proprietary schools because they feel that such
schools subordinate broader educational objec-
tives to the profit motive.

Rather than discourage such schools govern-
ments should consider remedial action. For
example. accreditation programs can be institut-
ed in order to ensure training quality. Propri-
etary schools relieve pressure on governments to
offer more vocational education and training
opportunities, and they often offer a more
flexible and cost-effective response to training
needs than government-financed programs can.

Government Subsidies
If national policy is to stimulate the development
of private sources of vocational education and
training, then one of the best options is for
governments to contribute subsidies to individu-
als or firms unable to cover the full cost of
training. This, in effect, enables schools to

maintain quality, provides a profit incentive,
stimulates the expansion of private training
institutions, and makes training more widely
accessible. At the same time, the cost to govern-
ment is less than the full financing of a public
system of vocational education and training.
Government subsidies do not replace fees but
are used to upgrade quality and stimulate the
generation of private training opportunities
(James 1987).

Governments should be encouraged to offer
direct financial assistance to training partici-
pants rather than set ceilings on user fees. If
governments do set fee ceilings below what an
unregulated market would charge, training
quality usually declines. Schools downgrade
quality in order to maintain profits. In addition,
there is no incentive for schools to expand
enrollment because their profits will not in-
crease. The effect is especially great over the
long run, as relatively few new schools will open
because of the low profit margin. And when fee
ceilings go below costs, schools will go out of
business if they do not downgrade quality
further. James (1987, 54) suggests that in
situations ". . . where the object is to increase
both quantity and quality . . . price controls
would seem to be a counter-productive device."

Fee ceilings may also create distortions among
the groups who gain access to training. Govern-
ments may impose low fee ceilings in an effort to
expand educational opportunity. The cost of
vocational education and training is held low so
that the poor can afford to enroll their children.
Greater inequity, however, may result if excess
training demand exists. Under such conditions,
greater competition for a limited number of
training places occurs because there is no
incentive for schools to expand training opportu-
nities. The more affluent are usually in a better
position to compete for placements. With greater
access to training, the more affluent may actual-
ly benefit more from low fee ceilings than do the
poor (James 1987).

When there is no government subsidy of fees for
private training, the most likely outcome is the
concentration of training at two levels: low and
high. For example, many individuals in develop-
ing countries now obtain training through the
extensive informal training "system" which exists
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alongside the informal economic sector (Fluitman
1989). Novices learn from master craftsmen
through work experience. Training fees are very
modest, and a limited set of low-level technical
skills is taught. Training flourishes because it is
inexpensive even for the poor.

In technical fields, on the other hand, high fees
can be charged because the training leads to
high-income occupations. Students are attracted
from affluent families able and willing to pay
high fees because of future status. and earnings;
the private rate of return is sufficiently high.
Training in many mid-range occupations, how-
ever, is not provided because the earning poten-
tial from fees is not great enough for the school.
Training costs are too high relative to the fees
that can be charged. Proprietary programs in
general tend to solidify around those markets
that have the greatest earning potential (see Box
V-6).

Government subsidies can help to correct this
imbalance. Spending "norms" are necessary, so
that inefficiencies can be eliminated and training
targeted to specific occupations. Without some
external control over how fees are used, schools
will simply provide training in those fields that
produce the greatest profit margin (James 1987).
In addition, the level of cost sharing is important.
When subsidies are too high, there is a reduction
in efficiency, instructional relevance, and cost
control (Bresser and Hultin 1990); there is less
incentive to provide high-quality training. When
subsidies are too low, there is less incentive to
provide adequate numbers of training places,
and the quality of the training tends to be low.

Student Loan Programs
Student loan programs have the potential
theoretically to offset the inability of students to
pay for training. Money is available when
needed; payment is deferred until training is
completed; and loans are repaid out of the higher
earnings achieved as a consequence of training.
Loan programs are common in the United States
and other developed countries for individuals
pursuing vocational education, but they are rare
in developing countries. However, nearly all
countries in the LAC region offer government-
sponsored loans to students pursuing university
education (Middleton and Demsky 1988).

BOX V-6
Infinenoe d Fee Structure on

Kinds at Training Offered

INACAP in Chile has been unsuccessful in
sustaining a number of high-level technical
education programs on a self-financing basis.
The capital investment and operational costs are
too high given the total income level that is
generated through user fee_ The training
institution cannot pay operating costs through
fees alone, and fees cannot be increased beyond
a certain point because enrollment will drop too
low for the school to maintain reasonable unit
training costs. Classes with high enrollments
are needed to achieve economies of scale.

Consequently, training is concentrated in fields
that have low training costs, high enrollments,
and large class sizes. Little training is given in
fields that require high capital investments in
machinery and equipment and small class sizes.
Some important technical fields are completely
ignored because of high operating costs and low
profits, even though there is high employment
demand.

For a loan program to be successful, it needs to
be managed prudently with real rates of interest
offered, and it must be supported by an effective
collection system. Many of the student loan
programs for higher education in the LAC region
lack these characteristics. Low fixed rates of
interest in countries with high inflation rates
have effectively converted student loans into
scholarships. In fact, the overall impact of
inflation largely explains why the present real
value of student loans is much lower in LAC
countries than it was a decade ago (Schiefelbein
1987).

Another important requirement for the success
of student loan programs is the willingness of
individuals to pay for training that was previous-
ly free. Student loan programs are most suc-
cessful when they finance training for higher
level occupations which pay relatively high
wages. More affluent students are attracted who
have greater ability to repay loans. Students
also are more likely to enroll, because they
perceive that the benefits of training clearly
outweigh the costs. Loan programs are more
appropriate, also, for financing short-term
training programs rather than long-term.

Sources of Funding - 49

U.)



Student loan programs are less effective when
targeted to disadvantaged and less affluent
populations and when used to finance training
for low-paying jobs. Borrowing through orga-
nized loan programs may be an alien concept to
many individuals, and their ability to repay loans
is restricted no matter how modest the sum
borrowed. Default rates tend to be very high
under such circumstances.

Diversifying Resources: Policy Concerns
One of the more urgent priorities for A.I.D. and
other donor organizations is to work with devel-
oping countries in broadening and strengthening
the financial foundation for vocational education
and training. Governments in developing coun-
tries will continue to some degree to finance
vocational education and training programs. In
some cases, no adequate alternatives to govern-
ment financing exist. In others, the external
effects associated with government support
justify some form of public investment. Most
governments, however, cannot continue and
should not continue to provide support at past
levels. There are too many demands on restrict-
ed resources from other levels of education and
other social sectors.

Several alternatives exist for dealing with limited
resources. In countries that have overextended
their training capacity in relation to their re-
sources, one of the most constructive options is
to reduce marginal programs and reallocate
resources. Resources are too limited to be
squandered on poor quality programs, and
opportunities must be created for new training
options. This situation calls for the reallocation
of resources.

Another option is to make better use of resources.
The unit costs of training must be contained,
student enrollments maximized, completion rates
raised, and completion cycles shortened. All
components of the training system must be
strengthened so that programs of high quality
will result.

Finally, a third option is to broaden the base of
financial support, the focus of this chapter.
Other sources of financing must be mobilized in
addition to public revenues. This requires
changes in government policy, new ways of
raising revenue, and new working relationships.
None of the major sources of funding for voca-

tonal education and training provides complete
answers to the financial challenge faced by
governments. In combination, however, these
other sources can provide partial answ rs.

Diversifying the financing of vocational education
and training will require A.I.D. and other donors
to work in new ways with government and non-
government agencies. The administration and
management of vocational education follow from
the pattern of financing. "If training is supported
through taxes and other levies on employing
enterprises, these enterprises should have a
large role in the management of expenditures.
Frequently this will mean that training institu-
tions are owned and managed by individual large
enterprises or by associations of employers with
common needs for skills" (World Bank 1988, 67).
In many-cases, changes in the sources of financ-
ing will require governments to play less central
roles in the management of training.

Diversification also means that A.I.D. must alter
the way that it conceives, designs, and imple-
ments training projects. Training modes are not
interchangeable as funding sources shift. How
projects are financed determines in part how
training can be delivered. Not only is the scope
and complexity of a proposed project limited by
resources, but the source of funds restricts the
kind of training solutions that can be considered.

The diversification of financing is linked to larger
policy questions of public spending and the role
of state intervention in development (Ducci
1991). Puzzling out the complexities of the
policy environment may be one of the more
formidable tasks associated with the diversifica-
tion of financing (Bowels 1988).

Macro-level conditions, such as political and
economic climate, affect the capacity to diversify
the financing of vocational education and train-
ing. For example, the policy climate must
provide incentives for investing in training,
advocate equity and opportunity, promote the
decentralization of government authority and
control, and link education and training with
development policy. If tax policies hamper
economic growth, employers will have little
incentive to invest in training; if employment
opportunities are limited, individuals will have
little incentive to pay school fees. The diversifi-
cation of funding sources may also mean that
more working capital must become available.
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The ability to diversify financing is restricted by a
country's course of economic development.
There is an imperfect but nevertheless important
relationship between a country's economic level
of development and the available range of
effective financing mechanisms.

As previously discussed, financing options are
severely restricted in low-income countries with
less well-developed economies. Even if it were
desirable, it would be difficult to develop alterna-
tives to government financing of vocational
education and training. Industry and its collec-
tive bodies are weak (Castro 1987). In these
countries, the potential to generate high levels of
training support through private sector initiatives
does not exist; the organizations to effectively
collect and distribute revenue, also, do not exist
(World Bank 1988). It is administratively diffi-
cult to collect levies from small employers; tax
evasion is high; training needs are not well
articulated. Few incentives exist for employers to
invest in training, and they are unwilling to pay
for services that they perceive as yielding few
benefits.

In middle-income countries, on the other hand,
there is considerably greater potential for shifting
the financing of training from the central govern-
ment to the users. In stronger and more techno-
logically advanced economies, enterprises
obviously have greater capacity to invest in
training. There are increased Job opportunities
and hence greater willingness on the part of
individuals to pay for training. The necessary
conditions exist for broadening the financial base
of training: a greater range of institutional forms,
more incentives to invest in training, and reason-
ably well-developed avenues through which
revenues can be generated.

Policy makers, then, must grapple with these
and other complex conditions. The need to ease
the burden of public financing will continue to be
a pressing concern in most developing countries.
How successfully this challenge is addressed will
depend on the willingness of A.I.D. and host
countries to take bold steps that lead away from
the traditional ways of financing vocational
education and training through public revenues
to new sources raised directly from the private
sector through the sale of training services to
employers and individuals.
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71Study Findings:

Implications for Policy

Developing countries face immense pressures to
provide greater opportunities for vocational
education and training with diminished re-
sources. Without a reasoned and measured
policy framework, these pressures can lead to
poor investment decisions.

Training investments do contribute to develop-
ment. "The social rates of return to different
modes of vocational training are nearly always
acceptably high" (Metcalf 1985, 9). Investments,
however, must produce programs of a quality
sufficient to contribute to development. Poor
programs, whatever the form, squander scarce
resources and close out potentially more effective
options. It is essential that good policy decisions
be made based on the contribution to develop-
ment each particular training alternative can
make and on the probability of successful
implementation within the particular country
context.

Many other factors also enter into decisions
about investments in vocational training, includ-
ing the characteristics of the existing training
infrastructure. Few programs can be developed
without fully considering the state of established
training institutions. Political objectives, when
linked with development plans, exert consider-
able influence, and resource levels within the
host country largely determine what can or
cannot be done.

Following is a summary of the findings and
conclusions of this study. The first section offers
recommendations for investment choices in
vocational training by type of training mode, with
particular emphasis on the Latin American and
Caribbean region. The second section provides
specific guidelines for conducting vocational
training in low-income and middle-income
countries. In the third section, project design is
discussed from the perspective of strengthening
an entire training system. A final section

describes the need to diversify sources of funding
and to undertake related policy reforms.

Program Mode

Formal Training Programs
The major distinguishing characteristic of formal
vocational education and training is its combina-
tion of academic instruction with skills training.
If training is of high quality, formal vocational
instruction can provide considerable flexibility
and adaptability, enabling participants to find
employment in a variety of work settings. The
fact that instruction is less job-specific than
some employers desire is largely offset by the
effectiveness of combining academic and voca-
tional learning. Investments in formal programs
are particularly important in countries where
there is a general absence of vocational and
technical instruction for school leavers
(McMahon 1988). All countries need multiple
training paths, and diverse economies require
diverse methods of training. Some countries,
however, have overinvested in formal training
capacity at the expense of the primary and
secondary education base. The major problems
associated with formal programs are excessive
program expansion and poor program quality.

Conventional formal vocational training pro-
grams are limited in their ability to provide
skill-specific training largely because they cannot
rapidly upgrade equipment, adjust curricula, or
focus on the skill needs of specific employers.
Formal training programs function best when
large groups of students are instructed in a
common, generic body of content that stays fairly
stable over time. There is a trade-off between
economies of scale and the specificity of instruc-
tion. Formal training responds very poorly to
market needs, and attempts to make it demand-
driven often duplicate training that can be
obtained more quickly at less cost elsewhere.
Formal training, therefore, should be encouraged
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only in those areas in which it has a compars Ave
advantage. In general, skill-specific training
should not be emphasized in formal programs.

A.I.D should approach investments in formal
vocational training programs with caution not
because school-based programs are unimpor-
tant, but because providing effective assistance
is very difficult. Formal programs are complex
operations, and, under weak implementing
conditions, they are difficult to implement and
sustain. To achieve internal efficiency, an
adequate resource base and qualified adminis-
trative and instructional staff are essential. A
favorable policy context and a strong organiza-
tional structure must support program develop -
m'nt. In many cases, though, the policy maker
is faced with an unfavorable implementing
context and a highly complex training program.

In most countries, the formal system is exten-
sive, typically absorbing about 10 percent of the
public education budget. A donor agency rarely
can provide comprehensive assistance, and a
limited activity such as physical plant renova-
tion will have little long-term impact on
program quality unless other system components
are also strengthened. Ministries of education
often use donor funds as a replacement for,
rather than as an addition to, government funds.
Consequently, donor assistance becomes ab-
sorbed into a resource-poor system. When donor
assistance is phased out, resources are spread
even more thinly than before.

Large numbers of students enter formal voca-
tional training programs with severe learning
difficulties, weak basic skills, and poor study
habits. Under these conditions, investments in
formal vocational training are not used well and
often cannot be justified by the rate of return,
which may be marginal, especially in low-income
countries. If resources are restricted and a
choice must be made between providing primary
education or formal vocational training, then the
investment should be made in primary
education.

If only limited investments in formal vocational
training can be made, they should be in the
areas of management development, instructor
training, and curriculum and instructional
materials development. Unless these compo-
nents are strengthened, investments in physical
resources cannot be effectively used. Physical

resources do not guarantee an effective instruc-
tional system, but they can help improve the
efficiency of an already well-functioning system.
The most cost-effective investments may be in
those systems that are already operating with a
fair degree of efficiency. Such systems are able
to make full use of the investment, thereby
increasing overall efficiency.

In the case of poorly functioning systems, the
best policy option is to provide either compre-
hensive assistance, thus strengthening all
components, or no assistance at all. If anything
less than comprehensive assistance is given, the
investment will have little long-term impact.
Caution should be exercised in order to prevent
encouraging, through comprehensive assistance,
the establishment of an overly expanded training
system that cannot be adequately supported
(Chapman and Windham 1985; Middleton and
Demsky 1988). The inevitable outcome is
poor-quality training and low cost-effectiveness.

In low-income countries, consideration should be
given to consolidating the formal training system
into a smaller entity that can reasonably be
supported and managed, with comprehensive
assistance given to such a smaller, stronger
system. This increases the probability of realiz-
ing long-term benefits from A.I.D. investment,

Another policy option is to limit support to a
single institution which, besides serving as an
exemplar, focuses on a restricted range of critical
skill areas. In order to determine the best way to
achieve cost-effective training, considerable
experimentation should occur, the primary
purpose being to develop an integrated and
effective learning system that can be replicated
within the host country context. A.I.D.'s sup-
port, therefore, should be moderate and should
extend over a ten- to fifteen-year period.

Nonformal Training Programs
It has often been suggested that nonformal
training projects offer better investment
opportunities because of their potential to impact
directly on employment generation. This study,
however, found no basis of support for this
opinion. Nonformal programs experience as
many problems in implementation as do formal
training programs, and program completers often
experience as many difficulties in securing
employment (see Appendix A).
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In the case of specialized programs designed to
address specific development needs such as
literacy or employment generation, there may be
no existing organizational structure capable of
supporting project implementation. Such
structures must be developed. With the atten-
dant political and operational problems, project
complexity is increased, and what initially
appeared to be a simple project may quickly
become very complicated.

Specialized nonformal projects, however, are an
important form of training for several reasons.
They can target specific development problems or
groups, they provide a relatively rapid and
flexible response, and they can be modest in
scale and implemented under less than ideal
conditions. In many of the smaller Latin Ameri-
can and Caribbean countries where A.I.D. works,
specialized nonformal programs may be the best
policy option. These countries often have
specific development problems that require
immediate attention. Programs need to be
designed which accommodate the particular
implementing conditions within the country, and
implementing requirements need to be reason-
ably modest in order not to overburden the
existing managerial and resource capacity.
Required program elements must be built into
the implementing organization to ensure
success.

The institution-based nonformal training sys-
tems established in many of the middle-income
countries of Latin America offer an appealing
model because they have proven to be an effec-
tive way to address development needs. Particu-
larly promising is their emphasis on upgrading
workers. combining institutional and firm-based
training, targeting smaller employers, and
training technicians and managers. They are
also integrating services into a "package" of
assistance to employers.

The most successful institution-based programs
are in countries that have long traditions of
vocational training. SENAI in Brazil, for exam-
ple, traces its beginnings to 1342; SENA in
Colombia to 1957; and INCE in Venezuela to
1959. A.I.D.'s assistance in the 1960s and
1970s helped support the development of these
successful systems. These countries are eco-
nomically stronger than the smaller countries of
the region and benefit from mature training

infrastructures capable of supporting program
development.

Currently, however, works in countries
that have less well-established training tradi-
tions and are less well-off economically. These
countries have neither a successful training
tradition nor sufficient resources to support an
extensive nonformal institution-based training
system. In many cases where a national training
authority has been established, the result has
been only marginally successful. The organiza-
tional structures are not sufficiently strong to
support institutional development. Two prob-
lems in particular plague these programs:
excessive government control and the overexpan-
sion of low-quality programs.

In many of the Central American and Caribbean
countries, national training boards are under the
control of the national government. Whatever
private sector representation exists on the
training boards is often ineffective, and these
programs tend to become overcentralized with
weak links to employers. Political concerns may
come to dominate decision making, and pro-
grams are staffed to fulfill political obligations.
The bureaucratic problems that often dominate
formal training systems may also come to
characterize national nonformal training
systems.

Some countries tend to build layers of training
programs and spread them among various
government ministries and agencies. These
programs are often underfunded and poorly
staffed and managed. In some cases, they are
also underenrolled, because the quality of
training is so poor that no one wants to attend.
Few of these programs, however, are ever aban-
doned completely. Because they serve a political
constituency, the tendency is to add new pro-
gram layers in the hope of demonstrating the
ability to successfully address development
problems. A.I.D. should not get trapped in this
cycle. The most reasonable policy position in
such a situation is to encourage and support
program reduction, consolidation, and resource
reallocation.

A.I.D. should not overinvest in nonformal sys-
tems for the same reasons that it should not
oveLinvest in formal training programs. If
investments are made, they should be targeted
to activities that have a reasonable chance of
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success and can have a major impact on the
training system. As in the case of formal pro-
grams, one option is to single out a program, or a
manageable group of programs, and provide
long-term, comprehensive assistance with the
objective of developing an exemplary institution.
Similarly, it may be better to invest in training
systems that are already working reasonably
well, thus achieving a degree of excellence, rather
than propping up low-quality systems. Many of
the countries in which A.I.D. works are desper-
ately in need of examples of cost-effective institu-
tions that can deliver quality training services.

In general, it is better to invest in training
technicians and first-line managers than in
training skilled and semi-skilled workers.
Upgrading and retraining are better options than
pre-employment training. Developing countries
often experience critical shortages of technical
first-line managers and skilled workers, which
limit the ability of their economies to expand.
Spreading assistance among many poorly
performing programs that aim to provide entry-
level training for semi-skilled workers should be
avoided, because the probability of any lasting
impact is remote.

Recently donors have expressed considerable
interest in employer-based training. Many
donors feel that the lack of relevancy and the low
quality of much vocational training may be
associated with working through government
bureaucracies. Donors are also interested in
more directly addressing the problems of eco-
nomic growth, employment generation, and
private sector development. However, there are
few successful examples of donors working
directly with enterprises. In the case of small-
and medium-sized employers, the necessary
administrative and management structure is
lacking to centralize services. Successful train-
ing programs have worked through intermediary
organizations, such as service centers, employer
groups, and trade associations. One long-term
implication may be that A.I.D. will have to target
activities directly to these nongovernmental
organizations, largely bypassing the national
government, in order to reach employers.

In general, small- and medium-sized employers
have the greatest training-related problems.
Large employers are able to organize flexible
nonformal training programs to fit their needs,

but small- and medium-sized employers do not
have the resources to invest in training, and they
do not know where to go for assistance. Their
needs are highly specific and the number of
trainees small, making it difficult to achieve
economies of scale. A major thrust in vocational
training activities in the next decade may be
directed at responding to the needs of small- and
medium-sized firms. If A.I.D. is interested in the
direct provision of assistance to small employers,
it must find a way to coordinate services to
them.

Training is more valuable if it is supplemented
by other services that enable the employer to use
training more effectively. These services are
intended to enhance the availability of capital,
improve distribution, expand markets, increase
the supply of raw materials, and encourage
better product design. Successful programs in
vocational training include a "package" of related
interventions that address the general con-
straints to private sector growth.

National Income Level

Low-Income Countries
It is difficult to implement and sustain training
projects successfully in low-income countries.
Resources are scarce, and management capacity
is generally weak. The best policy option is to
design administratively simple projects to be
funded over an extended period. Donor-assisted
projects often have been too complex to be
successfully implemented in many of the coun-
tries for which they were targeted. Given the
complexity of the projects and the conditions
under which they must be implemented, project
time spans have been too short and the demand
on local resources too great.

A.I.D., however, tends to work primarily in low-
income countries. Its training strategy must be
appropriate to the implementing conditions
within these countries. While specific conditions
may vary from country to country, successful
project implementation in low-income countries
suggests the general guidelines that are laid out
in Box VI-1 (Chapman and Windham 1985;
Herschbach 1985, 1989; Bowels 1988; Middleton
and Demsky 1988; Dougherty 1989; Fullan
1989; Verspoor 1989).
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Box VI-1
Guidelines for Project Implementation in LOW-IIICOME Countries

implementation cvacity. he most important
determinant of project design is implementation
capacity. Project size and complexity should not
be based on needs assessments. Low-income
countries have great needs but little implement-
ing capacity. Implementing capacity cannot be
developed concurrently with project implementa-
tion.

least cost. Investments should be made in
those training alternatives that are the least
costly and have the greatest potential for long-
term sustainability. This may entail working
through nongovernmental organizations and
private voluntary organizatIons, establishing
collaborative arrangements with employers, and
offering nontraditional program modes.

Simple prlects. Investments should be made in
programs that are administratively simple and
have modest resource requirements. Most forms
of publicly supported institution-based training,
for example. are too complex and too expensive
to be successfully implemented and sustained
over the long term. They lack the management
capacity, institutional support, and long-term
resources required to administer complex proj-
ects.

Modest initial bwestment Initial project invest-
ments should be modest in order to increase the
likelihood that training programs will be sus-
tained. Investments that are too large result in
an overextension of capacity and severely strain
existing resources. thus ensuring that projects
will not be adequately supported over the long
term.

Lori -term outiooic. Donor support should be
sustained over a relatively long period of time.
This is particularly important under poor imple-
menting conditions. Time is needed for man-
agement capabilities to mature and for projects
to become operationally embedded within the
existing social. economic. and political frame-
works. Project cycles of a decade should be con-
sidered, and even longer cycles may be appropri-
ate. The majority of successful training systems
have been developed over a fifteen- to twenty-
year period. The "permanent pilot" may be one
of the best implementing options.

Inaemental development. Successful projects
follow a pattern of incremental development.
Initial investments are small; considerable
experimentation takes place; expansion occurs
only after sufficient experience and success have
been gained. It is essential that project expan-
sion not take place until adequate management
and staff capabilities exist, and a system capable
of being sustained has been established.

Coneentnzted resources. Resources should be
concentrated in a limited number of programs
with adequate support. Flexibility should be
maintained in order to reduce training costs,
=prove efficiency, and enhance relevancy.
Resources should be focused on building the key
elements required for program quality. These
include management capability, staff develop-
ment, instructional materials, a certification
system, and job placement.

Recurrent costs. Projects frequently cannot be
sustained over the long term because they lack
sufficient resources. There must be an adequate
level of recurrent support in order to maintain
program quality. Project size and complexity
should be based on the availability of recurrent
funding over the expected life of the project. All
too often, however, funding involves shifting
resources away from other activities. only to shift
them back after a donor completes its work. In
the long run. this kind of assistance creates
training liabilities that cannot be supported at an
adequate level of economic return.

Unit costs. The unit cost of training is an impor-
tant variable. Project activities should be devel-
oped at costs comparable to local costs; other-
wise the probability of sustaining the activities is
seriously reduced. If local programs cannot
afford similar services once donor assistance has
ended, then the host country cannot be expected
to assume support for the training over the long
term.
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Middle-Income Countries
Given their greater resources, middle-income
countries have a greater capacity to support
multi-layered vocational training systems.
Because dynamic economies need diverse ways
to address manpower needs, training systems in
these countries should include a combination of
cost-effective training programs. For example, it
may be desirable for middle-income countries to
develop a two-stage system in which formal
institutions provide generic training and nonfor-
mal training programs provide skill - specific,
short-term training. Major policy considerations
for training program design and implementation
in middle-income countries include the points
summarized in Box VI-2.

Box VI-2
Guidelines for Project Implementation

In Middle-Income Countries

Private sector linkages. Establishing linkages
between training and employment is essential
to successful program planning, and these
linkages are particularly important at the
local level. As economies develop and become
more sophisticated, employers demand more
from training systems. The existence of
linkages then becomes vital to the implemen-
tation of successful training programs.

Cost contairunent. Because the private
sectors in middle-income countries are more
developed, these countries enjoy considerable
potential for cost containment through collab-
orative efforts with employers. Training proj-
ects should maximize these opportunities.

Retraining and upgrading. Many middle-
income countries are attempting to
restructure their economies following the
private-sector, export-led development model.
This is especially true in the Latin American
and Caribbean region. Under these
circumstances, vocational training should
emphasize retraining workers and upgrading
skills. The most pressing need of employers
is to improve quality and productivity, and
the vocational training system should focus
on this objective.

Rehabilitation. Given current resource con-
straints. middle-income countries should
focus investments on the rehabilitation of
training institutions rather than on the estab-
lishment of new programs.

Improving Program Quality and
Sustainability

Implementing Context and Project Complexity
Donor agencies, in general, have yet to solve the
problem of sustaining vocational training proj-
ects. Some economists have argued that the
problem is one of investing in the wrong type of
training, and they advocate the use of maneower
and cost-effectiveness studies to guide invest-
ment decisions. This study, however, suggests
that the most serious problems are achieving
program quality and sustainability, and that the
most critical challenge is working effectively
within the complexities of the implementing
context. The particular training mode is not as
important to success as the combination of
social, economic, and political conditions that
will foster program stability, efficient use of
resources, long-term development, and effective
links with employers.

External and internal efficiency are linked
through the interdependent relationship of
implementing context and project complexity. If
project requirements far exceed the implement-
ing capacity, there is little likelihood that quality
training programs of any type can be implement-
ed or sustained.

The projects most likely to succeed are those
with high implementing support and low design
complexity; whenever possible, A.I.D. should
attempt to achieve this combination. Projects
with high support and high complexity may
succeed if a strategy of incremental expansion is
followed. Conditions of low support and high
complexity should be avoided; the most likely
outcome is poor training quality and lack of
sustainability. In the case of low support and
low complexity, the best strategy is to implement
a "permanent pilot" project.

System and Organizational Requirements
Training projects are implemented within the
context of training systems. The major task of
the donor is to assist in the development of
system capabilities necessary to attain the
training objectives and sustain operations after
donor support ends. If the required system
capabilities ,:e not developed, the project will
ultimately fail.

At the operational level, developing strong
management and instructional staff capabilities
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is crucial. Strong management is a precondition
for successful project implementation and
sustainability. All levels of management involved
in the project must be addressed: administru-
bon, support, and instruction. Furthermore,
management development should be viewed as
an ongoing process and must be supported
throughout the life of the training activity.

There is a direct relationship between the quality
of the instructional staff and the quality of
instruction. In most cases, it will not be possible
to rely on local recruitment of instructional staff.
Pre-service training does not have to be exten-
sive, but it must be available. Pre-service
training, moreover, must be coupled with in-
service training and supervision. This is impor-
tant in directing instruction towards achieving
project objectives. The combination of in-service
training and instructional supervision character-
izes the more successful programs and is one of
the most cost-effective ways to enhance quality.

Recruiting technically qualified individuals and
then training them in classroom instruction and
management skills is cost-effective. Licensing
and certification requirements help to ensure
quality. More effective staff can be developed if
the optrating unit has control over recruitment
and hiring.

Nonformal specialized training programs may
have the greatest, need for staff training. They
recruit staff from many different sources, and
there are usually few controls on staff quality.
Although individuals from business and industry
may have technical skills, they often lack basic
academic skills.

A.I.D. should avoid overinvestment in tools,
machinery, equipment, and facilities. The lesson
learned from private voluntary organizations is
instructive: excellent training results are often
obtained with modest material investments.
Moreover, a modest level of investment may
actually improve the likelihood of program
sustainability because recurrent expenditure
requirements are kept to a minimum. In partic-
ular, overinvestment in elaborate instructional
facilities should be avoided, and greater use
should be made of institutional collaboration
with employers.

One of the best ways to improve instructional
efficiency is to provide an adequate supply of
instructional materials. In many developing

countries, instructional resources are simply not
available. Technical content should be regularly
upgraded through the use of prepared instruc-
tional materials, which requires only moderate
resources. Providing textbooks and print materi-
als may be three to four times more cost-effective
than providing teacher training for poorly per-
forming staff.

Small- and medium-sized f -ms, in particular,
benefit from instructional materials that enable
them to train their own staff. Considerable
amounts of technical content relating to new
technology can be embedded in instructional
materials that are kept current. These materials
may also provide a partial solution to the prob-
lem of delivering specialized instruction to small
groups of individuals.

The capacity of local teachers to develop simple
instructional materials should be fostered, since
such a capacity enables them to enrich and
supplement their own teaching. The devel-
opment of local capability reduces reliance on
government- and foreign-produced materials and
can reduce costs. There is also a greater proba-
bility that instruction will be adapted to the
needs of local employers.

Central American and Caribbean countries have
a major problem in achieving economies of scale.
Countries with populations of two and three
million do not have a potential pool of specialized
users large enough to make the cost of produc-
ing technical material reasonable, particularly
when frequent revision of materials is necessary.
This is one of the most pressing policy problems
that A.I.D. could address, particularly because
instructional materials can have such a decisive
impact on program quality. Possible options
Include combining government and private
sector capabilities, increasing market size by
addressing both public and private training, and
supporting and financing the regional develop-
ment of instructional materials.

Training system design should be balanced and
sequenced. Total system requirements must be
addressed in project design; otherwise institu-
tional distortion is introduced. Sormc system
components must be developed before others. It
is particularly important to address the dynamic
and uncertain project elements, such as man-
agement, and not focus exclusively on the more
static project elements, such as facilities and
equipment. System overload should be avoided
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by designing projects that do not overextend the
existing resource and institutional framework,
and by not initiating training before the system
is adequately developed. The tendency to design
overly complex projects which consequently
are poorly implemented and cannot be sustained

should be avoided. It is best to start out small
and expand incrementally as system capabilities
are developed.

Training systems operate within organizational
structures. Complex projects involve working at
all organizational levels. They depend on the
cooperation of policy and planning organizations,
support agencies, line agencies, and operating
units. This often requires considerable coordina-
tion. Many low-income countries lack the
resources and the degree of efficiency or integra-
tion among organizational levels necessary to
support program implementation. Resources
may be spread too thinly or may be allocated to
low priority activities. Project support among the
different organizational levels may be uneven, or
a particular level may exert undue influence on
project implementation. Successful implementa-
tion requires adequate support of all levels; in
particular, the operating unit must be given
sufficient support.

One approach would be to design less complex
projects, reducing project scale and deemphasiz-
ing broad national objectives in favor of limited
objectives with a reasonable probability of
successful accomplishment. Another approach
is to divide implementation into phases, following
a plan of incremental development that allows for
considerable experimentation, feedback, and
modification. Large-scale implementation should
be attempted only after the organizational
structure itself has proven to be sufficiently
strong and enough experience has been gained
to know what works.

Diversifying the Finance of Training
Most developing countries still rely heavily on
public revenues to finance vocational education
and training. With increased deLnands on public
funds and declining resources for education,
governments cannot maintain adequate levels of
funding for program implementation. As a result
of inadequate and unstable funding, the quality
and sustainability of training programs have
declined.

One of the more pressing policy considerations
for A.I.D. is to work with developing countries to
strengthen and broaden the financial base of
vocational education and training through
diversifying the solaces of funding. Policies are
needed that encourage less reliance on public
funding, greater use of private sources of
funding, and increased involvement on the part
of employers in the training process. A.I.D.
should apply its experience and leverage to
assist developing countries in exploring broad
range of alternative sources of finance.

There is no simple answer as to how training
should be financed. Funding options depend on
the local implementing contest, level of national
development, and training mode under
consideration. An important task is to identify
the benefits and constraints of each funding
option in a given context.

In low-income countries, public funding will
continue to be important because few other
options exist. The social and external benefits of
training may outweigh the individual benefits,
thus justifying public investment. These
countries, however, need to use their resources
more efficiently. Their training systems often are
vastly overextended, and an important function
may be to eliminate marginal programs and
reallocate resources.

In middle-income countries, it will be important
to broaden the tax base by changing the tax
structure and by ensuring the effective
administration and collection of taxes. Regional
and local jurisdictions will also require the
authority to tax. Government and donors will
have to develop new partnerships with business
and industry and with community organizations
in order to tap private sources of funding. In the
past, A.I.D. has generally worked with govern-
ments. Now A.I.D. will have to form relationships
with nongovernmental organizations and private
associations. Changing the way in which
training is financed will also affect the way in
which training projects are designed and
implemented.

Addressing the complex policy issues involved in
broadening the funding base poses a major
challenge for host countries and donor
organizations alike. Central governments will
have to relinquish a measure of control over
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resources and their use. The interests of
competing groups in society will have to be
balanced and the outcomes of change assessed.
Establishing a favorable climate for policy
dialogue and reform represents a very
constructive role for A.I.D. to play in the 1990s.

Conclusion: Vocational Education
and Training in the 1990s
A.I.D. faces a significant challenge, and an
equally significant opportunity, in providing
support for vocational education and training. In
Latin America and the Caribbean, policy makers
will continue to grapple with the problem of
providing more and better quality training.
Spiraling population growth, rapidly expanding
cities, lagging formal economies, and the bur-
geoning need for employment all of these
factors combine to increase the demand for
greater educational and training opportunity,
even in the face of increasing financial con-
straints. Vocational education and training
projects, however, have been difficult to establish
and sustain, particularly in the low-income
countries in which A.I.D. works. Clearly the
challenge is to do better with fewer resources.

As A.I.D. moves into the 1990s, it has the
opportunity to build on its considerable experi-
ence by broadening its focus. Policy makers,
donors, and planners need to give much greater
attention to understanding the implementing
context, appraising project complexity and fitting
projects to local contexts, assessing the system
requirements of training programs, and
broadening the sources of funding. Introducing
change into contexts that are poorly understood
is difficult; sustaining projects that have
overextended existing implementing capability is
impossible; and providing effective training is
unlikely if system components do not work well
together.

Issues of program quality, sustainability, and
effectiveness must continue to occupy the
forefront of policy deliberations among donor
organizations and developing countries.
Successfully addressing these issues requires a
broader planning focus. Only with such a focus
will countries be able to implement vocational
education and training programs that contribute
to sustainable economic growth.
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Appendix A:

Project Review

Select Projects in
Vocational Education and Training

Introduction
A.I.D. has built up considerable experience in the
design and implementation of technical assis-
tance projects in vocational education and
training. Results, however, have been mixed.
Some projects have succeeded, while others have
fallen short of expectation, experienced consider-
able difficulty in implementation, or become
hostage to the political and economic environ-
ment. Even in the case of less successful
projects, however, valuable lessons can be
learned.

This review identifies factors that contribute to
project success or failure. Twenty-four training
projects that A.I.D. has conducted were ana-
lyzed. The purpose of the review was to identify
the common variables that affect project imple-
mentation.

Of the 24 projects reviewed, three were located in
Asia, five in the Caribbean, four in Latin Ameri-
ca, three in North Africa and the Middle East,
and nine in Sub-Saharan Africa. Average project
duration was three years; the shortest project
was one year in length and the longest eight
years. The average A.I.D. contribution was $4.7
million. Twenty-one of the projects were in
nonformal education, two were in formal educa-
tion, and one was mixed. Project components
included the construction of training facilities,
the purchase of commodities, the provision of
participant training and technical assistance, the
development of curriculum and instructional
materials, the conduct of surveys and studies,
and the establishment of loan funds.

The projects chosen for analysis varied greatly in
objectives, scope, design, and intended target
population. In some cases, training activities

were an integral part of larger projects; in others,
the development of a training system was the
major project activity.

The projects were selected for review because
audit or evaluation reports were available. In
some cases, reports were excluded because they
had little information to contribute. Neverthe-
less, the conclusions reached can probably be
generalized throughout A.I.D. training-related
projects.

Limitations of Data
Ideally, project performance should be evaluated
against two standards: (1) the relative impor-
tance of project objectives to the achievement of
national development objectives, and (2) the
degree to which these objectives were realized.
This review focuses mainly on the second
standard. Project documentation did not provide
sufficient information to assess the importance
of project objectives. Although the appropriate-
ness of project objectives was discussed in some
cases, most evaluations assumed that project
objectives were valid. Most reports did not
clarify the basis of establishing project objec-
tives, and evaluators generally focused on the
attainment of project objectives. If a high
number of objectives were realized, the project
was considered successful.

One measure of project effectiveness is the
percentage of the enrollment target achieved.
Another is job placements. The reports con-
tained insufficient information to make detailed
judgments about either.

Accurate cost information should be included in
every project evaluation because cost is critically
important to the question of project sustain-
ability. Particularly useful are comparative data
on project costs vis-a-vis local costs for specific
activities. Unit training cost is an important
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indicator of program effectiveness. In general,
however, cost data were lacking in the project
evaluations. There was insufficient information
in the documents reviewed to make any type of
accurate comparison feasible. The reviewer's
impression, however, is that overall project costs
were high. Annual average per-student training
costs of $2,000 to $4,000, or higher, were the
norm in many cases.

Evaluations must share enough common infor-
mation to facilitate analysis. A full assessment
of project outcomes cannot be made based on
the information currently available. Given the
above limitations, it appears that the project
evaluation procedure in general needs to be
restructured to yield more complete information
for comparative analysis.

Summary of Factors Contributing to Project
Quality and Sustainability
Issues of program quality and sustainability are
at the forefront of policy concerns. Most devel-
oping countries are faced with complex training
problems, but the resources they have to address
these problems are severely limited. Poorly
conceived and implemented projects only further
strain already overextended resource bases.

Successful vocational education and training
projects have been extremely difficult to imple-
ment. A.I.D.'s experience bears this out, and it
is probably not much different from the experi-
ence of most other donor agencies. Only a few of
the projects examined accomplished most of
their objectives to a reasonable degree. In these
cases, implementation reached the operational
stage, and there was a measurable impact as
well as a fair probability that the host country
would sustain some of the project elements over
the long term. Four or five of the projects could
be placed in this category. Serious implementa-
tion problems, however, plagued most of the
other projects. Objectives were not attained, and
performance was substandard. Impact was
marginal, and there was little probability that the
project would have sustainable results. More
than half of the projects reviewed fit into this
group. The remainder fell somewhere between.
Clearly, one of A.I.D.'s more urgent needs is to
improve the project implementation process, so
that there is a reasonable probability that project
activities can be successfully sustained.

No single project evaluation or audit report gav 2
comprehensive insights into why projects were,
or were not, successfully implemented. Collec-
tively, however, a number of factors are consis-
tently demonstrated by the projects.

What makes projects work? Factors identified as
contributing to successful project implementa-
tion include the following:

A.I.D. and the host are in agreement about
the project goals and how they can best be
achieved. The project is planned collabora-
tively, with major responsibilities jointly
addressed. The host takes an active part in
all phases of the project, and a strong
mentoring relationship develops.

The host country and institution have a
strong, continuing, and long-term commit-
ment to the project they meet their
commitments for resources and staff, they
assign a high priority to the project, and they
deliver on time.

Key individuals take the responsibility for
meeting project objectives they obtain the
help of others, eliminate project bottlenecks,
solve operational problems, and improvise
and adapt as necessary.

Contractual agreements and procedures for
achieving project objectives are clear, A.I.D.
keeps project delays to a minimum, there are
few unanticipated changes, and the contrac-
tors deliver on time.

All parties involved exhibit strong manage-
ment. Responsibilities are clearly indicated,
reasonable time lines are developed, adequate
resources are available to carry out the tasks,
performance is monitored and reviewed, and
performance expectations are clearly
identified. If management capabilities are
lacking, they are developed; support systems
are established, and the organization is
strengthened as necessary.

The project is reasonable in size and can be
implemented within the constraints of
existing capabilities and resources. Basic
project assumptions are realistic.
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In summary, successful projects are collabora-
tively planned and implemented. The host
country or institution values the project, com-
mits resources, and assumes major responsibili-
ties. Contractual obligations are clear. The
project objectives are realistic and mutually
agreed upon. Strong leadership and manage-
ment capabilities exist. Support systems are
developed, and the organization itself is strength-
ened if necessary. The project does not overex-
tend the capacity of the organization to success-
fully implement activities.

What makes projects fail? Factors that contrib-
ute to lack of success include the following:

The project is overly complex; it cannot be
successfully implemented with existing capa-
bilities.

The project duration is too short; objectives
cannot be accomplished within existing time
and resource constraints.

The host staff is lacking in capabilities, the
host institution is unable to recruit and retain
qualified staff, the project lacks sufficient
numbers of mid-level technical specialists, or
an adequate staff development program is
missing.

The counterpart's contribution is not made,
technical inputs are delayed, recurrent funds
for program maintenance are inadequate, or
funds are not released on time by the host.

The project's management capacity is weak
the management system is cumbersome,
supervision is poor, lines of authority are
unclear, decision making is uncoordinated,
project leadership is weak, and no system for
developing management skills exists.

Financial accounting and record-keeping are
poor, reporting is inaccurate, cost estimates
prove inaccurate, errors, omissions, and
inconsistencies are found in the contract, or
delays in nego'lAting the contract and amend-
ments occur.

Misunderstandings and conflicts between
parties develop regarding project outcomes
and financial obligations, the government

makes changes in the project, or contractors
do not deliver services.

Project backstopping is slow and cumber-
some; delays are experienced in construction
schedules.

The demand for training or the availability of
trainees was not adequately assessed. Faulty
assumptions are made regarding the complex-
ity of training, the ability of the students, or
the capabilities of staff.

Assumptions about job placement opportuni-
ties prove to be faulty. Program completers
cannot get jobs, because no placement
mechanism exists, labor demand is low, or
the level of training is inadequate or
inappropriate.

Conclusions
Project design and performance can be markedly
improved if the following points are considered:

In low-income countries, organizationally
simple projects should be designed, as the
management capacity is not available to run
complex projects, related institutional support
is unavailable, necessary resources are lack-
ing, and employment opportunities are
limited.

In general, the length of training projects
needs to be extended. At a minimum, most
projects need a decade of assistance before
they are self-sustaining. Management
capability needs to mature, and it takes time
for the project to become operationally
embedded within the existing economic,
political, and social framework.

Funding should be modest initially and in-
creased incrementally as experience and
success are gained. The tendency to infuse
projects with large amounts of funding over a
relatively short period of time should be
avoided. Funds cannot be used weir, institu-
tional distortion occurs, and the esr.ential
managerial and organizational stru tures are
not developed sufficiently to sustain project
operation.

Project costs should be comparable to local
costs; otherwise, the probability of sustaining
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the project is seriously reduced. If local
programs cannot afford similar services, then
the host country cannot be expected to
assume support over the long term. USAID
must expect to assume all of the capital,
operating, and recurrent costs for each project
service, unless it is one which the host can
and expects to support over the long term.

Local input and commitment are essential for
all pro.) ..-:t phases, including all levels of
project design and operation.

Projects are more successful if they give
substantial attention to strengthening the host
countries' institutional and organizational
capabilities, including management capacity.

Counterpart staff are crucial for project suc-
cess. Projects are more successful if they
provide staff training prior to other project
activities. The practice of training staff con-
currently with project implementation should
be avoided.
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PROJECT SUMMARIES ASIA
Project
Indonesia, 1979-1983. Rural Works Project. Non-
formal training. US $3m; GOI $46m; loans $25m.

Objectives
Improve rural construction projects; construct training
center; provide training.

Outputs
Good progress, but some shortfalls in construction:
training provided.

Problems
Delays on the part of the Government of Indonesia to
provide technical inputs: delays in the release of
funds; lack of technical capability; financial account-
ing not provided.

Source
Fritz ler. G.G. 1980. Memorandum Report No. 2 -4-
97- 80 -19. Rural Works Indonesia. USAID/
Indonesia.

Project
Pakistan. 1984-1990. Baluchistan Area Development.
Nonformal training. Cost figures unavailable: non-
formal training component not disaggregated from
total project budget.

Objectives
Provide participant training; train local staff.

Outputs
On target.

Problems
Lack of counterparts; recruitment of qualified local
staff.

Sauce
LaPorte, R.; Hill, R.O.: and Anderson, J. 1987.
Interim Evaluation of the Bali (chistan Area Develop-
ment Project. 391-0479. Washington, D.C.: 'IVT
Associates.

Project
Thailand. 1966-1972. Rural Nonformal Education
Mobile School. Nonfonnal, pre-employment training.
US $7m; GOT amount unknown.

Objectives
Provide commodities, participant training, and
technical assistance in project design, management,
and evaluation; establish system of 54 mobile training
centers; establish five regional polytechnic schools;
improve Bangkok polytechnic.

Outputs
45 mobile training centers in operation; one regional
polytechnic upgraded; four polytechnics equipped with
tools and equipment 80,000 individuals enrolled; 431
professionals trained abroad.

Problems
Inadequate recurrent funds for program maintenance;
facilities, equipment, and materials barely adequate;
equipment repair and replacement problems.

Sauce
Giovanni, R.S.; Armstrong, L.T.; and Jansen, W.H.
1981. Thailand: Rural Nonformal Educadon The
Mobile Trade Training Schools. Project Impact Evalua-
tion No. 25. USAID/Thailand.
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PROJECT SUMMARIES CARIBBEAN

'Troject
Caribbean regional, 1982-1987. Regional Skills
Training. Nonformal training. US $4.77m.

Objectives
Establish training network with support services;
develop information system; train staff; develop
instructional modules; train unemployed youth.

Outputs
Process of institutionalization proceeding well;
information system established; 70-90 percent place-
ment rates for trainees; high-quality training.

Problems
Insufficient funds budgeted to support network;
information not being used effectively; structured
training plans lacking.

Source
Comings, J.P.; Girling, R.H.; Rawlings. E.; and
Saaveda, L.E. 1987. Evaluation of the Regional Non-
formal Skills Training Program. 538-0073. USAID/
RDO/C.

Project
Dominican Republic, 1980-1983. Training and
Advisory Center for Women. Nonformal training and
advisory service. Cost figures unavailable.

Objectives
Establish general training and advisory service center,
provide skill training for formal and informal sector
employment; provide network support and advisory
services; provide skills upgrading; provide technical
assistance.

Outputs
Center development on target; training seriously below
target; network development on target.

Problems
Questionable if employment/income earning potential
eadsts for trainees; training areas need to be carefully
selected; ineffective management system.

Source
Dore, E.W.; Gir ling. R.H.; and Reichmann, R. 1983. A
Mid-course Evaluation of a 'Ruining and Advisory
Center for Women (APEC/CENAM) in Santo Domingo,
the Dominican Republic. Washington. D.C.: Interna-
tional Center for Research on Women.

Project
Dominican Republic. 1983-1988. Human Resources
Development Project. Nonformal skills development,
skills training, and loan fund. US $5.4m; GODR
$1.4m.

Objectives
Provide technical assistance to training institutions;
provide student loans; provide faculty loans for
additional study; provide loans to institutions for
commodities.

Outputs
Student loans efficiently disbursed; faculty and
commodity loan components not implemented;
improved computer capability.

Problems
Inadequate follow-up; capacity to provide labor market
studies lacking; poor performance by contractor, poor
technical assistance performance; ,7ithdrawal of sup-
port by key institutions; devaluation of peso.

Source
USAID /Dominican Republic. 1985. Turnan
Resources Development Project for the Dominican
Republic. 517-0127. Mid -term evaluation.

Project
Jamaica, 1978-1982. Manpower Planning, Training,
and Employment Project. Nonformal, short-term
training. US $950,000; GOJ $650,000.

Objectives
Provide training in labor market and employment
information collection, interviewing and evaluation,
and test development; develop vocational and job
counseling techniques.

Outputs
All outputs qualitatively deficient; activities incomplete
or never done.

Problems
Project overly ambitious and unrealistic; resources not
effectively used; political issues delayed funding;
country inputs substantially below initial projections;
quality of technical assistance uneven; purchased
commodities inappropriate in some cases; resources
inadequate to achieve objectives.

Source
Johnson, F.. and Taggart, R. 1984. Manpower
Punning, 71-aining and Employment. Project Evaluation
Summary. Part II. 532-0047. USAID/Jamaica.
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Project
Jamaica. 1983-1989. Basic Skills Training Project.
Multiple activities. US $13.4m; GOJ $49.9m.

Objectives
Assist the Human Employment and Resources
Training Trust; upgrade and expand nonformal skills
training programs and formal technical institutions;
provide loans to institutions for commodities; provide
technical assistance.

Outputs
Three academies established; administrative structure
developed; failed to achieve objectives related to non-
formal training; some facility upgrading accomplished;
participant training short of target.

Problems
Management capabilities lacking; project too complex;
poor contractor performance; political interference;
high training costs.

Sources
Blank. L. 1988. A Review of RCA/GE Inputs into the
Non-formal Skills 71-aining Component of the Basic
Skills Training Project. USAID /Jamaica.

Kelly. T.F.. and Kenneke. L.J. 1989. An Evaluation of
the Basic Skills Training Project (Jt, maica). Newton.
Massachusetts: Educational Development Center.
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PROJECT SUMMARIES LATIN AMERICA

Project
Ecuador. 1978-1981. Small Business and Employ-
ment Generation. Nonformal training. US $442.400:
recipients $460,000.

Objectives
Train and place 90 men, 150 women, 100 mothers.
and 30 young men.

Outputs
37 men completed training; 8 women received on-the-
job training; 69 mothers completed training, 8
employed; 10 young men placed.

Problems
Unrealistic targets; lack of staff: inability to attract
trainees: trainees lacked basic academic skills: man-
agement insufficiencies; counterpart contribution not
made.

Source
USAID/Ecuador. 1981. Small Business and Employ-
ment Generation. Memorandum Audit Report No.
1-518-81-19.

Project
Ecuador, 1979-1982. Employment Generation and
Placement of Marginal Youths. Nonformal PVO. US
$377,000; other $659,000.

Objectives
Strengthen institutional quality: develop curriculum
and instructional materials; conduct labor market
studies: upgrade instructional staff; train and place
students.

Outputs
Mixed progress in strengthening institution; 10
percent of materials developed; mixed progress with
labor market studies; mixed progress with staff
upgrading; 20 percent achievement (Of training ob-
jectives.

Problems
Major organizational and administrative problems;
implementation overly complex; staff development
program not initiated; staff lacked basic communi-
cation skills; weak curriculum; lack of equipment and
materials.

Sauce
Lamb, G. 1980. Technology With a Human Touch:
Vocational Skills 'llyitining for Disadvantaged Youth.
OPG 518-0007. USAID / Ecuador.

Project
Honduras, 1984-1992. Advisory Council for Human
Resource Development (CADERH). Nonformal service
center. US $14.159m.

Objectives
Develop competency-based curriculum materials and
certification examinations: develop capacity to conduct
needs analyses; develop media and materials produc-
tion capacity.

Outputs
Good progress in materials development; difficulties
with needs analyses; media development on target.

Problems
Lack of sufficient mid-level technical specialists; goal
of self-sufficiency unrealistic; completion date of
project underestimated.

Sources
McNeil, J.; Milbrath. R.; Paredes, E.; and Herschbach,
D. 1989. Evaluation of Centro Asesor para el Desar-
roll° de Recursos Humans de Honduras (CADERH).
Los Angeles: Juarez and Associates.

Tucker, W.W.. and Gloetzner, J.T. 1987. Evaluation
USAID/ Honduras CADERH Project. Washington. D.C.:
Academy for Educational Development.

Project
Paraguay, 1977-1978. Vocational Institute. Non-
formal PVO. US $390,000.

Objectives
Construct facilities; upgrade electrical installations.

Outputs
All objectives achieved.

Problems
No major problems.

Source
USAID /Paraguay. 1980. Vocational Institute. Project
Evaluation Summary, Part I. 526-0507.
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PROJECT SUMMARIES NORTH AFRICA AND MIDDLE EAST

Project
Egypt. 1980-1984. Vehicle Maintenance Training
Project. Nonformal training. US $4.5m.

Objectives
Establish training center for transportation sector;
provide technical assistance; provide participant train-
ing; achieve training target of 200 in first year, 540 in
following years.

Outputs
Project performance generally poor, construction
behind schedule; participant training six months
behind schedule; 85 individuals trained to date.

Problems
Lack of agreement among USAID. contractor, and
transport syndicate; delay in customs clearances and
construction; weak leadership; political issues dis-
tracting.

Source
USAID/Egypt. 1984. Vehicle Maintenance Training
Final Evaluation. 263-0114.

Project
Jordan. 1979-1982. Vocational Training Project.
Nonformal training. US $2.125m; GOJ $3.025m.

Objectives
Construct and equip Yajourz trade training center;
train staff; provide technical assistance for instruc-
tional design.

Outputs
Construction behind schedule; commodities remain to
be procured; staff training on target.

Problems
Construction schedule too ambitious; complexities of
host country contracting.

Source
USAID/Jordan. 1981. Vocational Training. Project
Evaluation Summary . 278-0238.

Project
Morocco. 1980-1985. Social Services Training Project.
Nonformal training. US $6.5m; GOM $7.2m.

Objectives
Improve the quality and range of skill training oppor-
tunities for Moroccan youth; improve the administra-
tive and management capability of the Ministry of
Handicrafts and Social Affairs.

Outputs
Most project activities behind schedule.

Problems
Original project design not complete; misunder-
standings developed; management cumbersome; local
institution support weak; capacity to place trainees in
labor market uncertain.

Source
Bredie, J.W.B., and Abou-Sayf. F.K. 1983. Social
Services Training Project. Mid-point Evaluation Report.
608-0157. Washington, D.C.: Creative Associates.
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PROJECT SUMMARIES SUB-SAHARAN AFRICA

Project
Botswana. 1985-1991. Junior Secondary Education
Improvement Project. Formal education. US
$16.318m; GOB $6.193m.

Objectives
Develop curriculum and instructional materials; train
teachers; strengthen system planning, management,
and supervision capabilities.

Outputs
Curriculum and instructional materials development
behind schedule; good progress made on developing
system components.

Problems
Lack of qualified mid-level counterparts to implement
project activities; project management capacity not
strong enough; project backstopping cumbersome and
slow; unrealistic time line for completing work.

Source
George, R.; MacKenzie. B.; Belding. B.; and Fuller. B.
1988. Junior Secondary Education Improvement
Project Mid-project Evaluation. Washington. D.C.:
Louis Berger.

Project
Djibouti. 1980-1985. Human Resources Development.
Nonformal training. Cost figures unavailable.

Objectives
Construct training facility; recruit and train staff;
develop curriculum; develop placement office;
strengthen management.

Outcomes
Construction on time and below cost satisfactory
progress in staL recruitment and training; curriculum
development component not implemented; manage-
ment training not achieved.

Problems
Government removed key component; ability level of
entering students low; lack of job placement opportu-
nities; no formal system for improving management
skills of counterparts.

Source
Norris, M. 1984. Human Resources Development,
Djibouti Project Evaluation 603-0006. USAID/
Djibouti.

Project
Ghana, 1976-1980. Nonformal Community-based
Vocational Education Project. Nonformal training
centers. US $1.9m; GOG $1.476m.

Objectives
Conduct training courses: provide administrative
services; increase annual tr sling output to 460 per
center; establish new center; establish national
coordinating office.

Outputs
Achieved 60 percent of outputs.

Problems
False reporting of placements; job retention rate not
met.

Source
Barnett. SA., et al. 1980. End-of-project Evaluation of
OIC/Ghana Phase II Nonformal Community-based
Vocational Education Program. Westport, Connecticut:
Barnett and Engle.

Project
Ghana, Lesotho. Liberia, Sierra Leone, Togo. and
Zambia. 1977-1981. Opportunities Industrialization
Centers International. Nonformal training centers. US
$8.3m.

Objectives
Support OICI central office; establish training pro-
grams; achieve target of 1,669 trainees by 1979.

Outputs
Training centers established; training goal short (only
773 by 8/79); financial self-sufficiency not achieved.

Problems
OIC/Togo expended 80 percent of funds by project
mid-point inadequate and inaccurate reporting; cost
data not available; placement data not available.

Sources
USAID. 1980. Effectiveness of Opportunities Industri-
alization Centers International in Establishing Voca-
tional Training in Developing Countries. Audit Report
No. 81-27. Washington, D.C.: U.S. Agency for Interna-
tional Development.

Barnett, SA; Huntington, R.; and Kroll, J. 1987. An
Evaluation of OIC International: Its Institutional Devel-
opment Performance, Impact, and Cost Effectiveness.
Westport, Connecticut: Robert Nathan Associates,
International Science and Technology Institute, and
Stanley A. Barnett.
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Project
Kenya, 1977-1981. African Manpower Development
Project. Participant and in- country training. US
$1.431m; GOK $265.378.

Objectives
Meet critical requirements for management and skilled
manpower, award annual training grants; provide
short-term specialind training.

Outputs
Targeted goals for training appear to have been
achieved.

Problems
Basic purpose of training questionable in light of
manpower projections and placement record; complete
roster of participants unavailable.

Source
USAID /Kenya. 1981. African Manpower Development
Project. 698-0384.

Project
Liberia, 1978-1983. Vocational Training Project.
Formal vocational education. US $5.9m; GOL $7.9m.

Objectives
Upgrade staff; revise curriculum; renovate facilities:
strengthen support systems; achieve training capabili-
ty of 500 annual completers.

Outputs
After two years, none of the objectives achieved due to
dispute between contractor and Government of
Liberia.

Problems
Dispute concerning staffing and contract terms;
errors, omissions, and internal inconsistencies in
original contract; delays in negotiating contract
amendments; substandard contractor performance;
deficiencies in ability government to manage and
administer contract.

Source
USAID/Liberia. 1980. Problems Arising from an
A.I.D.-financed Host-country Contract Between the
Government of Liberia and Prairie View A&M Univer-
sity. Audit Report No. 80-89.

Project
Liberia, 1980-1984. Youth On-the-job Training
Project. Nonformal training centers. US $495.000;
GOL $481,000; private sector $300.000.

Objectives
Achieve 400 annual training completions with 75
percent placement rate; retrain semi-skilled workers.

Outputs
57 completers; increase in number of participating
employers.

Problems
Faulty assumptions about length of training required
(program doubled from one to two years): training and
placement rates not achieved because of inefficiencies;
basic skill level of entrants too low; coup reduced
implementation period by half; cost of training
$15.000 per program completer.

Source
USAID/Liberia. 1984. FYnal Report on Youth On-the-

job 'Ruining Project. PD-A4Q-060.

Project
Senegal. 1979-1983. YMCA Vocational Training
Project. Nonformal job development. US $1.8m; GOS
$1.6m.

Objectives
Assist youths in acquiring marketable skills: achieve
annual output of 280; provide technical assistance to
establish programs; construct facilities; purchase
equipment.

Outputs
Project costs underestimated, and additional funding
needed to meet objectives; no program completers;
training behind schedule; construction delayed;
equipment delivery behind schedule.

Problems
Inaccurate cost estimate by grantee; poor project
management and cost control by grantee; personnel
hired before required; lack of agreement between
technical assistance personnel and counterparts; poor
prospects for employment of program completers;
counterparts inadequately prepared.

Source
USAID/Senegal. 1981. The YMCA Vocational Training
Project in Senegal Needs Improved Management arid
Administration. Audit Report No. 0-000-81-112.
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Project
Togo, 1979-1982. La Kara Skills Development Training
Project. Nonforrnal PVO. US $612,000.

Objectives
Conduct socioeconomic survey, nutrition survey. and
technical survey of craft production; construct training
center; provide training to women.

Outputs
Socioeconomic survey completed but of low quality
(unsound methodology); nutrition survey limited to
only one group; technical survey not undertaken;
construction unsatisfactory: two buildings condemned.

Problems
Project management lacked technical skills; field
activities poorly supervised; lines of authority unclear;
limited monitoring by project staff; weak headquarters
support; decision making uncoordinated.

Source
USAID/Togo. 1981. La Kara Skills Development
Training. Project Evaluation Summary. 6980388.12.
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Appendix B:

Case Studies

Advisory Council for Human Resource
Development, Honduras

Introduction
The Advisory Council for Human Resource
Development (Centro Asesor para el Desarrollo
de Recursos Humanos de Honduras CADERH)
was established in 1984 to address the private
sector training needs of Honduras. CADERH
was originally approved by USAID as a pilot
activity and funded through an operational
program grant. Subsequent amendments
extended the life of the project, increased the
amount of funding, and broadened the scope of
activity. CADERH is now a fully operating
service center, linked with its private sector
membership through an executive board.
Although it is anticipated that some income will
be generated through services provided to
members, CADERH relies on USAID for financial
support. A proposal is now being formulated to
establish an endowment fund for CADERH to
ensure long-term support.

Background
CADERH evolved from an informal discussion
group formed through the initiative of an USAID
official to elicit from members of the private
sector their views on how training services could
be improved in Honduras. A lack of trained
employees was one of the major factors limiting
productivity. At the same time, the existing
vocational-technical training system was charac-
terized by a lack of standards, low levels of
cost-effectiveness (high dropout and low job
replacement rates), poor communication with
employers, and the absence of effective systems
for identifying training needs and for monitoring
training results.

Of particular concern was INFOP (Institute
Nacional de Formacion Professional), a semi-

autonomous public training institution financed
by the private sector through a payroll tax. High
overhead expenses, underqualified instructors,
lack of instructional relevancy and quality, and
poor coordination were all issues of major
concern to employers. Although employers were
paying the bill for INFOP, they had little say in
the way training was delivered or in establishing
standards for its quality and substance. Em-
ployers did have two representatives on the
tripartite board of directors, but actual authority
rested with the public sector members who had
the controlling votes. In large part, it was this
frustration with INFOP that created a receptive
climate for the creation of CADERH (Kelly et al.
1985).

After nearly two years of weekly discussions,
USAID financing was obtained for evaluations of
training in Honduras and for a study tour to the
United States. The purpose of the evaluations
was to assess training capability in Honduras
and to identify crucial problems. The purpose of
the study tour was to acquaint key individuals
with other training systems and, in particular,
training methodologies which might be applied to
private sector training needs in Honduras.
Subsequent project amendments and continued
funding enabled CADERH to develop an organi-
zational framework, formulate a definite plan of
action, and implement a long-term program for
addressing employment-related skill needs.

With a membership of approximately 300,
CADERH has grown quickly. It has its own
office building, an executive director, and three
staffed and functioning departments: Vocational
Education and Testing, In-plant Training Needs
Analysis and Programs, and Multimedia and
Materials Production. An independent board of
directors, composed of 15 members, administers
CADERH. While CADERH currently relies on
USAID for financial support, additional income is
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generated through membership fees. Future
income is expected to be generated by a loan
fund, the provision of training needs assess-
ments and certification services, and the sale of
training materials and media (McNeil et al.
1989).

CADERH's Services

CADERH is a modification of the service center
concept in which several interventions are
delivered in coordination. Training-related
problems are addressed together with other
problems encountered by employers, thus
ensuring a fuller use of training. At these
centers, services may be provided directly or
referrals may be nEade to other agencies;
CADERH opts to provide services directly.
Activities center around three core components.

Curriculum development and trade certification.
Component I is designed to improve the quality
and relevance of training. A major problem
encountered by employers is that the quality of
training throughout Honduras is uneven; more-
over, there is considerable uncertainty about the
qualifications of applicants. Employers have no
reliable method of determining what skills an
applicant has been trained in or to what level of
proficiency. The lack of adequate instructional
materials, a preponderance of unqualified
instructors, weak instructional capacity, and an
absence of private sector involvement in func-
tional planning all contributed to poor-quality
and irrelevant training. Component I is designed
to bring quality and standardization to training.

CADERH is presently developing competency-
based instructional (CBI) materials in six trade
areas, with additional trade areas in the initial
stages of planning and design. The private
sector and ten training centers are involved in
programs designed to train instructors in the use
of CBI strategies and materials.

In the development of CBI materials, CADERH
has established and maintained close links with
employers. Volunteer trade advisory committees
composed of employers, highly skilled workers,
and vocational training instructors help define
the general standards for a trade, which, in turn,
are developed into sets of specific performance
objectives and assessment items. Instruction
thus refizcts work requirements, and student

progress is based on predetermined, standard-
ized performance requirements. The instruction-
al format is modularized, providing considerable
flexibility and compensating for the lack of
qualified teachers. This format also helps
improve student achievement and retention rates
and reduce instructional time and cost. Perhaps
most importantly, instruction can be standard-
ized over time and location, thus providing
uniformity throughout training programs.
Because instructional content is uniform,
program completers can be expected to perform
at specified levels.

A uniform certification system can also substan-
tially reduce uncertainty about training quality.
Standards for a trade are translated into specific
performance objectives. These performance
objectives are then validated by a larger group of
employers and skilled workers and form the
basis for developing certification examinations.
The certification process is used for screening
potential employees, evaluating present employ-
ees, and certifying the competence of graduates
of training institutions. Uniformity is thus
achieved in the initial skill level of workers.

CADERH has developed certification tests in six
trade areas and will complete tests in four others
soon. The certification tests need to be validated
through practical field trials; at present, they
appear to be too difficult and the performance
standards unrealistic (McNeil et al. 1989).

The development of certification tests and the
creation of instructional materials are linked:
the standards developed for certification also
serve as the standards for preparing the compe-
tency-based instructional materials. To date,
over 300 modules have been produced in the six
trade areas, in addition to orientation modules
and modules in mathematics. The full impact of
the CBI program now being used cannot be fully
assessed until it has been widely implemented.
In locations where the CBI materials are being
used, results are positive, with a reduction in
instructional time of as much as 50 percent, a
program retention rate of 80 percent, and a job
placement rate of 70 percent. Cost averages
about $0.25 per person-hour of instruction.
Roughly 130 instructors and administrators
have received training in the use of CBI materi-
als (McNeil et al. 1989).
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In general, the development of a CBI system is
costly. Materials development is a labor-
intensive, time-consuming process which re-
quires considerable trial and revision; teachers
must be trained in its use; and system mainte-
nance costs are generally high. The unit cost of
competency-based instruction is high unless it
can be implemented in many locations. For this
reason, CADERH must continue to implement
the CBI program as widely as possible.

Truining needs analyses and in-plant truining.
Component II focuses on the private sector. The
industry-specific training needs analyses are
conducted on an in-plant basis and are used for
identifying training requirements. It is possible
to gauge the impact of training on employment
generation, product quality, and productivity.
Training is given to address specific production
requirements. These programs are expected to
be carried out in firms that anticipate or are now
operating in the free zone industrial parks, thus
stimulating exports.

Component II is one year behind schedule
because of delays in technical assistance and
because policy constraints on the training fund
have not allowed its use for in-pk.at training. To
date, two industry-specific training programs
have been approved for financing, though no
training programs have been conducted.
CADERH currently lacks the staff to conduct
analyses, and the problem of developing a high-
quality team will probably remain (McNeil et al.
1989). Once Component II becomes fully opera-
tional, however, it has the potential to directly
and quickly impact on productivity and quality,
thus enhancing the competitive ability of Hondu-
ran business. Moreover, the income generated
through services will provide operational support
to CADERH.

Multimedia and training materiaLs production.
Component III is designed to address the long-
term need for low-cost, high-quality training
materials. A range of services is provided:
printing, binding, and distribution of CBI materi-
als; photocopying; production of audiovisual
material; and desktop publishing activities. Most
of these services are provided to other activity
centers within CADERH, although some outside
work is done.

The Training Materials Bank disseminates
training material developed by the project and

serves as a clearinghouse and source of training
materials for plants and training centers, thus
helping to institutionalize the activities of Com-
ponents I and II. The Bank also draws on a
number of international sources for obtaining,
adapting, and reproducing low-cost multimedia
training materials.

The income-generating potential of Component
III appears to be greater than anticipated. The
present level of self-financing is 61 percent. A
large proportion of this income comes from
internal services to other units of CADERH;
nevertheless, the potential for serving outside
clients equally well exists (McNeil et al. 1989).

Assessment at Results
The success that CADERH has so far achieved
can be attributed to a number of factors. First,
and perhaps most important, it is an organisa-
tion established by employers for the purpose of
serving their needs. Employers participated in
the initial discussion stages, have played a major
role in defining activities, and oversee operations
through the executive board. Membership is
voluntary; individuals and firms join because of
the benefits that will flow directly to them. Thus
they have a major stake in CADERH's success.

CADERH must continue to respond to employers
or it will lose its effectiveness. Expanding the
participation of the private sector and of labor is
a continuing challenge. Membership, at around
300, has remained relatively small, despite
efforts to expand. CADERH must reach small
employers, in particular; they have the greatest
training-related needs and the least capacity to
deal effectively with these needs.

CADERH is following a course of incremental
development. The project started small and
focused at first on developing policies and a plan
of action. It has expanded as resources have
become available and its organizational capabili-
ties have been developed. It is now at a critical
juncture; it needs to pause, regroup, and sharp-
en its ability to complete the tasks at hand.
CADERH has probably been overly ambitious in
setting goals, some of which it cannot fully
address with its present capabilities.

USAID leadership has been effective. Of particu-
lar importance is the fact that CADERH has been
allowed to mature as an organization. It will
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need at least a decade of guidance and assis-
tance by USAID before It will be truly self-
sustaining. Technical assistance has targeted
developing the institutional capabilities of
CADERH to nurture its own growth; at the same
time, CADERH staff have taken considerable
initiative in formulating and implementing
development plans.

The services of both contractors have been
disappointing. In part, this is because CADERH
lacked the capacity as an institution to absorb
and fully use the services being provided. The
first contractor, moreover, was probably incom-
petent. While the replacement contractor
performed markedly better, there were still
widespread difficulties. The contractor overstat-
ed its abilities and proved incapable of accom-
plishing some tasks. The contractor performed
best in training instructors and providing short-
term technical experts. It performed least well in
the development of certification tests and train-
ing needs assessments.

As an organization, CADERH has developed
considerable capabilities. While it has benefited
from the presence of technical assistance teams,
its capabilities for addressing instructional
design and certification testing within the
Honduran context probably now surpass those of
any U.S.-based team. Ironically, it is the failure
of contractors to perform satisfactorily that
forced CADERH to take the initiative to complete
tasks which would not otherwise have been
successfully resolved. In the process, the
organization has learned much (McNeil et al.
1989).

CADERH, however, needs to expand its coopera-
tive linkages with other institutions serving
similar needs. The human resource base in
Honduras is small, and CADERH needs to draw
on the resources of other service providers and to
concentrate resources by linking with others.

In 1986, Amendment ELI to the project contract
added a component designed to assist vocational
training centers directly, and in 1987 the project
was further amended to expand this activity.
The results have been highly satisfactory.
Vocational centers now serve poverty areas
targeted for help. Funding was provided for
building and equipment modernization, imple-
mentation of competency-based instruction and
certification, and training for center staff.

Centers also have access to a revolving loan fund
for purchasing production materials. Consider-
able operating expenses are recovered though
production activities, with a current costs
recuperation rate of 44 percent. Ten centers
have been assisted, with five more in various
stages of upgrading. Placement rates appear to
be high (70 percent). Increases in cost-effective-
ness and higher retention and job placement
rates appear to be associated with the CBI
system. These centers have proven to be a cost-
effective way to upgrade the Honduran labor
force, with 2,000 qualified workers currently
trained. By any index, this project component
has been highly successful (McNeil et al. 1989).

The limited application to date of the CBI pro-
gram to private sector training shows promising
results, with as much as 15 percent improve-
ment in productivity. Only a few industry-
specific needs assessments have been conduct-
ed, however, and major problems surround the
use and administration of the loan fund. More-
over, the problems accompanying the delivery of
training to private sector firms are considerably
more complex than those associated with the
delivery of services to public institutions. If
CADERH can surmount these difficulties, it will,
indeed, have a major and long-term impact on
manpower development in Honduras.

Sustainability and Replicability
The overall development of CADERH has been
impressive. It has been measured, steady, and
directed. There have been problems, but these
have been addressed; whenever satisfactory
solutions could not be found, workable alterna-
tives were developed. Planning has been wise.
Monitoring and evaluation have guided decision
making. USAID has provided critical support.
The USAID advisor works directly with CADERH
on a day-to-day balls, which has been crucial to
the program's success.

To what extent, however, can program success
be sustained over the long term? CADERH is
still evolving as an institution, and its full
potential has yet to be realized. In order to
achieve its potential, CADERH must address four
major problems:

it must secure a self-sustaining financial base
which will enable it to carry out its
instructional functions;
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it must restrain personnel growth over the
long term;

It must recruit, train, and retain the mid-level
staff essential to carrying out its activities
effectively; and

it must reach an accommodation with INFOP.

CADERH's current financial capability, as
demonstrated by the amount of income generat-
ed, shows that it is highly unlikely to survive
without the assistance of an outside source of
funding, whether it be USAID, another donor, or
income from the payroll tax (McNeil et al. 1989).
Over the long term, CADERH cannot depend
entirely on its income-generating activities to
support the organization. Consistent - even if
modest - support will be needed throughout its
life.

Ideally, service centers such as CADERH should
operate on a cost-recovery basis. Costs, how-
ever. cannot always be recovered, at least to the
exti. ..tquired to fully support operations.
Clien. .mand is not always consistent. Income
during slack periods is not sufficient to cover
expenses, and there is often a considerable delay
in recovering fees. Charges must be kept low in
order to attract clients. Small firms in particular
have very limited resources; even collectively,
small firms may not be a good source of financial
support for service centers. Finally, the market
size must be large in order to ensure a reason-
able financial return. This is not the case in
Honduras now, and it may never be the case
unless CADERH is successful in providing
services to INFOP and the formal educational
sector.

In the earlier stages of the project, it was as-
sumed that CADERH could become self-suffi-
cient through marketing its services by 1992.
This goal was very unrealistic. There is no
known case of a service center operating suc-
cessfully without outside support. The proposal
to establish an endowment assistance fund is
sound and should be supported, p-ovided
operational costs can be kept low in order to
keep the fund intact.

Even if CADERH could approach self- sufficiency
through the provision of services, it might not be
desirable to do so. The need to generate income
would dominate decision making, influencing the

form as well as the substance of activities.
Policy should not be subordinated to profit.
CADERH needs the flexibility to target activities
that have development impact but low profit -
making potential. To eliminate this flexibility
would eliminate the effectiveness of CADERH as
an institution for facilitating change. While
income-producing activities are important, they
should not be expected to be the sole source of
support.

Sustainability is directly affected by staff size.
Service centers have a tendency to increase staff
as they expand servis-s. This tendency should
be resisted. The need for services is rarely
constant, so there can be considerable down-
time during which salaries are paid but little
constructive work done. Unless staffs are kept
small, the costs of wages and benefits can
eventually outweigh the value of the services
provided to clients.

CADERH is now engaged in considerable devel-
opment work. Some of this work can probably
be done less expensively though contractual
hires, as opposed to direct hires. In the near
future, moreover, CADERH needs to make the
decision to focus on a select and limited number
of activities which it can efficiently manage,
which best address its mandate, and which are
cost-effective. CADERH needs to contain its
growth in personnel while at the same expanding
its activities by supporting and linking with other
service providers. One of the most direct ways in
which CADERH can be effective is to assist in
the development of other Honduran intermediary
service providers. Rather than attempting to
provide direct assist- -.ce, CADERH should learn
to make referrals. By working through other
service providers, staff size can be kept within
reasonable limits while, at the same time, a
range of services can be provided.

The success of CADERH, like that of most
organizations, depends largely upon its manage-
ment capability. In particular, CADERH must
maintain a complex network of collaborative
relationships. It must efficiently manage its own
structure, which has heavy development and
production Ichec..,iles. CADERH has effective
adrninistr;.tors at Ihe top level, but insufficien-
cies at the mid-levk I range are impairing its
efficiency and effectiveness. Weaknesses exist,
moreover, in the ability to locate and employ
needed consultants and technical assistants.
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Over the long term, CADERH cannot succeed
unless it can address these needs. In this
respect, CADERH is similar to other organiza-
tions in developing countries; programs are not
sustainable because of the lack of mid-level
personnel. While personnel growth needs to be
restrained, the quality and productivity of the
mid-level staff must be kept high.

Finally, CADERH needs to negotiate a rap-
prochement with INFOP, the key institution in
the country's publicly financed nonformal
training system. CADERH began with the
limited objective of reforming INFOP. When
these reform efforts were thwarted, CADERH
became, in essence, a rival organization.
CADERH's long-term success probably depends
on developing a constructive working
relationship with INFOP. In the first place, in
order to become cost-effective, CADERH must
expand the scale of its services, and this can
only be done by offering services that
complement, not duplicate, those of INFOP. For
example, at present both are engaged in
producing instructional materials. While the
quality of the materials produced through
CADERH is unquestionably superior, the organi-
zation will ultimately need to market them to the
institutions served by INFOP if it is to approach
cost-effectiveness; otherwise, the market size will
simply remain too small. Similarly, services that
are currently offered by both organizations drain
away scarce resources.

The training challenges faced in Honduras are
diverse enough for both organizations to focus on
areas of specific responsibility through coordi-
nated efforts. Furthermore, employers are
already paying for training services through the
1 percent payroll tax, and CADERH will continue
to be faced with reluctance on the part of em-
ployers to pay additional fees for identical
services, even if their quality is higher. Finally,
INFOP, possessing the government's mandate to
coordinate the Honduran training system, has a
major stake in controlling the political context,
and CADERH needs a positive political climate in
the long term if it is to be successful.

To what extent can CADERH be replicated in
other countries? CADERH's present success is
due in no small part to the efforts of two USAID
officials. One of these individuals successfully
guided its inception and early development,
forming a solid foundation for subsequent

growth. The other official has been associated
with CADERH since its beginning, thus providing
essential continuity throughout different stages
in the development process. Moreover. USAID
has been involved on a day-to-day basis, so the
degree of interest, advice, monitoring, and
assistance is much greater than would normally
be associated with USAID projects. A climate of
trust and respect exists, and a very close and
effective working relationship has been developed
with Honduran counterparts. Whether a similar
relationship can be developed in other projects is
problematic, but such a relationship is critical to
project success.

The experience of CADERH with two different
U.S. contractors is instructive. In both cases
performance was inadequate, although the
second contractor performed at a much higher
level. Contractors focus on delivery dates,
activities, and products, not on the long-term
development of human capabilities. To be sure,
many activities are designed for local staff, but
staff capabilities must be nurtured over a long
period of time, through a mentoring process
which a contractor cannot provide. In the case
of CADERH, the two USAID officials played this
role, which has contributed greatly to the dem-
onstrated success of the project.

The technical components of CADERH are not
overly complex. CADERH has developed and
implemented a reproducible instructional deliv-
ery system which can be used in other Latin
American countries. What is required is ade-
quate leadership on the part of USAID and the
development of the local capabilities Intial to
successfully implement the project. Human
not material resources constitute the major
factor conditioning the success of the project.
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Basic Skills Training Project, Jamaica

Introduction
Considerable optimism surrounded the planning
of the Basic Skills Training Project in 1982. The
new government of Prime Minister Seaga was
formulating policies aimed at reversing the
economic stagnation that had plagued Jamaica
for the preceding seven years. Training was to
be an integral part of this policy, and the govern-
ment and the private sector would work together
to revitalize the economy. The Basic Skills
Training Project would help strengthen the
partnership.

As the Basic Skills Training Project nears com-
pletion, however, there is considerably less
optimism. The project has not met its estab-
lished objectives. The government and the
private sector did not form a partnership, and
the training system in Jamaica was not revital-
ized. If anything, a progressive deterioration has
occurred in vocational training capability
throughout Jamaica. What was intended to be a
broadly based project strategy became focused
instead on establishing and operating four new
schools as part of the Human Employment and
Resources Training (H.E.A.R.T.) Trust, a key
element in Prime Minister Seaga's economic
development program.

Many officials feel that the fundamental objec-
tives of the Basic Skills Training Project were
sacrificed to the political objectives of the
H.E.A.R.T. Trust. Employers are angry because
they must now pay a payroll tax for which they
feel they receive 1 ttle in return. Directors of
training institutions are disillusioned because
the assistance they expected did not materialize.
Some members of the National Training Board,
designed to coordinate and guide implementation
of the new initiative, feel they were let down by
USAID, because the mission did not stop the
redirection of the project.

What went wrong? The Basic Skills Training
Project is an example of a project that went out
of control. It cannot be termed a failure because
it had some marked successes. Academies have
been established which are examples of well-run
training institutions. but the overall quality of
the instruction they offer is uneven, and the
project will not accomplish its objectives. Funds
were diverted from other elements of the

Jamaican vocational training system to support
the academies. Those objectives that were
realized were costly and probably cannot be
sustained.

Background
When the Basic Skills Training Project was
approved in 1983, skills training services in
Jamaica were provided through a loosely struc-
tured, uncoordinated "system" spread through-
out nine government ministries. The Ministry of
Education, for example, operated three levels of
training programs: pre-vocational education in
130 high schools; vocational education in seven
technical high schools, which enrolled 6,000
students aged 14-17; and technician and mid-
dle-management training in the College of Arts,
Science and Technology, which enrolled 1,700
full-time, 1,000 part-time day, and 800 part-time
evening students. The Ministry of Youth and
Community Development (MYCD) conducted
handicraft training in 67 Community Centers,
which enrolled 3,500 persons; agriculture
training in eight "4-H" camps, which enrolled
400 students; and pre-vocational training in five
Youth Community Centers, which served 1,000
students. In addition, 2,200 students were
enrolled in the 24 Industrial Training Centers
administered by the MYCD; 75 students in the
German Automotive School; and 130 students in
the Garment Industry Training School. The
MYCD also provided training through an appren-
ticeship system, which involved 270 persons.
Training offered by the Jamaica Industrial
Development Corporation in various industrial
and commercial firms was a source of skilled
manpower (USAID/Jamaica 1983).

Jamaica did not lack training outlets; rather, it
lacked the capacity to provide quality training
coordinated with the needs of business and
industry. If anything, the training "system" was
too large, extending beyond the capacity of the
government to manage or support. Almost
without exception, programs were seriously
underfunded, lacking the recurrent expenditures
required to keep them operating satisfactorily.
General deterioration had set in: buildings were
in a state of disrepair; machinery and equipment
had become inoperable due to lack of mainte-
nance; instructional materials (if available at all)
were in short supply; and there were too few
qualified teachers. The elements of a training
system were in place, but were fragmented,
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underfunded, poorly managed, and only loosely
linked with business and industry. The chal-
lenge was to consolidate and revitali7e the
existing training system, not to expand it.

The Basic Skills Training Project was intended to
upgrade selected elements of the system, coordi-
nate component parts, and strengthen ties to
business and industry (USAID/Jamaica 1983).
According to the Project Paper (USAID /Jamaica
1983, xv), activities were to focus on three areas:

(1) assistance for the institutional develop-
ment of the Human Employment and Re-
sources Training (H.EAR.T.) Trust, which
will, among other things, regulate, evaluate,
fund, promote and coordinate new and
existing skill training programs included in
the GOJ's desired skill training system; (2)
upgrading and expansion of nonformal skill
training programs and services within the
Ministry of Youth and Community Develop-
ment; and (3) upgrading and expansion of
formal technical level skill training services
and programs within the Ministry of Educa-
tion.

At the time of the initial project design work in
the spring of 1982, a National Training Board
was envisioned to play the key coordinating and
leadership role. A revolving trust fund, financed
through a 3 percent payroll tax, would be the
major source of revenue for an integrated and
revitalized training system. Employers would
play an important role on the Board, since their
money would finance the training system and
they would be in the best position to assess
training priorities. USAID, working with the
interagency Steering Committee formed to design
the project, had stressed that these project
features were essential to make the training
system responsive to private sector training
needs.

In the spring of 1982, the Steering Committee
and USAID were aware of plans for the
H.E.A.R.T. Trust. However, there was only a
vague idea of what the program would entail and
how (if at all) it would fit into the proposed Basic
Skills Training Project. By the fall of 1982,
though, the issue of the H.E.A.R.T. Trust domi-
nated planning. Fifteen months passed from the
time that the Project Identification Document
(PID) was approved until the Project Paper was
finalized, mainly because of the need to reach

compromises over the role of the H.E.A.R.T.
Trust.

During this time, project control and manage-
ment were effectively transferred from the
National Training Board to the H.E.A.R.T. Trust.
In the process, the Government of Jamaica's
"Political Directorate" became the lead partner in
the Basic Skills Training Project (USAID/
Jamaica 1983). The idea of a training board was
retained as a concept in the form of the
H.E.A.R.T. Trust, but, since the Trust was
administered from the Prime Minister's office, the
executive director of the Trust had overwhelming
power, even though ten members were appointed
from the private sector. As a consequence, the
H.E.A.R.T. Trust became more responsive to the
political agenda of Prime Minister Seaga than to
the needs of Jamaica's business and industry.
Much private sector support was lost.

USAID was aware of the problems that could
develop if the project were politicized. A guid-
ance cable strec.,sed the need to ensure private
sector participation in all facets of the project, as
well as the need to simplify the project. The
cable even questioned the role and value of the
H.E.A.R.T. Trust. Throughout the process of
developing the Project Paper, USAID tried to
strike a balance in order to realize project
objectives. Perhaps putting the best face on a
situation in which control was already lost, the
Project Paper emphasized that with such high
level support, a considerable amount of leverage
was gained. 'The H.E.A.R.T. Trust will permit
resources to directly enter the private sector," the
Project Paper stated, "while at the same time
providing it with essential expertise, material
and instructor training . . ." (USAID/Jamaica
1983, 5-7). None of this, however, actually
happened (Charleson 1987).

USAID was never able to regain control of the
project, and its fundamental objectives were not
realized. Today, as the project nears completion,
the Jamaican training "system" is in greater
disarray than before, the links with business and
industry are as diffused as ever, and consider-
able resources have been spent on questionable
ends. It is true that some of the academies are
showplaces, that much training has taken place,
and that some young people have found
employment. The major impact of the project,
however, has been detrimental to the overall
long-term training capability in Jamaica. The
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government has in place a system of academies
which are too expensive to operate, which
provide training at a skill level inappropriate to
the needs of business and industry, and which
drain resources from other training programs
better able to address critical skill needs.
Collaboration and coordination with the private
sector are still lacking.

The H.E.A.R.T. Trust

The H.E.A.R.T. Trust was slated to become the
centerpiece of Prime Minister Seaga's program to
revitalize Jamaica's economy and to address the
high unemployment rate among youth. The
Trust focused on the problem of youth unem-
ployment, and not on the underlying need to
revitalize, coordinate, and redirect the extensive
training system already in place. The large
group of poorly educated, disaffected young
people was a social threat which could be turned
into an economic and political bonus through the
H.E.A.R.T. Trust, it was reasoned. 'The chal-
lenge of the GOJ is to convert this group into
human resources attractive to investors, and
enable them to fill the semi-skilled positions
being created by the economic expansion," the
Project Paper noted. "Not only do they lack
skills, they have negative attitudes and behavior
patterns with respect to membership in the labor
force. If they are to be converted from potentially
dangerous elements in the social/political
structure into attractive human resources
needed to fill semi-skilled entry occupations,
significant resources will be required to effect the
change" (USAID/Jamaica 1983, 32).

The financial needs of the H.E.A.R.T. Trust
dominated project implementation. To date, total
project costs are over US $63 million, or around
US $29 for each Jamaican (Kelly and Kenneke
1989). Other project elements in the Ministry of
Youth and Community Development and the
Ministry of Education appear to have been
reduced or eliminated in order to shift resources
to the H.E.A.R.T. Trust.

The proposal supported by the H.E.A.R.T. Trust
was to develop ten academies, which would serve
as residential vocational training institutions for
school dropouts and unemployed youth. This
approach differed from the 24 Industrial Training
Centers (ITCs) established under the previous
government, which were day centers, strategical-
ly placed within commuting distance of sur-

rounding communities. The 1TCs were left to
stagnate. While both approaches served the
same target population, the academies would
encourage students to leave their homes to
attend school and seek employment elsewhere,
whereas the ITCs were intended to help rejuve-
nate community life. The academies afforded
greater control over students, but the cost was
high.

The H.E.A.R.T. Trust increasingly assumed a
primary management role, directly overseeing
the development and daily operation of the
academies. Its original planning, coordination,
and evaluation functions gave way to the imme-
diate concerns of promoting and overseeing the
academies. In effect, the H.E.A.RT. Trust
became a competitor to other skill training
outlets in Jamaica and, thus, could not credibly
serve its intended role. Moreover, a widely held
perception developed among other agencies that
the H.EA.R.T. Trust was using its close links to
the Prime Minister's office to enhance its own
position at the expense of others.

The Trust's greatest success was probably in
raising the consciousness of the public to the
need for skills training, and in focusing attention
on the link between such training and economic
growth and development. The academies were
used as showplaces and became the focus of
media attention. No opportunity to bring in
television cameras and reporters was lost. Model
programs which showed that training could be
delivered were developed. In the case of the
Garment Industry Training School, there was a
direct and demonstrable link with the govern-
ment's employment and growth policy. To the
extent that the H.E.A.R.T. Trust was successful
in galvanizing public support and cooperation,
project outcomes have been positive.

The academies are attractive and well run; their
day-to-day operations are orderly. The instruc-
tional program, however, appears to be uneven.
The qualifications of instructional staff vary from
academy to academy. In some cases, instructors
lack good teaching and classroom management
skills. Insufficient attention has been given to
designing curricula that relate directly to the
training requirements of business and industry,
and to designing effective programs. While there
are some very good programs, there are also very
poor ones that are indistinguishable from the
low-quality programs run elsewhere. In general,
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more emphasis has been placed on the image of
the academies than on the substance of their
programs.

The overall output of trainees in the semi-skilled
and skilled category has been impressive. Of the
9,983 individuals who completed training in one
of the various training institutions throughout
Jamaica during the 1986-87 academic year,
6,450, or 65 percent, were products of H.E.A.R.T.
programs. These figures, however, need to be
qualified. H.E.A.R.T. programs for semi-skilled
workers tend to be short-term, so output figures
alone are misleading. Furthermore, 1,081 of
these individuals received on-the-job training
from employers who opted to participate in the
school leavers' program rather than pay the 3
percent payroll tax. At the same time, there was
a drop in completions of upgrading programs
designed for skilled and semi-professional fields,
areas not served by the H.EAR.T. Trust but
which have critical shortages. There was also a
decrease in professional, technical, and manage-
rial training (Planning Institute of Jamaica
1988).

It is difficult to make a full assessment of the
impact of the Basic Skills Training Project
because reliable placement figures and cost data
are lacking. H.EAR.T. officials have been
reluctant to carry out the tracer studies essential
for fully assessing the project's impact on em-
ployment, and data from the Ministry of Educa-
tion are unreliable (Kelly and Kenneke 1989). A
pilot study was carried out, but its methodology
was flawed. Nevertheless, it appears that em-
ployment among H.E.A.R.T. graduates is around
50 percent, though the employment rate for jobs
in which individuals were trained and placed is
much lower, perhaps as low as 3 or 4 percent
and as high as 20 to 30 percent, in some occu-
pations. The average placement rate for all occu-
pations in which training was given is no higher
than 10 or 12 percent.

The unemployment rate of 17- to 25-year-old
Jamaican youths, regardless of educational
background, is around 30 percent. With a
placement rate of 50 percent, the Basic Skills
Training Project is not making a great impact,
especially if the placement rate in fields for which
training was given is as low as it appears.
Youths off the street apparently have less
difficulty finding jobs than those who undergo
training in the H.E.A.R.T. academies.

One reason for low placement rates in the fields
for which training was given is the skill level of
training. Much of the training is for low skill-
level jobs, which traditionally have high turnover
rates. Program completers earn low wages and
tend to seek other types of employment if
available, or even opt not to work. The average
weekly wage of employed graduates from Stoney
Hill Academy is typical: J $111 for females and
.J $120 for males (US $19 and $21, respectively).
In general. the H.E.A.RT. academies turn out
relatively large numbers of program completers
in low-skill and low-income occupations with
high turnover rates. Of the 5,369 program
completers during the 1986-1987 school year,
4,940, or 92 percent, appear to be in low-level,
low-paying semi-skilled jobs (TrapeJohnson
1987; Planning Institute of Jamaica 1988).

Another plausible reason for low placement is
that students may decide to return to their
communities after the completion of training,
and jobs may not exist there in the fields in
which they were trained. The curriculum of the
academies is largely skewed to urban employ-
ment, although students are recruited from
across the island and include considerable
numbers from rural areas.

The cost of training appears to be high, which is
to be expected since the academies are residen-
tial institutions. The training must have high
personal and social value in order to justify the
expenditure. Accurate cost figures, however, are
difficult to identify because capital and operating
costs are not separated clearly, and the adminis-
trative costs of the H.E.A.R.T. Trust are com-
bined with the direct operational costs of the
academies. The best conservative estimate is
that recurrent operational costs for training are
around US $2,000 per student year. Thus,
training an individual in an academy is at least
four to five times as expensive as training
students in the technical high schools and about
25 times more expensive than per-student costs
in primary schools (Planning Institute of Jamaica
1988; Kelly and Kenneke 1989). Moreover, these
are new institutions; as depreciation, mainte-
nance, and replacement costs escalate, the unit
cost of training will increase. Given the low skill
and wage level of the occupations for which
individuals are prepared, the relatively high cost
of training is difficult to justify.
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The administrative costs of the H.E.A.R.T. 'rust,
although difficult to determine, appear high,
also. The organizational chart reveals a top-
heavy organization, and salaries are generous by
Jamaican standards.

One reason that instructional costs are so high is
that the academies provide remedial instruction,
which extends training time. Students are
unable to profit from instruction because of their
poor literacy and numeracy skills. Competency-
based instructional materials, in particular, are
ineffective with nonreaders because of their
heavy reliance on language skills. The project,
however, placed heavy emphasis on the develop-
ment of competency-based instructional materi-
als, even though these are of little use in the
academies.

The major attack point for literacy skills should
be the elementary schools, not the academies.
The elementary schools, however, are seriously
underfunded, receiving only 33 percent of the
total educational budget, and the physical plant
throughout Jamaica, as well as the quality of
instruction, is progressively deteriorating. Over
50 percent of the primary school and all-age
graduates are functionally illiterate (approxi-
mately 50,000 students per year). In 1987. per
capita expenditure on primary education was US
$62.70, in contrast to more than US $2,000 per
academy student (Education and Training Unit
1987). It is difficult to justify such expenditures
in light of the serious problems at the elementary
school level, particularly when the only way to
stem the flow of illiterate youth in the long term
is to improve elementary education.

USAID Components
In regard to the H.E.A.R.T. Trust, USAID-
financed project inputs were to focus on activi-
ties concerned with policy making, planning,
coordination, monitoring, and evaluation of skill
training. Technical assistance, participant
training, and the procurement of equipment
would constitute the major activities. The Trust
was given overall supervision responsibilities for
the implementation of project components,
including those associated with the Ministry of
Youth and Community Development and the
Ministry of Education. Government funds were
to be used for operational expenses, equipment
and supplies, and research activities.

The MYCD project component was to address the
upgrading and expansion of nonformal training
facilities, including the procurement of equip-
ment and the development of instructional
resources. Strengthening management capacity
was also a major objective. In general, these
objectives were not attained. In cases where
they were addressed, the impact has been
minimal, except where H.E.A.R.T.-related objec-
tives were involved. One reason is that the
MYCD appears to have been perceived as a rival
to the H.E.A.R.T. Trust. Also, the source of
financing for the MYCD has shifted to revenues
raised through the payroll tax, for which it must
compete with the Trust.

The MYCD's Nonformal Education Division was
responsible for policy making, planning, quality
control, and general technical and professional
services for the H.E.A.RT. academies. The
Vocational Training Development Institute (WIN)
was responsible for the development of compe-
tency-based curriculum materials and instructor
training, serving the academies as well as other
nonformal training organizations. USAID
planned to assist with the establishment of four
academies; two of these would be under the
authority of the MYCD and two under that of the
H.EA.R.T. Trust. In 1986, however, Prime
Minister Seaga gave the Social Development
Commission the responsibility of operating the
two academies assigned to the MYCD. The
Social Development Commission is a statutory
body established by the MYCD to operate resi-
dential youth camps that provide vocational
training. Following student unrest in the acade-
mies and a commission of inquiry (June 1988),
the H.EA.R.T. Trust was given the responsibility
for operating all four of the academies that were
assisted through the Basic Skills Training
Project.

The project financed participant training, the
purchase of equipment, renovation of one
academy, in-service training for *VTDI personnel,
testing and monitoring activities, and tracer
studies. The development of curricular and
instructional materials was a major activity, and
USAID funds were to be used through the VTDI
to develop a Training Materials Resource Center
responsive to the training needs of the private
sector. The government contributed to the
construction and renovation of training facilities,
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including the academies, and supported local
personnel and research activities.

In regard to the Ministry of Education, USAID
funds were used to provide technical assistance,
participant training, equipment purchase, and
construction and renovation. The Government of
Jamaica provided funds for construction and
renovation, in addition to regular operating
funds. The Ministry of Education had its own
funding, separate from the training fund generat-
ed by the payroll tax. Project activities funded by
USAID included the renovation and upgrading of
the seven technical high schools, the upgrading
and conversion of four regular high schools into
technical high schools, the development of a
teacher training program, and the development
of private sector advisory committees to provide
assistance in curriculum development, occupa-
tional counseling, and job placement.

The private sector advisory councils for the
technical high schools were not established,
although subject area committees have been
developed for the Ministry of Education. Coun-
seling and student placement activities have not
been fully implemented. Renovation and upgrad-
ing of the seven technical high schools has been
partially carried out, and four additional high
schools have been upgraded to technical high
schools. Technical assistance, participant
training, and in-service training have contributed
to system improvements (Kelly and Kenneke
1989).

Contractor Performance
The prime contractor, hired in August 1984, had
responsibility for technical and management
assistance to all project components. To date,
however, the prime contractor has not been able
to meet project goals. In cases where activities
have been completed, performance has often
been substandard. Serious performance prob-
lems exist in the delivery of virtually every aspect
of the contract (Blank 1988). Procurement
services, for example, have lagged far behind
schedule. In some cases, after buildings were
certified as ready to receive equipment, the
contractor spent more than two years formulat-
ing equipment lists.

A key component of the project was the develop-
ment of instructional design and testing capabili-

ty. Self-paced, competency-based, modularized,
and programmed instruction was to be intro-
duced. The contractor was to build the capabili-
ty for developing and producing training materi-
als. Through the Training Materials Resources
Center, these materials would be made available
to the H.EART. academies as well as to other
public and private sector training institutions.
The VFDI would adapt materials to meet specific
training requirements.

The results were poor. A long-term technical
advisor was assigned to the VTDI for a two-year
period with specific responsibility for preparing a
long-range plan. The plan was developed but
not approved. Without the plan, the develop-
ment process was uncoordinated, resulting in
materials being prepared but not widely used.
They were inappropriate to the Jamaican cul-
ture, language, economy, and training needs.
While there has been some use of the materials
in the technical high schools, virtually none are
used in the academies.

A full analysis of the reasons for the contractor's
poor performance has not been conducted.
Probable reasons include unqualified technical
advisors, a failure to fully use Jamaican counter-
parts, inadequate support services, interpersonal
problems between local staff and consultants
(and among consultants themselves), poor
planning, and poor follow-through, among
others. Failure may also no doubt be attributed
to the facts that timely decisions were not made
by the H.E.A.RT. Trust, that the capacity to
absorb and use the services was lacking, and
that project elements changed, making compli-
ance difficult. Innumerable project delays were
also associated with delays on the part of USAID
(Blank 1988).

Lessons Learned
The Basic Skills Training Project, with the
H.E.A.R.T. Trust playing a major leadership role,
had the potential to significantly affect the
Jamaican skills training system. Linked closely
with the Prime Minister's office through the
H.E.A.R.T. Trust, the skills training system could
have been closely coordinated with national
economic development policy. Furthermore, the
leverage of the Prime Minister's office could have
been used to consolidate the system by removing
redundancies, phasing out poorly operating
programs, consolidating resources, and estab-
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lishing clear policies. Considerable bureaucratic
inertia and resistance would have had to be
countered, and the H.E.A.R.T. Trust would have
had to elicit widespread support. Instead, a new
organization was created which effectively
became a competitor in the skills training arena,
forsaking its potential role and resulting in the
addition of yet another costly layer to the already
overextended training system. Existing training
institutions could have been used to accomplish
the same objectives at considerably less cost.
The H.E.A.R.T. Trust failed to realize what could
have been its most important function to
establish direction, coordinate, manage, evalu-
ate, and assist.

The Basic Skills Training Project was large and
complex, involving different ministries, agencies,
and institutions. It also involved different levels
of activity, which varied in complexity and
difficulty of implementation. These activities had
to be planned, designed, and carried out in a
relatively short time span, and implementation of
the project placed heavy demands on an already
weak infrastructure.

The training system in Jamaica was seriously
overextended even before the implementation of
the Basic Skills Training Project. Through the
activities of the project, the system was further
extended, resulting in deterioration of the train-
ing capacity that already existed. Although the
training fund was intended to provide financial
support, it was used to replace, not to comple-
ment, current government funding, and was
used mainly for H.E.A.R.T. activities. As a
consequence, other nonformal training programs
suffered a net loss of income, had to curtail
training activities, and were unable to address
program development needs.

The most pressing need in Jamaica was for
program consolidation and revitalization, not
expansion. Under conditions of scarce re-
sources, project activities that add to the existing
financial obligation should not be funded unless
additional sources of funding are generated, or
unless existing activities are phased out to make
way for the new activities. To do otherwise only
reduces the general level of support, which is
already in most cases insufficient to maintain
program quality. The result is additional deterio-
ration in quality.

From its inception, the Basic Skills Training
Project was ambitious. The scope of activities

exceeded the capabilities of USAID, the Govern-
ment of Jamaica, and the contractor. Failure by
all parties to establish an effective management
structure contributed to the failure of the proj-
ect. In particular, no effective monitoring and
evaluation system was established, so correc-
tions and changes could not be made during the
course of the project.

Projects of this size and complexity need a long
time span, and investments need to be small and
incrementally expanded as the system develops
and becomes capable of effectively administering
and managing project activities. Feedback and
assessments are necessary to gauge the maturity
of the system, and project expansion should be
based on demonstrated ability to perform. It is
important to find out what works and what does
not work before expanding. For a project the
size of the Basic Skills Training Project, the
investment needs to be spread over at least a
decade.

Many of the problems that the project experi-
enced with contractors are similar to those
experienced in other projects. These problems
include, among others, an inability to meet
project goals, a lack of continuity in services,
and substandard performance. Contractors are
at their best in providing material inputs such as
equipment and machinery. They perform least
well in strengthening in-country capabilities,
such as the production of instructional and test
materials, which are to be developed on-site with
the collaboration of host country staff. A major
purpose of these activities is to enhance the local
capacity to develop and sustain the instructional
system. But often what happens is that consul-
tants are brought in to give workshops and work
with local staff in order to provide evidence that
"training" has been given, and representative
materials are produced, often by adapting U.S.
material off the shelf. Once the consultants
leave, little is left behind: some boxes of materi-
al, perhaps, which may or may not be used.
Such was the case with the Basic Skills Training
Project.

The development of the professional capabilities
essential to establishing and maintaining in-
structional systems is a long process that
involves sustained effort. Human capabilities
must be developed and integrated into a system
capable of producing the desired output, whether
it be certification tests, competency-based
materials, or in-service training. It is not a
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process in which contractors can immediately
"deliver," and thus fulfill their contractual
obligations. Extremely complicated dynamics are
involved in establishing a functional and sustain-
able training system. A long-term commitment,
based on something other than the profit motive,
is required.

Project objectives, when they are sound, need to
be sustained. Otherwise, constructive alterna-
tives need to be found. In the case of the Basic
Skills Training Project, the Prime Minister's office
was able to gain control and direct financial
resources toward political objectives which were
in large part contrary to the objectives of the
project. To be sure, it is certainly not possible,
or even desirable, to isolate a project from the
political arena. There is an essential and impor-
tant political dimension to technical assistance
projects. But there is a point beyond which
political influences so distort the objectives that
it is no longer prudent to stay involved.

The concept of a National Training Board has
merit. To function successfully, however, such a
body must be free of government domination,
truly represent the constituencies that it serves,
control its own budget, and possess the autono-
my to make and carry out decisions. Through
the power of the Prime Minister's office and the
control of appointments, the Executive Director
of the H.E.A.R.T. Trust controlled the Board,
which did little more than rubber-stamp deci-
sions that had already been made. Moreover, by
controlling the training funds, the Executive
Director had considerable power to carry out the
political objectives of H.E.A.R.T., thus circum-
venting the original purpose of the Board, which
was to coordinate and upgrade a broadly based
training system responsive to the economic
needs of Jamaica.

The experience with H.E.A.R.T. only confirms
similar experiences in other countries where
experiments with tripartite national training
boards have been attempted. While the concept
is sound, the result can be detrimental if the
government gains control of the board, or if the
board does not represent the interests of the
constituencies it is intended to serve. This is
particularly true when a source of revenue is at
stake. Too often, the government considers the
training fund to be but another source of funds
at its disposal, and soon the fund is dissipated
into activities that have little relationship or
value to employers. This is particularly true in

countries in which public bureaucracies are
maintained as political constituencies.

A payroll tax is often used for the purposes of
building a training fund. However, unless this
fund is under the control of an autonomous
board, responsible to the constituency it is
intended to serve, there is little likelihood that
the fund will be used for its intended purpose.
Employers, moreover, will soon become disaffect-
ed because they are being taxed for services from
which they receive little benefit.

With a change of government in Jamaica, the
H.E.A.R.T. Trust will be reconstituted in some
other form and renamed. A new set of activities
will be designed to be identified with the new
government. The concept of a training board
and the use of a payroll tax, however, are now
realities in Jamaica, and they will no doubt
continue. Unless the reconstituted training
board, in whatever form it takes, has indepen-
dence and is truly representative of the private
sector, the H.EAR.T. experience will be repeated
again in an altered form and with different
participants.
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