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On the eve of the twenty-first century, education=l planning has
become elastic. It has expanded its activity *- cover not only schools,
but nonformal education and questions of ed, cational quaiity as well.
Experience has also shown that, to be effectii , planning has to come
closer to the action——it must be flexible, inte. 'ctive and pragmatic,
taking the educational, social, cultural, financial and human dimen-
sions into consideration. As planners juggle with a statisticai cocktail
of projections, analyses, indicators and targets, the challenge in terms
of training and capacity building is enormous.

Planning activitics, far from disappearing, have developed at both the
local and central levels, both inside and outside ministries of educa-
tion and in the developing and industrialised countries.
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PREFACE

With the exception of the essay “Managing schools for educational quality
and equity: finding the proper mix to make it work”, the content of this book
is a selection of articles drawn from eight past issues of Prospects, UNESCO’s
quarterly review of education, namely: No. 52 (vol. 14, no. 4, 1984); No. 58
{vol. 16, no. 2, 1986); No. 67 {vol. 18, no. 3, 1988); No. 69 (vol. 19, no. 1, 1989);
No. 70 (vol. 19, no. 2, 1989); No. 72 (vol. 19, no. 4, 1989); No. 76 (vol. 20, no. 4,
1990); No. 77 (vol. 21, no. 1, 1991).

The idea of collectiivg these articles an-i publishing them as a separate
volume originated with Zaghloul Morsy, at that time editor of Prospects, and
Professor Philip G. Altbach, until recently director of the Comparative
Education Center, State University of New York at Buffalo, and presently at
the School of Education, Boston College.

As of 1 January 1994, and with the retirement of Zaghloul Morsy,
editorial responsibility for Prospects has passed to the International Bureau of
Education (IBE) and, with it, the task of producing this book. Happily, the
IBE has been able to count upon the enthusiastic support of Zaghloul Morsy
and Philip Altbach, and to them it extends its deep gratitude. The index has
been prepared by Hyaeweol Choi, and to her too we extend our thanks.

The IBE invited Jacques Hallak, director, and Frangoise Caillods of the
International Institute for Educational Planning, Paris, to select these works
and write an introduction, giving an up-to-date overview of the educational
planning situation over the past decade in different regions of the world.

Since 1989 there has been an unprecedented number of changes in the
status of countries, particularly in Central and Eastern Europe. Many of the
texts reproduced here were written at a time when these changes had not
taken place and could hardly have been envisaged. Since these texts have
been reproduced directly from the pages of Prospects, these changes are not
reflected here and we apologise to readers beforehand for any expressions
that must now be considered out of date.

The first attempt to publish collections of articles from Prospects in
book form led to Higher Education in International Perspective: Toward the 21st
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Century (UNESCO/Advent Books, New York, 1993, 218 pp.), edited by
Zaghloul Morsy and Philip G. Altbach. The Challenge of Illiteracy: From
Reflection to Action, the first in this series of IBE Studies on Education, was
published in the fall of 1994 by Garland Publishing.

The International Bureau of Education expresses its gratitude to the
authors of this collection of articles but reminds readers that the authors are
responsible for the choice and the presentation of the facts contained in this
book, and for the opinions expressed therein, which are not necessarily those
of UNESCO:IBE and do not commit the Organisation. Furthermore, the
‘designations employed and the presentation of material throughout the
publication do not imply the expression of any opinion whatsoever on the
part of UNESCO:IBE concerning the legal status of any country, territory,

city, or area, or of its authorities, or concerning the delimitations of its
frontiei s or boundaries.

Juan Carlos Tedesco
Director
International Bureau of Education




INTRODUCTION
Jacques Hallak
Francoise Caillods'

A New Scope for Educational Planning

It was in a context of unprecedented economic growth that educational
planning developed in the 1960s. At the time, educational planners found
themselves entrusted with the task of orchestrating the tremendous
expansion of education systems, with the dual aim of both universzlising
education and providing national economies with the qualified manpower
they needed. In most countries, one or more planning units were created.
Great hopes were placed in educational planning, which was meant to serve
as a framework for setting objectives and priorities, directing educational
policies and optimising the use of resources.

Twenty-five years later, educational planning, just like economic
planning, has lost much of its prestige. On the one hand, the universal belief
that education is a basic condition for development and the great leveller of
social inequality has been shaken. As a result of the economic recession,
graduate unemployment has become an acute problem almost everywherc.
In spite of substantial investment in education and training, poverty is
growing in ma y countries and new environmental and health problems
have emerged. Liberalism and free market ideologies have spread, creating
considerable pressure to reduce the dominance of the state in all domains,
including education.

At the same time, educational planners themselves have been accused
of being too normative, too ‘rational’ and not sufficiently political or
‘interactive’. Others, on the contrary, blame them for having been too
political and for not having properly guided the decision-makers. The main
criticism of educational planning, however, is that it has not been sufficiently
concerned with implementation issues. Thus, in the 1990s, it is no longer
fashionable to speak of planning, programming or forecasts. These words have
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been progress.vely replaced by such terms as policy analysis, policy dialogue,
labour market analysis and strategic management.

What is at stake, however, 1s not the need to forecast, organise and
plan. On the contrary, what is at stake is a certain type of planning. Rigid
mandatory planning clearly appears unsuited to today’s world, but other
forms of planning are not. It remains essential to explore the future, detect
major trends and anticipate problems before they become so critical that they
cannot be solved. More than ever before, there is a need for a coherent
framework and an overall rationality to the various projects and programmes
that ministries of education, and other actors on the educational scene,
undertake. It is also vital to ensure that the new resources made available for
education be used in the best possible way.

The need for planning and anticipating is still there, but significant
changes have occurred in education and the way it is planned, making it
necessary to adapt its scope, approaciies and methods, as well as the actors
involved.

Many of the contributions presented in this book—drawn from past
issues of Prospects, UNESCO'’s quarterly review of education—were prepared
for a seminar organised in 1988 by the International Institute for Educational
Planning to mark its twenty-fifth anniversary, with a view to mapping out
the new trends in educational planning and management and to explain why
planning is more necessary than ever. Others were prepared for the
International Congre. , on Planning and management of educational development
that UNESCO organised in Mexico in March 1990,

Some of the contributions presented in Part 1 examine the new issues
for the educational planner, which constitute major challenges and imply a
new approach. They include:

d The deterioration of teaching and learning conditions, which leads to a
decline in the quality of education, making it crucial to shift the
emphasis from quantity to quality and to develop a better adapted
information base.

. The impact of structural adjustment programmes on public resources
available for education, which makes it necessary to find new sources of
tinance and develop new cost-sharing arrangements involving parents,
communitics and industry.

. The technological revolution, which means that any country wanting to
enter the fnformation age has to raise substantially the educational level
of its work torce,
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. The lack of efficiency of many administrative systems and the need to
search for new paradigms highlighting decentralisation and the
promation of collective pacticipation.

. Last but not least, the crisis of the state and the increasing lack of
confidence in its ability to perform its functions adequately has direct
implications on educational plarning.

A number of other contributions exarine the practice of educational
planning in different regions. These are presented in Part 2.

Finally, the way educational planning could evolve in future is the
question that papers presented in Part 3 address.

Five years later, many of the issues and trends presented in these
contributions remain the same. However, the situation has changed and
some new important elements have entered the game.

Mobilizing the International Community to Provide Education for All

The first new element is the Jomtien Conference and its outcome. The
international community has mobilised itself to provide the broadest
possible access to learning, to improve the quality of education and put more
focus on outcomes. Education is considered a right, “the pre-eminent means
for promoting universal human values, the quality of human resources, and
respect for cultural diversity”. Based on the results of a number of rate-of-
return studies, education, and basic education in particular, is considered to
be one of the most profitable long-term investments that any developing
country can make. Hence, at Jomtien, developing countries committed
themselves to making primary education universal by the beginning of the
next century, and to extending learning opportunities to children, youth and
adults. The donor community has similarly committed itself to backing these
efforts. The implications for planning are, on one hand, that education is now
a top priority of countries and donors, and on the other, it puts right back on
the agenda some of the ‘mechanical’ approaches and instruments used for
planning. Primary, and in some countries lower secondary, education cannot
be generalised in such a short time without making enrolment projections,
forecasting the number of teachers to be trained, analysing costs, preparing
budgets, planning the location of schools, that is, without using the well-
established instruments of rational planning. At the same time, however,
enroling the last 10 or 20 percent of the school-age population (girls in

PAFullToxt Provided by ERIC
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remote rural areas, street children in large cities) and retaining them in
school require diversifying the learning programmes offered and adapting
them to the needs of these specific clienteles. Calling on various actors, such
as local communities, private associations and NGOs to deliver such
programmes, also becomes a necessity. New flexible planning instruments
have to be developed and more attention has to be paid to the
implementation, monitoring and evaluation of these projects.

Diversifying the Sources of Finance

Financial constraints caused by the debt burden, structural adjustment and
austerity programmes continue to affect educational budgets. In order to
finance the ambitious programmes for basic education, the resources in
Ministry of Education budgets have had to be reallocated, taking funds away
from secondary vocational, technical and/or higher education. Providing
= basic education for all, while respecting the need for balanced development
o of the entire education system, means that other sources of finance are also
increasingly being tapped. Not only does the share of private education
increase in a number of countries, particularly at the post-primary level, but
the state is also entering into partnership with communities, NGOs and
enterprises for the financing of its own schools. Parents increasingly
contribute through tuition fees. More and more countries are launching
student loan programmes. Communities are asked to tuild schools in rural
areas. Enterprises are encouraged to bankroll and also to organise their own
training programmes. In several countries aid agencies play an increased role
in educational funding: they finance nearly all capital expenditures, a iarge
number of programmes on teacher training or textbook development and
sometimes even salaries. The conditions imposed by donors contribute to
restricting the countries’ freedomn of action by interfering systematically in
their policy choices. Thus role goes far beyond their actual share in the overall
spending on education. It is likely to continue for many yrars, unless
countries strengthen their capacity for policy negotiation and dialogue with
donors and reinforce their planning mechanisms.

Growing Concern for Educational Quality

= More and more countries are concerned with the declining quality of the
e cducational service and are making efforts to reverse the situation. For
. example, textbooks are being distributed in the basic schools of a number of

: countries. Research has shown that improving the management of schools
and granting them more autonomy in adapting content to 'ocal conditions

Q
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could considerably improve the quality of education. Many countries are
moving in this direction, but a lot of time and training is needed before such
measures can bear fruit. Where teachers remain underpaid, or simply
unpaid, because of budgetary difficulties, the issue remains untouched.
Planners’ concerns, however, go beyond the simple analysis of teaching and
learning conditions. They now deal with questions of relevance and
diversification of content and have to monitor how much pupils learn. Users
of the education systems, starting with pupils and parents, increasingly
demand higher quality and better ‘results’. Under pressure to be more
coinpetitive, companies are also insisting on higher standards when they hire
staff. Systems of assessment are therefore created in an increasing number of
countries, often under the auspices of the educational planning entities.
Measuring the pupil achievement levels is recognised as an integral part of
the activities conducted for monitoring the development of an educational
system and measuring its efficiency.

New Delivery Systems

The multiplication of nonformal and distance learning programmes allows
countries to contain costs while satisfying the needs of an increasingly
diverse clientele. More recently, the information technology revolution that
the world is experiencing is challenging established approaches to the
delivery of educational programmes at all levels—as well as th:e operation of
education systems. The costs of computers on one hand and of information
storage and manipulation on the other hand have fallen so drastically that, in
the near future, electronic, audio and visual methods of communication
could be used the world over. At the same time, the prevailing contrast
between the world of education, predominantly guided by public service
concerns, on the one hand, and the world of information technology mostly
determined by private market rules, on the other hand, will need to be
addressed by all actors concerned and particularly by the education
profession.

Making Educational Management and Administration More Efficient

In many developing countries, administration is centralised as a result of the
government's determinaticn to control educational content and quality, its
desire to reduce regional disparities and promote national unity. This is also
a result ot *he lack of qualified staff at regional and local levels. Over the
years, many such systems have become highly bureaucratic and inefficient,
incapable of responding quickly to new requirements and of implementing

PAFulToxt Provided by ERIC
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reforms and policies defined at the central level. In an attempt to modemise
their administration systems and to bring decision-making closer to the
levels concerned, many countries have started devolving authority in matters
of governance, financial control and content to lower levels. With a view to
increasing the efficiency and quality of education, a number of reforms
encourage school-based management, giving schools more autonomy to
decide, in co-operation with various local actors, how to adapt the content,
the teaching-learning process and the distribution of resources to meet local
needs. However, such transformations take time to be implemented and their
success is not necessarily guaranteed. It largely depends on the existence of
adequate financial and human resources at the regional and school level, an
appropriate information system and clear accountability procedures. Control
and close monitoring of what is happening become essential. Compensatory
measures are also needed if wide dispaxities are to be controlled. It then

- becomes the responsibility of the central level to address resource allocation
problems, train the required staff, adopt relevant performance indicators, set
up an elaborate and diversified information system and define clear rules
and regulations.

Another majos trend worth mentioning would be the ‘renaissance’ of
the role of universities in the social and economic development of countries
and the realisation that they need to undergo substantial structural changes
to play this role. They should, among other things, become autonomous,
detached from governments, capable of securing funds from diverse sources
and developing linkages with industry. Generally speaking, they should take
on an expanded role in development and community service.

The Extended Scope of Educational Planning

In a large number of countries, the state is still directly operating most
schools, centres and sometimes post-secondary institutions. In such contexts,
the traditional planning activities described above, extended to give more
emphasis to quality aspects, continue to exist. Gone is the time, however,
when the planner could hope to define, on the basis of a number of technical
studies, be it rate-of-return studies, manpower forecasts or labour market
analysis, what might be an optimal solution, leaving others to implement the
policy and the programmes. Experience has shown that, to be effective,
planning has to come closer to the action. It must be more open and
pragmatic, taking full consideration of the real conditions and the
educational, social, cultural, financial and human dimensions that determine
the development of education systems. It has to be more operational as well,
working more closely with administrators in a concerted attempt to link the

ll)
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plan both to the programmes and projects submitted for external support
and the annual budget.

In countries where economic and financial conditions are so difficult
and dependence on external aid is so strong that planning has been replaced
by the continual preparation of a succession of projects, traditional planning
activities, such as collecting reliable information, budget preparation or
school map exercises, are crucial. These activities should take place along
more strategic lines aimed at promoting a national dialogue on education,
communicating the system’s goals to the various partners and stakeholders
concerned and clarifying priorities for the next decade.

The scenario that will emerge in the medium term, however, is one
where the state will have less and less of a role to play as the direct operator
of educational institutions. Its role will be confined to defining policy, co-
ordinating, regulating, setting standards and certificating, evaluating and
allocating resources according to well-dzrined criteria. The role of the
educational planner in such a context is to prepare the process of decision-
making and policy-formulation (constructing scenarios, conducting
feasibility studies to give the best possible information to the policy-makers)
and to organise or participate in a continuing dialogue with the various
actors involved before the policy is formulated. Once it is formulated, the
central planner is responsible for defining the rules and standards,
suggesting incentive measures, and organising compensatory programmes
where necessary. In addition, effective planning and management requires
monitoring policy implementation and negotiating the programmes and
projects.

Planning becomes much more strategic and interactive. To help them
in their tasks, strategic planners have to juggle a variety of traditional
planning techniques, such as population and enrolment projections, cost
analysis, assessment of future labour market requirements, budget
preparation, collecting reliable statistics and defining indicators in order to
set up an efficiency-based management information system. They should
also be greater consumers of research be it on the quality of the
teaching/learning process, the transition from school to work or the impact
of various strategies for improving learning outcomes.

What we are proposing here is in many respects more a prospective
vision than a reality. However, this vision is likely to affect the trends and
challenges for educational planning in the coming years.

On the eve of the twenty-first century, the field and scope of
educational planning has become clastic. On the one hand, it has expanded,
englobing nonformal education and issues of educational quality; on the
other, it has become oriented toward very specific actions and programmes,
in close contact with administration and management. Planning activities, far
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from disappearing, have actually developed everywhere in various agencies
inside and outside the ministries of education. The challenge in terms of
training and capacity building is enormous.
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SECTION I

- A New Agenda for the Educational Planner
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Francoise Caillods and T. Neville Postlethwaite

Teaching/learning conditions

Many factors operate to producc pupil learning
and achicvement, The child’s home back-
ground, the curriculum, the matcrials, the
language used, the time devoted to instruction
and homework, the work cthos of the school,
the pupils’ motivations, the teachers’ pereep-
tions of the ability of the class, their education
and status, their behaviour and teaching prac-
tices all intervene in this nctwork of influences.

Since teachers arc a key clement in the
teaching/lcarning process and since they consti-
tute in most developing countrics the main, if

i not the only, agent of transmission of know-

ledge in schools, we shall start with some

Francoise Caillods (France). Staff member of the
Internasional  Institute for Educational Planning
(Unesco). Author of numerous tworks on education
costs; planning the location of schools; micro-planning;
education, work and employment. She is currently in
charge of a project on education and the development
of human resources.

I'. Neville Posticthwaite ( United Kingdom). Professor
of Education, University of Hamburg. Interest in
comparative and international educational research,
Co-edutor-in-chief twith Torsten Husén of the tin-
rolume lnternational Encyclopedia of Education.
Numerous publications including most recently the
1EA publication, Science Achievement in Seventcen
Countries: A Preliminary Report.

comments on teachers’ level of qualifications,
training, working conditions and tcaching cn-
vironment.

TEACHERS’ LEVEL OF QUALIFICATION

No recent international statistics exist on
teachers’ level of qualification. It scerns, how-
ever, that the number of ycars of cducation
required from primary-school teachers varies a
great deal from country to country and from
continent to continent. In Latin America, most
countrics recruit their primary-school teachers
after some years of teacher-training at a level
cquivalent to the end of sccondary school. The
tendency is increasingly to recruit teachers with
some training after sccondary cducation. In
Africa and Asia, the situation is more variable,
but primary-school teachers have often received
some years of training after primary education
only or have a lower-sccondary-education quali-
fication with or without tcacher-training.
The proportion of teachers having received
some training has increased but the situation
remains bad in rural arcas, where it is difficult
to send qualified teachers (Unesco, 1986a). An
extreme cxample of this phenomenon can be
scen in Brazil. While unqualified teachers
represented 25 per cent of the whole teaching
force in first-level schools at the national level
in 1982, they constituted 73 per cent of rural
teachers. In municipal schools (basically rural)
of north and north-cast Brazil, nearly half of

Peospecis, Vol, X1X, No. 2. 1989
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Fran¢oise Caillods and T. Neville Postlethwaite

the teachers had not even completed first-level
education (Brazil, 1985).

In certain countries the situation has de-
teriorated at secondary-education level where
crash programmes of expansion have led
ministrics to recruit mar'y untrained and insuf-
ficiently educated teachers.

There is, of course, deb:te on the extent to
which teachers need to postess a lot of know-
ledge. Some argue that, provided the teacher
has certain teaching skills, it is sufficient for
him to know only marsnally more than the
pupils nced to learn. Sthers maintain thar all
teachers shwuld iave a high level of general
education and that secondary-school tcachers
should have a very good knowledge of the sub-
ject they are teaching. This is not always the
case, however, and the level of knowledge of
teachers in developing countrics can sometimes
be fairly low. Shukla (1974) tested teachers
teaching scicnce to 14-ycar-olds in India and
found that their average achicvement in science
was lower than that of 14-ycar-old students in
some Europcan countrics. In a number of
countrics, primarily in Africa, the problem is
further complicated by the fact that teaching
at primary and/or sccondary level takes place in
a language which is neither the teachers’ nor
the pupils’ mother tongue. In the United
Republic of Tanzania for example, English is
introduced as a major subject in primary cdu-
cation and it becomes the medium of instruction
at secondary level. Criper and Dodd noted in
their study of the teaching and learning of
English throughout the Tanzanian cducation
system that ‘most primary teachers do not
approach the level of fluency and accuracy
needed to teach even primary children’ (Criper
and Dodd, 1985, p. 14).

The United Republic of Tanzania is not the
only country in that situation and similar com-
ments can be heard in neighbouring countries
and in French-speaking African countrics.
Generully speaking, the IEA has pointed out
that, within countries, students having teachers
with more years of post-sccondary cducation
perform better than those students having
teachers with fewer years ot post-sccondary
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cducation. Thus in spite of some improvement
in the cducational level of teachers, much
remains to be done to improve their level of
gencral knowledge and to upgrade their quali-
fications both in primary and sccondary cdu-
cation.

TEACHERS’ WORKING CONDITIONS

Where the situation has improved most is in
the arca of pupil/teacher ratios. These ratios
have decreased in developed and in developing
countries and in primary and sccondary cdu-
cation. Pupil/teacher ratios in first-level schools
decreased from an average of 45 in 1970 to 42
in 1984 in Africa, from 33 to 29 in Asia during
the same period and 35 to 28 in Latin America.
Such average figures hide wvast disparitics
between countries, between rural and urban
arcas and betwcen schools. Eleven countries
of Africa stull had an average pupil/teacher ratio
above 50 and six countrics had an average ratio
above 60in 1985 (Unesco, 1987). In some urban
arcas the number of pupils per class is way
above 70 or 80 while it is much lower in rural
arcas. In Benin, for example, the average pupil’
teacher ratio decreased at national level from
43 onaverage in 1981 t0331n 1985. The averages
per district, however, vary from 18 in some rural
district to 64 in the capital city (Benin, 1985).
In Ouagadougou (Burkina Faso), the number of
pupils per class in certain schools is higher than
120 pupils, while the national average is 62.
This variation, which is not specific to Benin
or Burkina Faso reflects to a great cxtent the
diversity in population density. It reflects as
well, on the one hand, a certain under-utilization
of teachers in rural arcas and thus a need for
redeployment and, on the other, the lack of
physical facilitics in citics. Class sizes tend to be
higher than pupil/tcacher ratios. The cffect of
class size will be returned to later below.

If tcacher-training and pupil/ftcacher ratios
have improved, other negative factors have
affected the teaching profession.

First of all, in many countrics, and particu-
larly in developing countrics, teachers’ salaries
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have declined in real terms. This phenomenon
is not a recent one but it has accelerated in
recent years due to the cconomic crisis and the
consccutive budgetary cuts. Mexican teachers
lost about 40 per cent of their purchasing power
from 1979 to 1984, Peruvian teachers lost 35 per
cent of theirs between 1974 and 1980 and Boli-
vian teachers 65 per cent betwecen 1980 and
1985.! In the Philippines, the government has
recently doubled teachers’ salarics; none the
less they remain below the official poverty line.

In Africa, Zaire, Sudan, Ghana and the
United Republic of Tanzania are also cases in
point. The salaries of teachers, like those of
other government cmployees, have not been
adjusted for inflation and have decreased
substantially in rcal terms over the last five to
fifteen years. In Tanzania salaries, for example,
fixed in 1974 for tcachers were not revised
until 1981. In spitc of promotions and incre-
ments, the vast majority of teachers in 1987 had
a purchasing power of about 40 1o 75 per cent
of that of the lowest paid teacher in 1977 (An-
derson and Rosengart, 1987). In Ghana, the
purchasing power of the lower-level public
scrvice pay scale was, in 1984, only onc-fifth of
its value in 1977. In higher grades it was just
6 per cent. Even if such losses were mitigated
by promotions, increments or other payments-
in-kind, the effect on motivation has been very
ncgative. In Zaire, real salarics in the civil
service have lost 85 per cent of their purchasing
power between 1975 and 1984. The ILO, in
a 1987 rcport, notes, ‘In some cases in Africa
where rcal pay has fallen 50 per cent or more,
the cffects on standards of public adminis-
tration have been devastating Many
observers have associated the large absolute and
relative decline in public sector pay with the
departure of the most productive cmployees,
increased absenteeism, illicit practices, 1oon-
lighting both during and after regular working
hours or simply low work cffort’ (ILO, 1987,
p. 1or1).

Teachers arc no differcat from other civil
scrvants, and observers of the Latin Amcerican
and African scene are well aware that teachers
at all levels are becoming more concerned in

some countrics, probably rightly so, with
making a living than with teaching.? Whencver
possible, teachers take up a sccond or a third
job. In some countries where the shift system
operates it is quite common for teachers to teach
onc shift at onc school and a second shift at
another school. In urban areas, tcachers open
small businesses {c.g. taxis). In rural arcas, they
spend more time on their farming plots. Given
their long working days they prepare their
classes less and less, fail to correct homework
or are simply absent. Quality definitely suffers.
In the University, professors and lecturers take
up consultancy work with private companies,
and spend less time with their students and
cven less in rescarch.

The situation is fortunately not as bad as this
cverywhere. But salaries have rarely kept up
with inflation (even when they have been
increased) and in more and more countrics they
are paid late. The effect en teachers’ level of
motivation is similarly ncgative.

The decline of the status of the teaching pro-
fession is connected with the relative decrease
in salarics (but the decrease in salaries is not
the only reason). Primary-school teachers no
longer have the authority and prestige they had
in the past. An indication of this lack of status
is the fact that fewer and fewer graduates, parti-
cularly malc graduates, want toentet the teaching
profession at lcast at primary level. Teaching is
more and more considercd as a women’s
profession and the income received is considered
as only a supplementary increase for the housec-
hold. This decline in the status of the teaching
profession affects both developed and develop-
ing countrics and has become a matter cf
concern to education authoritics in some indus-
trialized countrics such as France.

TEACHERS' ENVIRONMENT

‘To make matters even worse teachers often
work in an unfavourable environment.
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Teachers’ guidance and supervision

Many untrained teachers have been recruited;
many new graduates have been sent to rural
areas assuming that they would receive atten-
tion, guidance and supervision from qualified
heads and supervisors. No recent study exists
at the international level either about the level
of qualification of head teachers or about the
i frequency of supervision. Few countrics,
however, organize training programmes for
school principals. In some cases, particularly
i in rural arcas, their educational level is hardly
i higher than that of their teaching staff. The
conscqucnces can be serious not only for the
oricntation of young tcachers but also for the
running of the schools and the management
of their budgets. A survey on a probability
. sample of Indian schools shows, for cxample,
: that heads of schools do not spend much time
on supcrvision and guidance to teachers (Sin-
. ghal, 1988).
I As for supcrvision, it is a well-known fact
: that many supervisors rarely visit schools in the
' remote rural arcas and the situation has become
., much worse, with the onset of tic cconomic
i crisis resulting, ina number of Africanand Latin
American countries, in a total lack of transport
at their disposal. When supervisors do visit
schools, they often limit their activitics to
routine administrative matters such as checking
t the collection of data and attendance sheets, and
i very rarcly carry out their function of helping
i or ncouraging teachers in their teaching duties.
This lack of guidance and supervision can
become @ real problem in countries that have
a high proportion of one-tcacher schools as, for
example, Guatemala (54 per cent), Ecuador
. (85 per cent of rural schools) or Colombia.
+ These teachers often have received no special
| traning for this sort ot teaching, and do not
. have enough teaching aids; they arc therefore
very ivolated.

Teaching aids

Teacher. increasingly do not have the necessary
i teachmg ads at thar disposal (blackboard,
i textbooks, ‘library’, ie. stock of books avail-
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able, science kits in sccondary education, ctc.).
Schools and classrooms arc not always adequate
in terms of lighting, ventilation, furniture, sani-
tary facilitics, available drinking water, and the
like. Information is not systematically collected
on thesc points at the national level. Henee, no
comprehensive national or international sta-
tistics arc available. Sparse evidence from sur-
veys conducted in different countries show none
the less that:

Teachers do not have handbooks in sufficient
quantity for their own use. In the Kirundo
district of Burundi for example, only 30 per
cent of the teachers had all the books they
needed for their teaching (IIEP, 19828).
There are not enough recent surveys to show
the extent of the problem elsewhere but more
and morc rcports on African countrics as
well as in somc Asian and Latin American
countries draw attention to the critical situa-
tion in this respect.

Schools are sometimes in a veiy bad condition
and/or do not possess the minimum sanitary
facilitics. 42 per cent of the schools in the
Kilosa district in the United Republic of
Tanzania had no water available and 10 per
cent had o latrines (IIEP, 19824). Somec
20 per cent of the schools in the Ed Dueim
district in Sudan had no water and §7 per cent
had no latrines (IIEP, 19834a). 80 per cent of
schools in the Scti region of Nepal had leaking
roofs, only 28 per cent had toilets and 20 per
cent were in a state of collapse.

Blackboards are not available in every class-
room. A probability sample of Indian schools
shows that 40 to 44 per cent of primary
schools do not have cnough furniture for
teachers, 61 per cent do not have enough
blackbozards (i.c. it being desirable to have
one per classroom), 49 per cent do not have
cnough maps and charts and 49 per cent do
not have any desks and chairs for students
(Singhal, 1988).

Teachers’ housing in rural areas is either not
available or, when it is, in very insuthcient
quantity. The difficulty of finding housing
contributes to the reluctance of quahfied
teachers to go to rural arcas.
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Many primary-school pupils have to sit on the
floor. That is the casc of 8o per cent of pupils
in the district of Dhamar in Yemen (IIEP,
1979), 98 per cent of pupils in the Bilene
district in Mozambique (IIEP, 1987), 56 per
cent in Nyong Mifoumou Department in
Cameroon, and 65 per cent in Lesotho's
church primary schools.

Many other examples from African and Asian
countrics could be given. Although not all of
these factors may have a direct influence on the
quality of the teaching process, they do influence
the degree of commitment and motivation of
teachers and, therefore, have some bearing
on the quality of education. The list of reforms
which failed because the teachers did not
support them or because they had not received
the proper information (including textbooks and
matcrials) is endless.

STUDENTS' TEXTBOOKS AND MATERIALS

Textbooks, exercise books, pupils’ slates and
chalk and pencils are in short supply in many
countries. Some regional studies have outlined
how critical the situation can be in certain
countrics.

In the Parish of St Thomas, Jamaica, 13 per
cent of the pupils had ncither pens nor pencils
at the time of the survey; 42 per cent of
primary-school pupils and 49 per cent of
middle-school students had no textbooks
(IXEP, 19836). In the Kilosa district of the
United Republic of Tanzania, pupils had no
textbooks at all in §2 per cent of the schools
and there was an insufficiency in 79 per cent
of them (ITIEP, 19824). 70 per cent of the pupils
at Kirundo, Burundi, did not have the required
books cither in French or in Kirundi (IIEP,
1982b). At Bilene, Mozambique, textbooks
were available for less than 10 per cent of
Grade 1 pupils and less than so per cent of
Grade 3 pupils (IIEP, 1987). The situation
tends to be slightly better in Latin America,
with the exception of rural arcas and shanty-
towns. 5 per cent of the primary-school pupils
in Ibarra county, Ecuador, had no textbooks

at all and 77 per cent of them only had all
the books required (TIEP, 1981). In three states
of North-East Brazil, 29 to §4 per cent of
schools did not receive primers for all students
in 1983 and 50 to 58 per cent of pupils did not
use textbooks (Armitage ct al., 1986).

Such cquipment and materials are normally
subsumed under the proportion of recurrent
cxpenditure devoted to non-salary expenditure.
This proportion has always been very low,
particularly at primary-education level but it
can also be relatively low at the secondary-
cducation level. The expenditure on instruc-
tional materials per pupil in 1980 had been
estimated at $1.68 in South-Asia, $2.24 in
Sub-Saharan Africa, 82.47 in East Asia and
38.99 in Latin Amecrica (World Bank, 1986a).
On average, developing countrices spent §4.80 on
instructional material per pupil annually,
22 times less than in developed countries. The
per-pupil non-salary recurrent expenditures
have an extremely large range over countries,
from $o.11 in the Philippines to over $250 in
Canada. Many devcloping countrics spend
under 84 per child on these items. Budgetary
restrictions arc resulting in a decrcase in the
state cxpenditure per pupil in non-salary
items. Increasingly the responsibility for buying
books and stationcry is transferred to familics.
As the purchase of a small item of ecquipment
can represent a significant investment for sonie
familics in rural areas and shantytowns, it is not
surprising that the situation mentioned above
should prevail.

The fact that pupils have rarely any oppor-
tunity to read or study from printed matcerial has
probably scrious consequences for the develop-
ment of literacy skills. What can pupils learn,
seldom rcading, listening to a teacher who is
not nccessarily well trained or motivated, and
not always able to cxercise or transcribe what
they have heard because of lack of excrcise
books or slates?
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Pupil retention and achievement

RETENTION RATIOS

In this section of the article, an overview will
be presented of some outcomes of the teaching/
learning process at the level of the school. Two
types of indicators are commonly available,
namely indicators of internal efficiency: rep-
ctition rates and retention ratios and levels of
achicvement.

REPETITION (GRADE REPEATING)

The level of repetition is not a clear indication of
pupils’ learning achievement: certain countries,
including French-speaking countries, tradition-
ally have a high level of repetition while others
encourage low repetition or automatic pro-
motion. This reflects a divergence in the
pedagogical philosophy more than a difference
in pupils’ cognitive achievements. Repetition
ratios can also change fairly quickly when
ministries of education issue instructions in this
respect. It is therefore not possibie to compare
ratios between countries and care should be
taken when making comparisons over time. It is
nonetheless worrying to note the high per-
centages of repeaters in certain countries.
Twenty-three countries in Africa, six in Latin
America and three Asian or Arab states had a
percentage of repeaters in primary education
above 20 per cent in 1982/83. Thirteen countries
in Africa had above 2§ per cent. One out of
cvery four pupils 1n these countries was
considered as not having assimilated the
programme in hisfher grade sufficiently to be
promoted to the next grade (Unesco, 1984).
Even more preoccupying is the fact that this
percentage shows no sign of declining. It has
remained stable on average in Asia and Latin
America® and scems to have increcased in quite
a large number of African countries. Care must
be taken when drawing conciusions but the
figures scem to indicate a certain deteriorauon
in the level of outcome of pupils in African
countrics.

How many children progress through the vari-
ous grade levels in school is a function of many
variables. Among these are: (a) the proximity
of schools and the availability of places within
schools; (b) the degree of motivation of parcnts
to send their children to school; () their ability
to pay for schooling where payment is required
and to forgo the work or the income that
children could have produced while staying at
home; (d) the aspirations of pupils themselves;
and (c) their employment prospects and their
level of achievement. High wastage rates cannot
be blamed only on the school, far from it, but it
has been shown several times that low pupil- :
achievement, irrelevant curricula, and the nega-
tive attitudes of tcachers, tend to discourage
parcnts from sending their children to school.
Thus, low retention rates and high drop-out
can be taken as an indication of the incfficiency
of the school system.

Weighted averages of survival rates by region
computed by Unesco show that the proportion
of children in primary education around 1982783
who reach Grade 4, is low: 64 per cent in Laiin
America, 71 per cent in Africa (23 per cent in
Portuguese-speaking countrics), 85 per cent
in Asia and Occania as compared with 92 per |
cent in Europe (Unesco, 19866). Retention rates |
had on average increased in all regions be-
tween 1970 and 1980 which is encourzaging.
Individual country data however remains worry-
ing. Retention ratios have declined in twelve
African and Arab countrics, sometimes very
sharply between 1980 and 1983 (Togo, Benin).* |
In Nepal, Bhutan and Bangladesh, about hulf
of all pupils drop out at the end of the first '
grade and only 35 per cent of entrants complete
a three-year cycle (Unesco, 1984). Inn Latin
America the difference between urban and
rural areas is great. In Colombia only 18 per
cent of pupils in rural areas reach Grade s
compared with 62 per cent in urban arcas
(Colombia, 1985). In Guatemala 10.4 per cent
of new intakes in rural arcas rcach Grade 6
compared with 42.§ per cent in urban areas.




Varous studies have shown that those who
drop out of school early have a good chance of
relapsing into 1lliteracy, mainly becausc they
had never attained a function level of literacy
while in school in the first place (Hartley and
Swanson, 1986).

ACHIEVEMENT

It 15 onc thing to enrol and keep children in
school; what they learn is another matter. All
school systems aim to ensure that the children
enrolled acquire at least basic literacy and
numcracy. Those who proceed to secondary
school are expected to acquire higher levels of
knowledge in mathematics and science, foreign
languages, literature and social studies (history,
geography, etc.). It is important to be able to
measure how much they learn and how their
levels of achievement compare from country to
country.

One difficulty of commenting on achievement
outcomes is that there is a paucity of hard
evidence. It is difficult enough to find data on
achievement of pupils in developing countries
for one year. It is quite impossible to find time-
series data which would provide evidence on
whether standards have really fallen, been
maintained or improved. Examination results
arc hard to usc because they rarely produce
evidence on what children can or cannot do.
Examinations tend to be norm referenced and
the norms change from year to year, in some
cases according to the number of places
avalable in the following level. The cut-off
points for the allocation of those passing and
failing, or those receiving an A, B, C or D mark,
depends on the distribution of scores so that a
certain percentage, say, 60 per cent will pass
the ¢xamination this year. In such cases, no
comparisons over time are possible. Criterion-
referenced measurement on the other hand
(showiny which objectives have been attained
ard whicis have not been attained) is rare in
developing countries and when it exists it is
usually available for one specitic ycar only.

There 15, however, some cvidence that
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cognitive achicvements in many, but not all,
developing countries are low and, in generl,
the achicvement is lower than that observed in
developed countries.

Recently, an unpublished study for the
Planning Institute of Jamaica showed that in
primary schools in Jamaica 35 per cent of pupils
were reading at below-grade level. Of these
35 per cent nearly two-thirds were non-readers
(i.c. not able to read). In a sub-study of these
data in some schools it was shown that 2§ per
cent read haltingly and 14 per cent were unable
to read. In the United Republic of Tanzania,
Criper and Dodd found that two-thirds of pupils
in the last grade of primary education were
upable to read and understand any text in
English. In spite of five years of learning English
in school, 9§ per cent of primary-school children
had not started to master this language. By the
sccond term of Form 1 secondary, where pupils
are supposed to be taught in English, 60 per
cent of pupils are still at the level where they
can only read 500-word picture books; ‘there is
no way that such pupils could follow instruction
in other subjects through English’ (Criper and
Dodd, 1984, p. 14).

The International Association for the Evalu-
ation of Educational Achievement is beginning
a study of reading literacy at the end of 1988.
Some 46 countries will participate and more
than half of them arc developing countries. One
of the aspects of reading to be examined will
be basic literacy skills (sometimes called literacy
survival skills) and these will include criterion-
as well as norm-referenced measures. The study
will concentrate on 9-year-oldsand 14-year-olds,
but countries will be able to assess other age
groups should they wish to do so. The IEA will
also undertake aralyses to identify those factors
‘causing’ dificrences between countries’ levels
of achicvement as well as between schools and
pupils within countrics. The scarch, in particu-
lar, will be for “alterable variables, that is, those
variables which can be changed by ministries
of education. The insufficient level in reading
and writing is becoming a matter of serious
concern for governments, parents, cducators
and employers in all countrics. Hence, the
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attempt to discover how it can be improved.

Care should be always taken when comparing
achievements between countries. First, curricula
might differ; sccond, the socio-cconomic en-
vironment and the cultural context of the pupils
arc generally different; and, third, the sct of
values, attitudes and commitments that the
socicty and schools may want to encourage can
also be different. School systems are none the
less assigned increasingly similar objectives vis-
a-vis such basic-skill subjects as science, math-
ematics and rcading comprehension. Thus,
without cmphasizing the notion of an inter-
national cducational standard, it is useful for
countries to know how much their pupils
achieve and how these achievements compare
with other countries, developed or developing.

Using the data from IEA and other surveys
in twenty-five countrics, Heyneman and Loxley
(1983, p. 1173) concluded that ‘schoolchildren
in low- and middlc-income countrics have
learned less science after the same, or approxi-
mately the same, length of time in school as
wealthy countrics. In the United States the
average meanis 32.8,in Japan 40.9. . .. However
in India it is 20.6, in Colombia 24.0 and in
Thailand 28.2° (sce Fig. 1).

Frangoise Caillods and T. Newlle Postlethwaste

In an IEA mathematics study in 1981, 13-
year-olds in the OECD countrics scored an
average of §2.9 per cent (i.c. §2.9 per cent of
the items were correct) and the same age group
in Nigeria and Swaziland scored an average
of 34.5 per cent. The overall standard deviation
was 11.2. It looks as though there is a gap in
the mathematics achievement of 13-ycar-olds
of some three to four years between OECD
countrics and the two African countrics
(Robitaille and Garden, in press).

A similar study on science achicvement was
undertaken in the period 1984~86 in which five
developing countries participated together with
developed ones (Fig. 2). The 14-year-olds in
the OECD countrics scored 60 per cent
on a thirty-item test, while Ghana, Nigeria,
Zimbabwe and the Philippines scored 46, 41, 41
and 38 per cent respectively. On the other hand,
China (Grade ¢) and Papua New Guinea
(Grade 10) scored 59 and 55 per cent respect-
ively. (The Chinese sample did not include all
of China but only the three large provinces
round Beijing.; It should be stressed that the
intended curricula in science (i.¢. what the
pupils were meant to learn) were very similar
in all the countrics covered (IEA, 1988). In
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F16. 2. Suence achievement of 14/15-ycar-olds, 1984-86.

fact, all countries underlined that the test was
fair for their pupils and that comparison with
other countries’ achicvement was legitimate.

It will be noted that the achievement difter-
ences in science are less than in reading and
mathematics. Thus, in order to measure the
achicvement of a scheol system, it would be
desirable to test in various subject arcas at
the same time and to plot the profiles of achieve-
ment of all countrics and subject-matters in a
common scale. To describe the achicvement in
onc subject-matter only can be misleading since
it could occur that a country which has high
performance in one subject arca may have low
performance in another.

It is not sufticient when evaluating the quality
of the teaching learning process to limit our-
setves to the end-product of a system. We have
to take into account its capacity to impart
knowledge to all students who enter or should
enter the system, as in theory, 1t is casier to
attain high levels of achievement when only
a highly sclected group enter, say, secondary
cducstion. Thus, before leaving the sparse
information on achicvement two further con-

cepts are introduced: ‘achicvement yield’ and
‘equality of cducational opportunity’.

ACHIEVEMENT YIELD

Consider Figure 3 below. Four yicld curves are
presented: for Japan, the Philippines, Thailand
and the United States. The test is an inter-
nationally constructed scicnce test said to be
cqually fair to cach of the countries. It has
thirty itemy shown on the horizontal axis.
On the vertical axis appears the proportion of
the pupil enrolment and of the age group who
get one, two, and up to thirty, items right.
Some systems have 100 per cent, or nearly
100 per cent, of an age-group in school (Japan
and the United States). For the Philippines and
Thailand a distinction is made between those
in schoo! (all those in school counted as 100 per
cent) and the proportion of the age group
actually cnrolled (m the case of the Philippines
60 per cent and m the case of Thailand 32 per
cent). The arca under the curve represents the

percentage getting onc item right, the per-
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centage getting two items right, ctc. (an inverted
cumulative frequency distribution). If all pupils
answered all items correctly the whole rectangle
would be filled. The proportion under the curve
(how many achieve how much) can be calculated
as a percentage of the total. This is reported in
the rectangle as the efficiency index of the
school system, on the assumption that an ef-
ficient system where every pupil correctly
answers all questions would have an index of
100 per cent. It can be scen that, on the basis
of pupils in school, Thailand and the United
States have very similar indices (55.99 and
$5.73 per cent respectively). When the fact is
taken into account however that only 32 per
cent of an age-group is in school in Thailand,
the index declines to 18.09 per cent: the yicld
is much lower. (This assumes that those not
in school would have scored zero, which is
obviously not true, but since those not in
school were not tested it is impossible to make
an estimatc of what they do know.) The
comparison of ‘achicvement yicld’ indices does
then allow a comparisort of how many learn
how much. In the case of Thailand it could
be an argument for increasing the proportion
of an age-group in lower sccondary school and
it is perhaps not surprising that the Thai
authoritics have now taken steps to increase
the proportion of an age-group to about
50 per cent,

The Philippines, on the other hand, has
60 per cent of an age-group in school at
Grade 9 level, but it is clear that more emphasis
is nceded in that country on improving the
quality of education at that level before cx-
panding cnrolment. Japan’s yicld curves arc
presented simply to give an idea of what is
possible in a relatively high achicving country.

EQUALITY
OF EDUCATIONAL OPPORTUNITY

In any system of cducation there are acaieve-
ment differcnces between schools and there are
achicvemment differences between pupils. The
question arises as to what extent the differences
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between schools account for the total differences
between pupils. In some school systems there
will be little difference between schools and
most of the variation in achicvement will be
between pupils within schools. In other cases,
the variation will be mostly between schools
with relatively small differences between pupils
within schools. An index known as ROH can be
calculated which describes the between- to
within-school variation in achicvement. In
Scandinavian countrics the between-school
variance accounts for as little as 2 per cent of
pupil variance and is always less than 10 per cent.
To take Sweden as an example this means that
it makes very little difference in terms of
achievement which school a pupil goes to. This
is not the casc, however, in many devcloping
countrics where the between-school differences
can account for 30 per cent of the pupil differ-
ences at Crade 6, so per cent at Grade ¢ and
60 or 70 per cent at Grade 12. It makes, there-
fore, a great deal of difference which school a
child attends.

In some cases thesc between-school differ-
cnces are associated with urban-rural differ-
ences. In many cascs, also, it can have to do
with teacher qualification and motivation, and
with availability of resources. If children are to
be given cqual opportunities it is crucial that
countrics with large differences between schools
undertake regular surveys to identify the differ-
ences in teachers and resources and try to
redress the balance through differential allo-
cation of resources.

This scction has cited results from some
studies of national achicvement in different
countrics. There are other cxamples of national
surveys of achicvement (the sixth, ninth and
twelfth grade surveys of achicvement in Indo-
nesia, the pritnary-school survey in Malaysia,
the secondary-school survey in Thailand) but
studics, so far, have focused more on factors
affecting outcomes rather than on measurements
of actual levels of achiecvement. This evidence
is still sparse, especially in African countries.
The World Bank policy study on Education in
Sub-Saharan Africa cites some quite distressing
results from a test adininistered to fifth-grade
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students in one Francophone African country:
‘Students in primary cducation in this country
arc learning virtually no mathematics® (World
Bank, 1988, p. 33). Many morc surveys neced
to be undertaken by countries and reported.
They have two major uscful outcomes. They
identify which objectives in the curriculum are
being poorly achieved and which factors are
associated with differences between provinces
or regions, differences between schools and
differences between pupils. These studies should
be undertaken and carried out locally and their
results should become part of the information
policy-makers and planners should have at
thetr disposal.

Factors affecting
pupil achievement

What do we lcarn from studies cxamining the
cffects of certain factors or variables on achieve-
ment? This scction attempts an overview of
some of their major findings. The disentangle-
ment of the cffects of variables on achicvement
is notan easy matter. The results of correlational
rescarch need to be tried out in experiments.
Any one result needs to have occurred several
times before we can be surc of our ground.
Hence, the use of meta-analyses-—analyses of
analyses, From various World Bank and IEA
analyses a number of “alterable’ variables (those
which can be changed by Ministrics of Edu-
cation) can be identificd.

Betore presenting them, one word of caution
isin order. The meta-analyses mentioned above,
which make it possible to identify patterns of
relationship across socicties, do not by defi-
nition take into account structural and cultural
determinants  of variations in achicvement.
Before defining the policy for one specific
country, it would be useful to have at hand the
results of a survey carried out there. Morcover,
quarn.itative macro-level studies should, when-
ever possible, be complemented by other more
qualitative-type research. These, based on ob-
scrvational methods and interview techniques,
allow the researcher to pick up nuances and
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identify variables operating in classrooms and
influencing achievement, which cannot be other-
wisc identified.

The following alterable variables have been
selccted for presentation.

CURRICULUM

The curriculum can be differentiated into
‘intended curriculum’ (what is in the syllabus
or lists of learning objectives), “‘mplemented
curriculum’ (what the teachers actually teach;
in rescarch jargon this is often known as OTL.,
or opportunity to lcarn), and ‘achicved curricu-
tum’ (what the children actually learn). There
is much cvidence to show that the curriculum
demand has an impact on achicvement. In other
words, if pupils get the opportunity to learn
something they usually do so; if they do not get
the opportunity thcy cannot learn it. In short,
the more that is demanded in the ‘intended’
curriculum, other things being equal, the more
the children will earn.

Many developing nations have curriculum
dcvclopment centres. Although many curricula
have been made ‘national’ to remove the influ-
ence of the ex-colonial power’s curriculum, it
1s the casc that cither certain other nations’
curriculum programmes are used (c.g. Nufficld
Science) or at the other end of the spectrum, not
sufficient attention is paid to what other nations
demand of their children, particularly in reading, |
maths and science. The African Curriculum
Organization and organizations such as SEPA !
(Science  Education Programme for Africa,
based 1n Ghana) have done much to try and
improve curricula, but much yet remains to
be done.

There 1~ a technology of curriculum devel-
opment (Lewy, 1978) and there are certan
determinants of the curriculum which must be
taken into account. Many require smail studies.
Curriculum centres must pay attention to these
deternunants,

There has been a tendency to add more and
more to the curriculum but never to discard
anything. Latcly, there have been moves to
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trim back the curriculum as though it were the
causc of poor standards. The curriculum should
be trimmed, but with care. Attention should be
paid that at a minimum the school teaches what
school-leavers will need to start work. Students
should also have the basis to be able to continue
to learn and grasp quickly the content of what-
ever training they might follow upon leaving
school or later on.

Various programmes have been tried out,
combining cducation and productive work, or
introducing pre-vocational subjects into the
curriculum. The evaluation of such programmes
scems disappointing so far as solving the uncm-
ployment problem, encouraging self-employ-
ment of school-leavers or raising resources are
concerned (Psacharopoulos and Loxley, 1985;
Lauglo, 1985). Some studies suggest, in fact,
that what is potentially most useful to sclf-
cmployed adults iu urban or rural arcas arc
literacy and computational skills, agricultural
and/or some scicntific knowledge. Pedagogi-
cally some of these vocationalized programmes
scem none the less to have had interesting results,
so long as tcachers were very motivated and
knew how to integrate the teaching of practical
subjects with the teaching of more theorctical
ones making the former supportive of the latter.
Their success, in fact, depends a great deal on
the resources avatlable. This is often the case;
curricula are often accused of being the cause
of bad achicvements. Causation is however
usually multi-faceted, and poor teacher know-
ledge is clearly a problem in some countrics as
to why the curriculum is failing.

The language of instruction and the language
in which the instructional materials are written
is a further problem. After independence,
Nigeria, for cxample, adopted English as the
language of instructicn in school starting at
Grade 1. A child in the Yoruba-speaking arca
will learn his local language first, then Yoruba,
and then enter school to be instructed in
English (somewhat akin to an English child
entering Grade 1 and being taught in Japanese).
There have been studics in the Yoruba- and
Hausa-speaking arcas of Nigeria where it has
been shown that children learn more when

being instructed in Yoruba and Hausa than
when being instructed in English. But, to
change or rewrite all instructional materials
into Yoruba or Hausa would be a costly under-
taking. It could also become a political issue,
as some groups may resent the use of the
language of another group. Thus, this problem
remains in many countrics.

Finally, national examinations should reflect
what is in the curriculum because teachers tcach
according to what is in examinations. In all the
activities the curriculum centre should play
a crucial role.

BOOKS AND MATERIALS

Where there is ashortage of books and materials,
achicvement is lower. Providing one book per
child (and ensuring that the books reach the
schools and arc used by teachers and pupils)
increases achievement and retention rates.
Indeed, in the Philippines when the number of
books provided to primary-school classreoms
changed from ten pupils to one book to two
pupils to a book, the proportion of students
achicving at ‘grade level’ rose from 50 to
70 per cent in onc year (World Bank, 19866

Tuller (1986) indicated that a shortage of
textbooks was morc of a problem in somec
subject areas than in others; but it always has an
cffect on achiecvement. The major problems
arc how to produce sufficient textbooks (or
even loose-leaf files) cheaply and, at the same
time, to cnsure that the materials reach the
pupils in the schools, particularly in rural arcas.
Studies on textbook distribution in Nigeria and
Indonesia have pointed to the types of problems
which occur, and remedial action has now been
undertaken. Again, it is not cnough to print
textbooks, we have to make surc that the ma-
terials »otually reach the schools—which is an
administrative problem—and that they are
used by teachers—a pedagogical and adminis-
trative problem,

Connccted with instructional materials is the
availability of booxs through a school library.
Both Fuller and TEA have reported that the
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more books are borrowed from a school library
the higher the pupil achievement and, in pri-
mary schools, the more a classroom corner
collection of books is available the higher the
reading achievement.

TEACHERS, TEACHING
AND TEACHER-TRAINING

There has been much research on methods of
teaching and what it is that teachers do which
itmproves learning and achievement.

Teachers’ experience

Teachers with more tcaching cxpetience tend
to develop stronger instructional and classroom-
management skills. They reduce the amount of
time spent on administrative procedural matters
in the classroom, are quick at restoring order
and develop a tempo of teaching which fosters
morc ‘time on tasks’ on the part of the students
(Anderson et al., 1988). The implication of this
is that all cfforts need to be made to allocate
cxperienced teachers equally between urban,
peri-urban and rural areas and to reduce
turnover. This is linked to the question of
salarics and status raised carlier.

Lesson preparation and marking

Teachers who spend time preparing lessons and
marking homework and classwork tend to
achicve better results with their students than
thosec who dc not. If tcachers do not have to
work to carn extra moncy and if tecacher-
training stresses this point, then this should
help improve learning.

Skills

Teachers who arc perceived by their pupils to
demand a lot of them (high teacher expectation
of pupil work), who are quick in keeping order
in their classrooms, who organize feedback in
a systematic way (feedback in the sense that
the teacher, and pupil, knows exactly what an
individual pupil has learned and has not lcarned,

of that which was to bc lcarned), who usc
correctives (help children to lcarn that which
they failed to learn the first time), and who help
the pupils to structure the morc important
learning tasks from the less important tasks, tend
to produce higher achicvement in their pupils
than those teachers who are not perceived to do
these things (Anderson et al., 1988; Nitsaisook
and Postlcthwaite, 1987).

Some dedicated teachers are able to inspire
children to learn in the most deprived areas.
Avalos (1986), in her study in four Latin Amer-
ican countrics, has called thesc the ‘Sefiora Rosa’
teachers. Morce intensive studies of these kinds
of teachers arc required in order to identify
exactly what they do which results in good
achievement in disadvantaged children.

Teacher education

General educarion. 1EA (Pcaker, 1976) has
shown that teachers with morc post-secondary
cducation achieve more with their pupils than
teachers with less post-secondary education.
Such a finding, however, gives little solace to
the cducational authorities in countries with
falling educational budgets and growing carol-
ments where onc-ycar crash courses have to be
organized for pupils finishing junior or scnior
high school so that they can start tcaching in
secondary schools.

Pedagogical traimng. Passow et al. (1976) found
no difference in pupil achievement according
to the different length of teachers’ pedagogical
training. This result points to the problem of
the content of pedagogical training. Which
teacher activities are required for the teaching/
learning of different types of educational objec-
tives in different subject arcas? Some results
about teaching practices which result in more
learning on the part of pupils were given above.
It is from such studies that the content of the
pedagogical part of teacher training should be
derived. The amount of time devoted 1o peda-
gogical training can be pared down!  onlyon
condition that there is a strict selection of that
which is essential.
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In-service training is typically of two types: a
week’s course, or what is called ‘on-service’
training. In the latter, the teachers teach during
the week but meet one cvening per week (or on
a half-day at the week-cnd) with other teachers
from neighbouring schools (a cluster of schools)
at a teacher centre (often a room in a school).
They meet not only with each other to discuss
common problems but also with a supervisor
or a master teacher. It is often said that the first
type of course (in-service teacher training) is
worth only twice its own length. That is to say
that if it is a onc week course the teachers revert
to how they taught before the course two weeks
after having recturned to their school. Fliigger
(n.d.) has produced initial results showing that
on-service training courses produce longer term
cffects on changes in teacher activities (and
cognitive learning) than do in-service teacher-
training courses. Again, however, more research
of this kind is needcd before general conclusions
can be drawn.

There are some countries where injon-service
teacher-training is not compulsory. The IEA
results indicate that where teachers have under-
gone infon-service teacher-training and where
such training has involved practical activities
(e.g. producing instructional materials, con-
structing asscssment instruments) the pupils
learn more than under teachers who have had
no such infon-service training or under teachers
who have been to in-service courses of a theor-
etical nature only.

Many countries have a set number of school
days per year but let the pupils off while the
teachers undergo in-service training as part of
their regular duties, i.c. without cxtra pay. Other
countrics, on the other hand, pay their teachers
an honorarium for attending in-service training
over and above their travel and subsistence
costs. This can be an expensive precedent.

The suggestion is that infon-service training
should be compulsory without cxtra payment to
teachers, that the courses be given a practical
bent and that more emphasis should be placed
on on-scrvice traning.
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TIME AT SCHOOL AND HOMEWORK

Allocated instructional time is important. In
general, the more time children study, other
things being cqual, the more they will learmn.
The number of school days per year ranges
from 120 to 240. The number of instructional
hours per day ranges from two to seven. The
age of entry to school varies from 4 to 7 (or even
more) years of age. Hence, even for those
children remaining in school up to say 14 years
of age; the difference in instructional hours can
range from 4,000 to 10,000 (Passow ct al., 1976).

It is the real number (rather than the paper
number) of hours of instructional time that is
important. There are many countries where
officially there may be, say, 240 school days per
year, but in effect 30 are given frec because of
local public holidays, visiting dignitaries, and
teachers’ absence (for whatever cause, illness,
death or marriage in the family, attending
courses, ctc.); thus the real number of days is
much less (210 in this case). Teachers’ attend-
ance at school is another important problem.
In some countries measurcs have to be taken
(involving, for cxample, the community or the
parcnts in the management of the school) so
that teachers actually turn up in schools for
the lessons they have to teach.

The cumulative number of hours of a subject
studied is the important factor, that is, how
many hours per weck for how many years, but
again there must be a point at which a plateau
begins. More information is nceded here.
Carroll (1975) suggested that for a pupil to
become proficient in reading comprehension in
French as a foreign language, an average of six
years’ continuous study (i.c., four or five periods
a week) for about 40 weeks a year would be
nceded. If the motivation of the pupils were
very high and the teaching very good, the six
years could be reduced to four, but not less
than that.

Another aspect of time is ‘time-on-task’, that
is, the amount of time within a class period that
is actually devoted to teaching/learning which
should take place and the amount of time each
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pupil actuaily spends on learning (as opposed
to, for cxample, day-dreaming). There is a
growing body of research to indicate that, other
things being equal, the more ‘time-on-task’ the
more the pupils learn. The structuring of the
time within the period and the tempo at which
the teacher conducts the class affect actual
concentration. Both of these aspects should be
dealt with in the teacher’s pre-, in- and on-
service training,

Finally, homework is important. Pupils who
do homework learn more than those who do no
homework even if it is not marked. If the home-
work is marked and gone through individually
with each pupil, to help pupils to sce their short-
comings and how to improve them, then the
children learn much more. It goes without
saying that if teachers are not motivated or if
they have other activitics, the probability of the
homework being marked is low.

SCHOOL ORGANIZATION
AND FACILITIES

School size. No significant differences in pupil
achievement have been found in terms of school
size (Fuller, 1986; IEA, 1988). Where population
density allows it, it should be possible to increase
school size but on condition that school prin-
cipals receive appropriate training.

Class size, In general, students in smaller classes

do not achicve more than students in larger
classes except in classes of fewer than 1§ students
in which the teachers individualize the work,
Again, in general, achicvement tends to be less
in classes over 45 in industrialized countries
and over §5 in developing countries. But in
between-country comparisons (IEA, 1988), the
Republic of Korea with anaverage of 6o students
per class, and Japuan with 42 students per class,
were cqual first in a comparison of Grade 5
students in fifteen countries. Hence it is not
the cluss size per se that 1s important. It is what
happens in the class and how it is orgamized
that is important., Nothing is known of the
achievernent of class sizes greater than 60, but

-
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it could be envisaged to have this number as a
maximum size, always of course on condition
that the classroonis are big enough for 60 and
that the teacher knows how to teach in these
conditions.

One problem that exists is that teachers
within a country arc normally trained to cope
with classes of what is perceived to be an average
class size within that country. It is important
to recognize that if class size is increased then
the teachers must be taught how to manage (and
arrange the teaching) for larger-sized classes.

Double and treble shifts. Double or treble shift
systems help to increase enrolment with no
extra capital cost. The pupils’ level of achieve-
ment does not scem to be impaired on condition
that, whichever shift the pupil is attending, it is
always the teacher’s first shift.

However, many teachers do teach two shifts
(often in two different schools) in order to earn
extra money and most parents prefer their
children to go to the first shift when it is cooler
and their childyen are fresher, At the same time,
though several countriecs have moved from a
onc-shift to two- or three-shift system, it does
not seem to have affected their results too
much. It would be very useful to have infor-
mation accumulated on the pros and cons of
different shift systems,

URBAN OR RURAL SCHOOLS
AND STAFFING

In many countrics there are large urban-rural
differences 1in educational achievement. Oc-
casionally thesc are in favour of rural areas with
large urban slum areas performing poorly but,
for the most part, the rural areas perform worse
than urban areas.

Two points deserve mentioning. The unequal
allocation of resources to the different schools
has cffects on achicvement (see the point made
about ROH on page 179 above). Itis a relatively
simple matter when undertaking the collection of
school census data to have a count of the number
of desks and chairs per pupil, the number of
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usable blackboards per classroom, the number
of classrooms with mud, bamboo, wood or
cement floors, the lighting per classroom, the
classroom practical science equipment (or even
in richer countrics the laboratory space and usage
per pupil)and soon. Where this kind of basicin-
formation is lacking at the district, regional and
national levels it is imperative that it is collected,
at least once every five years. If school census data
are not collected then surveys using a probability
sample of schools could be undertaken. The data
should be analysed and remedial action should
be taken to make school provision more cqui-
table. Communities could be asked to contrib-
ute, but so should aid agencies as well. There
is much to be learnt from India’s national policy
on cducation and ‘operation blackboard’: essen-
tial facilities such as two reasonably large rooms,
blackboards, maps, charts and other learning
material will be provided to all primary schools.

There are special problems experienced by
schools in isolated areas. Onc is that the schools
must be small and often with only three teachers
(sometimes one tcacher only) teaching six grades
at primary level. Teachers should be trained to
teach in these conditions. This is rarely the case
in devcloping countrics and much is to be
learned from the experience of developed
countrics. A second problem is how to attract
good teachers to rural (often isolated) schools
and kecep them there (see Chivore, 1988). The
unwillingness of trained teachers to go to and
remain in rural arcas is well known. The quality
of teachers going to rural schools is often as-
sociated with differences in achievement. Mon-
etary reward and frec housing systems can be
expensive and are not always sufficient. In a
recent TIEP training course (1987,88) the Thai
participant recounted a Thai strategy: send only
young male teachers for two years, followed by
young female teachers for two years. Then, they
marry a local and stay there. The system, she
reported, worked well.

The role of the school principal is crucial.
Fuller (1986) has ndicated that the role of the
school principal is often conditioned by the
school type (academic, vocational) and the cul-
ture attached to it. The school climate also
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depends a great deal on what is demanded by
them. The formal training of school principals,
once they have been selected, has positive effects
on the way they run the school and should be
undertaken, probably as part of in- or on-service
training. The cost of such on-service training is
negligible except for the team working out what
the content of such courses should be and the
preparation of the necessary materials. This con-
tent should, of course, be worked out nationally
and great care should be exercised when exam-
ining what thc content of such courses is in
other, cspecially industrialized, countrics.

In areas where many parents are cither illiter-
ate or semi-literate, school principals can insti-
tute programmes of tcacher-parent workshops
in which the school inculcates in the parents
various bchaviours such as asking their children
to read to them, or tell the parents what they
have just read about. Such programmes can have
dramatic effects on the reading achicvement of
sccond- and third-grade pupils classified as
poor readers (Sawadiscvee et al,, 1982). Many
initiatives have taken place which would be
worth recording and summarizing. In all of these
initiatives the school principals’ roles have been
important.

DISTANCE EDUCATION

When a distance-cducation programme using
radio or correspondence as supplemental to
classroom instruction is well developed and
implemented it can have an effect in increasing
achievement (McAnany ct al., 1982).

The initial production of curriculum and
classroom lessons is costly. The delivery to pu-
pils can be efficient in terms of costs per pupil.
Howecver, as McAnany ct al. (1982) emphasize,
it is important that cach component be tested
out and, where necessary, revised before the
programmec is implemented. When the exercise
is undertaken too quickly and without proper
trialling, no effects on achicvement can be scen
and the initial production costs will have been
wasted.

1 would like to comment that there are many
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factors which influence learning and more re-
search has been undertaken than we have been
able to rccount here. As research progresses
it is important to be able to synthesize from re-
scarch what we know about the effects of dif-
ferent factors. It is important to have infor-
mation on which factors have a positive influ-
ence, which have no influence, and which have
a negative one.* There is much mythology in
education about the influence of different fac-
tors. In addition, it is esseatial that each nation
has a mechanism for judging the ‘health’ of
its educational enterprise and for planning
purposes.

Parents and teachers nced information on
how Johnny or Mary, Amina or Mohammed,
are performing in various aspects of each subject
area in order to know where more cffort is
required for each pupil. The school principal
needs to know about the relative strengths and
weaknesses of each class in the school (and
about sex differences) as well as how his/her
school’s performance at any onc grade level
compares with other similar schools. The prin-
cipal must plan the overall activities in the
school and must have this information. to plan
the following year’s activitics. The district or
provincial officer nceds information on how
cach school is performing, on urban-rural dif-
ferences and the like, to know where extra
resource inputs will be useful. The national
planning office nceds to have information on
the relative performance of the different districts
and provinces in the country and information
on what factors (location, plaut, books and
cquipment, teacher education, teaching quality,
school principal management, etc.) arc associ-
ated with achicvement differences in various
subject arcas between locations and schools, The
planning officc also needs to know how well
school lcarners integrate into society, how casily
they find work and what are their contributions
to the cconomic and social development, These
considerations, however, go beyond the scope of
this article.

It is possible (Ross and Postlethwaite, 1988)
to collect such data and provide them to the
various levels of decision-makers through reg-
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ular monitoring excrcises. Where systems of
education do not have information on such basic
facts as thc number of children per school/class,
number of classrooms, book provision, desk pro-
vision and the like, it is casy to collect such dat
in the course of such monitoring exercises.

Where there arc large differences in provision
and practices from school to school, or district
to district, it is possible to assess the effect of
these differences on outcomes of schooling such
as achievement, attitudcs, and skills. ‘This is the
type of information required by planners for
their planning. At the same time, it is uscful for
systems to have comparative international data
on their national achicvement levels in order to
sec the magnitude of differences with other
countrics (especially with countries of similar
cconomic standing) and how the magnitude of
differences within their own compares with the I
magnit-de of differences in other countrics.

Without regular monitoring, it is impossible
to know the ‘health’ of the system. A monitoring
unit will typically cost 0.5 per cent of the pri-
mary and sccondary school budget.

Tentative conclusions

Schooling will not nccessarily be improved by
manipulating a few qualitative variables only. In
some instances, the improvement of the teach-
ing/learning process may require rethinking of
the very purpose, organization and length of
schooling. In addition, many variables outside
the school system 1nfluence pupils’ achievement.
These include, for example, the children’s nu-
trition level, parents® attitudes, and their cdu-
cational level, as well as the way they interact
with the school. Bearing in mind, none the less,
the poor statc of the teaching/learning con-
ditions 1n many countrics and bearing in mind
the financial constraints what suggestions might
be made which gre realistic? There are cases !
where a precemeal approach modifying, not
one single variable i 1solation, but a whole mix
of vartables can be useful. Opinions will difter
since the iterpretation of results 15 a function
of the memory, testimony, and introspection of
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the interpreter. What follows should be seen as
suggestions to improve the teachingjlearning
process within the school. They arc made in a
provocative way and nced to be discussed.

Larger classes. The suggestion is that class size
could be increased to fifty on condition that the
teachers be trained to deal with larger class
sizcs and on condition that there is little vari-
ation in the country around the average class
size adopted. This size will lower the cost per
pupil and allow more children into school. It
is recognized that the feasibility of this measure
depends on the prpulatioa density; where popu-
lation density is low, smaller class size will have
to be defined. Also, where school classrooms
have been built to hold only thirty or forty this
will be a probiem.

In urban areas it is possible to increase school
size (probably up to 2,000) without detrimental
effects on achicvement but, again, on condition
that school principals and teachers arc trained
for thc management of larger schools. Main-
tenance expenditures will increase, but, nonc-
theless, such a measure should reduce per pupil
costs (recurrent and capital).

Desks, blackboards, instructional matertals. At-
tempts must be made to ensure that a desk
place for each pupil cxists, that cach classroomn
has a usable blackboard (i.e. not so worn or
shiny that the pupils cannot rcad from it) and
that cach pupil, or groups of two pupils, have
instructional matcrials (textbooks, workbooks,
loosc-folders) when working. There is sufficient
cvidence to show that these arc cssential pre-
requisites for lcarnin;. No matter how good
the tcachers are, they will have a limited cffect
without these prerequisites. If class and school
sizes arc increased, the saving on the per pupil
cost could go to providing these prerequisites.
The industrialized world could be challenged
to identify cheaper ways of prinung instruc-
tional materials. But preferably, developing
countrics should get together und co-operate on
the preparation of teaching matenals to be
produced locally.

Remottvation of teachers. Many teachers are
demotivated, poor, and have low status in their
communitics. Action needs to be taken to
remotivate them. It is obvious that whatever
cffort is put into other items, distribution of
textbooks, blackboards, curriculum reforms,
they won’t any havc impact if the teachers
are not co-operating, or if they are absent.
Governments can initiatc propaganda systems
to cnhance the status of teachers as key persons
for teaching children. Teachers can be asked to
play other roles in the community. Their sclf-
concepts can be raised through teacher training.
Something has to be done with respect to their
salaries as well. Where salaries in rcal terms
have decreascd so sharply that no tcacher
can hope to survive on his/her salary only,
corrective measures have to be taken. In as
much as possible, pay differentials vis-g-ots
other groups in the community should be kept.

All mcasures aiming at organizing teachers
in a team or in a community, such as clusters of
schools, should be cncouraged. Innovation is
normally the fruit of a co-operative cffort. This
is linked with the training and functions of the
school principal.

Teache- training. Although more pre-service
training would be desirablc as seen from some
of the evidence put forward in this article,
it is beyend the financial resources of many
countiics to underiake.

Compulsory in- and on-scrvice training is
desirable. It can be organized so that it doces
not cost morc than ot present. It is the content
which should be changed to take into account
some of the facets of teaching alrcady men-
tioned for which there is evidence that they arce
cflective inimproving learning and achicvement.
It is through good in- and on-service training
thar tcachers can become cxcited about the
challenges they have, how they can helpchildren
to lcarn more and how they can hielp in the
community,

Planning the content and the praduction of
some materials involves a cost but the running
of on-service training within clusters of schools
or at tcachers’ centres does not necessarily




Francoise Catllods and T.

wvolve a cost to the state. This is on the
assumption that participants arc not paid for
participating in on-scrvice training.

Instructional time, homework and time on task.
Real instructional time within the year can be
increased. It is suggested that the school year
could be increased to forty wecks of five~and-
a-haif days per week (i.c. 210 school days) with
an average of six hours of instruction per day in
secondary education. The implementation can
be tricky becausc of teacher resistance but some
countrics have done so. It would be useful if
the various political and administrative pro-
; cedures on how this can be donc could be

summarized and widely disscminated. In
. countrics where enrolment ratios in primary
cducation are si 1l low, more flexible forms of
cducation, part-time teaching, shorter length of
cycles, could be considered, provided other
mcasures to increase the quality of schooling
arc taken. Homework is highly associated with
increased achicvement and it is important that
it tekes place in greater amounts as pupils

ascend the school system. Finally, it is possible
i to make lcarning an cxciting rather than a
dreacy experience. How this is donc should
form part of the in- and on-service training,
since it is important for cffective learning to
have all children intcrested and paying attention
throughout the lesson. It is possible to increase
time, homework and time on task without
involving cxtra costs,

School management. School principals should
undcrgo in- and/or on -service training. Some of
the content of such courses {c.g. ways of
motivating teachers, organizing the timetable,
obtaining and allocating tlhe budget, working
with parents, making the school an integral and
positive force within the community, ctc.) has
been suggested.

Curriculum. As society changes, so must the
curriculum be changed to adapt to the needs of
the socrety and to the needs of the individuals,
Content must be revised and renewed. "T'he
accompanying teacher manuals must include
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suggestions on tcaching methods for ditferent
cducational objectives and on “ow to make the
teaching!learning experience an exciting onc.

Curriculum centres exist in many developing
countrics. It is their task to monitor the
economic changes, the social changes, and the
changes in the perceptions of parents and
teachers as to what should form the content of
the curriculum. At the same time, they must be
aware of changes in the curricula of other
countrics in an increasingly interdependent
world. It is important that they do not continu-
ously add to the curriculum; they must also trim
it.

Fecdback and correctives arc important
components of the teaching learning process.
Several curriculum centres produce materials
(such as tests) for teachers to use and obtain
feedback on the extent to which cach :hild
has learned each educational objective. Simi-
larly, curriculum centres producc remedial
materials which comprise a large part of the
correctives process.

A curriculum centre typically costs 0.5 per
cent of the primary and sccondary school budget.
It is difficult to imaginc how some countries !
manage without such centres. It is necessary for
curriculum centres to be revitalized and stimu-
lated from the outside with ideas of the
practices of other national curriculum centres
and of theoretical ideas.

Monitoring the ‘health® of the svstem. Without |
collecting census data from schools and without
having periodic checks on how well children
arc lcarning what they arc meant to be learning,
itis impossible to be aware of the strengths and ;
weaknesses of the teaching/learning process n
different schools, districts, regions and the |
nation as a whole. Not only is 1t possible to ,
identify the weaknesses but it 15 often possible
to identify the causes of such weaknesses
through small rescarch projects.

The establisiment of a monttoring unit 18
essential. But, the staff needs to be traned anl
retrained. In many cases, where <uch unnts §
exist, the latest rescarch techniques are not
learned because the relevant journals and books
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cannot be purchased duc to lack of funds.
Again, this is an area where international aid
can help in providing mechanisms not only for
the provision of journals and books to poor
countries but also by ensuring that international
intensive courses are run to update knowledge.

Agenda for future research and tramning Gerivities.
The number of tasks to be undertaken by
international agencies arc manifold. However,

it is suggested here that some practical tasks
" have high priority if the teaching/learning
condition is to be improved in many countries.
These tasks should include the production of

short state-of-the-art reports on: (a) proven
! effective ways of increasing class and school
i s1zes; (b) proven cffective ways of cnhancing
the status of teachers; (c) the relative effects of
different forms of in- and on-service teacher-
i training programmes; and (d) political and
admimstrative procedures for increasing instruc-
i tional ume.

; They should also include the orgamization of a
serics of international intensive courses for the
revitalization of curriculum centre personncl
. and the monitoring and research unit personnel.
; As with all endeavours, they must be done well
| to succeed. Money alone will not solve prob-
. lems. It is he foresight, intuition, dedication
i and perseverance of those responsible in under-
: taking theabove nine tasks whicharccrucial. =

Notes

1 They have been increased sinee but salaries still remain
‘ very low
1o the Indian subcontinent (Bangladesh, Nepal, India)
the absenteeism of teachers and the existence of ‘ghost
teachers’ have been known for years, but 1t has never
been posuible to measure the extent of the problenm.
In Latin America the percentage uf repeaters had n
fact dedlined between 1970 and 1975 but 1t rose agan
1n 1930 and 1983 (Unesco, 1986b).
l'urther studies are requized to deternune to what
extent this decline is linked to the erosion 1n the
quahty of schooling or to other factors (cost of school-
ng, low employment prospects.

5. Often, policy-relevant variables are omitted from
research studies. Windham (1988) has produced very
good lists of indicators for school systems. In the design
of studies, the variables (indicators) to be used must be
very caicfully thought through.
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~ Planning the quality

- of educaton: different B
information for different

levels of decision-making

Kenneth N. Ross and T. Neville Postlethwaite

In recent years, educational planning has often been focused on a
limited range of activities concerned with forecasting numbers of
students, teachers, and support staff, and predicting the demand for,
and location of, supporting plant and equipment which is likely to
be required by an education system at any ene point in time (Lewin,
1988). All this work provides exccllent information for guiding
decision-making concerning the quantity, but unfortunately often
provides very little input concerning the quality, of education. This
is indeed an unfortunate situation, because ministrics and depart-
ments of education in most countries are charged with the responsi-
bility of making informed decisions in both ot these domains.

In addition to this problem, there is often a lack of understanding
within educational planning agencies that the collection and man-
agement of useful reseacch information about the quality of education
requires an acknowledgement that planning decisions in this domain
need to be made at various organizational levels (Tyler, 1986). This
article explores the types of information that might be cmployed
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to guide dccisions about the quality of education, and presents
some approaches for reporting this information in formats that are
appropriate for the various levels at which decision are made.

For the purposes of illustration, four broad levels of decision-
making in education are described: (a) parent and teacher decision-
making concerning a particular student; (b) school-principal decision-
making concerning a particular school; (c) official state or provincial
decision-making concerning a particular group of schools: and
(d) official national decision-making concerning all a nation’s schools.

Information for different levels of planning

Education, as delivered through formal and non-formal schooling,
typically comprises an enterprise designed to facilitate an indi-
vidual's or a group’s cognitive, affective, psychomotor and social
learning. Those responsible for successful ouicomes in these arcas
include parents, teachers, school principals, state and provincial
officials, and national officials.

Thesc persons need to monitor various educational processes and
outcomes and, with the assistance of appropriate information, make
decisions—tomorrow, next week, next month, next year or in a few
years’ time—which will influence the education of those in their
charge. However, the types of decisions these people have to make

and, thercfore, the type of information they require is often quite
different.

TEACHERS AND PARENTS

Teachers and parents need to gather and share information con-
cerning the nature of the educational behaviours (knowledge, skills
and values) that have been taught, the extent to which these have been
learned by the child, and the contexts in which the child has demon-
strated these behaviours with either competence or difficulty.

In some circumstances this information will describe student
performance on individual test items or particular tasks. However,
care needs to be taken to ensure that any single item or task provides
a stable and represcntative sample of a defined behaviour across
suitable arcas of content and context. Generally, it will be necessary
to employ a group of items or tasks in order to be able to muake
reliable statements concerning a defined behaviour for a particular

child.
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The information needs to be expressed in a manner which avoids
technical and educational jargon in order to permit a clear agenda for
teacher and parent action to be prepared. This agenda can only
address effectively the child’s learning strengths and weaknesses in
situations where teachers and parents both understand, and agree to,
the nature of the child’s educational requirements.

SCHOOL PRINCIPALS

School principals seldom need to have information about the edu-
cational behaviours of individual children. When this kind of
information is required, the principal can consult with the appro-
priate teacher. Howuver, principals often need to be informed about
the progress of learning for each class in the school. Information
expressed at the classroom level is more suitable for assisting with
decisions concerning the deployment of school resources to ensure
that all classes achieve the school’s educational goals which have been
sct by the principal, teachers and parents.

In addition, the principal needs to have information on how well
the school is performing in comparison with other similar schools.
This is especially important in respect of ‘core’ educational goals
which are also valued by these similar schools. Principals can use this
information to review the school’s geals, set priorities among these
goals, and focus a whole-school effort on improving the school’s
learning environment in ways which are relevant to the students’
aptitudes, interests, and home circumstances.

STATE AND PROVINCIAL OFFICIALS

State and provincial officials do not require information as detailed
as that required by school principals because they are far removed
from both the daily operations of schools 2.:d the daily responsi-
bilities of parents, teachers and principals. The breader role required
of thiese officials, be they administrators, co-ordinators or supervisors,
demands that they should make decisions enly after having cxamined
information which is sufficient to cstablish the existence of problems
serious enough, or opportunitics great enough, to warranta consider-
able commitment of their ime and state or provincial resources.
Information appropriate in this context should be presented in
such a manner as to help officials to employ planning approaches that
will provide large groups of schools with the cxpertise and resources
required to sct up and evaluate their educational programmes, and




PAFullToxt Provided by ERIC

Kenneth N'. Ross and T, Neville Postlethewarte

then, guided by the results of the evaluations, to adopt procedures
that will improve their effectiveness.

To assist planning decisions in this area there is also a need for
a periodic and independent appraisal of student progress with
respect to the agreed goals of schools within the state or province.
This would entail an ‘audit’ of a sample of the agreed goals and, if
some major discrepancy were noticed between school-level infor-
mation and state-level information, a more detailed investigation
could be undertaken. These audits require care because appraisal
of a school calls for the support of students, tcachers, parents and
school principal. This support will not be forthcoming if the col-
lection of information takes up too much student time, results in
major disruptions to the school programme, costs too much or
does not provide reliable, valid and useful results.

NATIONAL OFFICIALS

National officials require less detailed information than do state or
provincial officials. These officials do not work with individual children
or classes, and they are unlikely to concern themselves with the affairs
of an individual school or a small group of schools. Rather, their role
is to make broad policy decisions concerning the linkages berween
the legislated directives of past and present governmen:s, and the
plans and resources required to attend to these directives. These
decisions are expected to have impact across whole or large parts
of school systems and therefore, because of the conservative inertia
of cducational institutions and the high costs of initiating system-
wide change, a great deal of accurate information about students and
schools needs to be collated at the system level.

National officials must have access to information that will
identify long-term trends in their education system’s capacity to
assist all students to make progress towards achieving a high standard
of physical, social and cognitive development. In some circumstances
these trends will call for intervention in what is seen as an emerging
and widespread problem of the inability of students to achieve
success in a specific section of the curriculum. In other circumstances,
the focus will be on the curriculum itself because it may be seen as
being in need of revision and restructuring in order to take account
of recent rescarch and/or new social and.cconomic conditions. For
most school systems, decisions concerning these matters are grounded
in comparative data for various demographic groups within the
society and therefore the system-wide information will need to be
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expressed according to breakdowns associated with, for example,
gender, cthnicity and socio-cconomic factors.

Mecchanisms for providing information

In many countrics a great deal of the information required for the
various levels of decision-making is already available in the form of
large-scalc datasets obtained from national and international surveys
of educational achievement. Some examples are: the Australian
Studies in School Performance Project in Australia (Bourke et al.,
1981); the Asscssment of Performance Unit (APU) in England
(Gipps and Goldstein, 1983); National Assessment of Educational
Progress in the United States (NAEP, 1986); the Indonesian 6th, 9th
and 12th Grade Surveys (Jiyono and Suryadi, 1982); the Inter-
national Association for the Evaluation of Educational Achievement
(IEA) surveys in some forty countries (Pelgrum and Warries, 1986).

The data associated with large-scale surveys usually contain
useful benchmarks of student performance on at least some of a
nation’s agreed educational goals. In addition, many of the so-called
independent variables used in these surveys often provide important
descriptive information which may be of use to state and national
officials.

It is important to note that care needs to be ecxercised when
employing survey data to ensure that the sample designs were drawn
up and executed in a scientifically valid fashion. Those surveys that
neglect to provide a clear description of the target population, the
objective procedures used to select the sample, the stratification
decisions, the stages and units of multi-stage sampling, the pro-
cedures used to minimize the dangers of bias through non-response,
the size of the designed and achieved samples, and the magnitude of
the sampling errors, should be treated with great caution.

Another important source of information may be found in data
gathered as part of a national examination system. These data can
be provided at many levels of aggregation, for example, as average
school scores and as average scores for groups of schools serving
communities with similar socio-economic characteristics.

If neither survey data nor examination data arc available, then
school systems may be faced with the design of their own per-
formance monitoring procedures. A recent example of this has been
the state-wide testing procedures adopted by the State of California
in the United States (Staff, 1987).
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Examples of the information to be provided

A tentative list is presented below of the kinds of questions that
might be asked at the four ‘planning’ levels described above. In
association with each of these levels a hypothetical table of results
has been presented in order to illustrate how information might be
assembled and displayed in order to provide appropriate responses
to the questions.

Teacher’s question: What are my students’ achievements on specific
sub-dimensions of mother tongue, mathematics and science?

The sub-dimensions considered for each of the three subject areas
would depend on the curricular components that have been taught
within the teacher’s class. '

For example: the first sub-dimension in the mother tongue area
could be spelling; the second could be reading comprchension
required for understanding simple instructions; the third, reading
comprehension required for making inferences; the fourth, creative
writing, and so on. In the mathematics area the sub-dimensions could
be estimation, arithmetic calculations, elementary equations, etc.
In the science area the sub-dimensions could be the solar system,
differences between plants and animals, propertics of metals, etc.
Generally, for any reasonable level of reliability in judging a student’s
capacity to have mastered a domain associated with a sub-dimension,
it would be necessary to have at least eight to ten items (Morgan,
1979).

If we assume that there are six sub~dimensions, numbered 1 to 6,
and a total score, for each of the three curricular areas, and that ten
items have been used to assess each sub-dimension, then a hypo-
thetical table of results for a particular class might be displayed as
in Table 1. For the sake of illustration, only four students have been
included.

The results listed in Table 1 would enable the teacher of this class
to discern a number of interesting performance patterns, both within
the profiles of individual students and among the profiles of all
students in the class. The teacher would need to digest this infor-
mation and then, in association with parents and colleagues, formulate
a plan of action for individual students and for the whole class.

For example, from the hypothetical results presented in Table 1,
the teacher can see that all students have performed quite well on
all sub-dimensions associated with science. The teacher and students
would be very satisfied with their performance in this area of the
curriculum.
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TasLe 1. Hypotheucal table of results for a class

_ Student Mother tongue Mathematics Science
12 3 4 s 6 Total 1t 2 3 4 s 6 Toul 1 2 3 4 s 6 Total
- A 9 10 4 9 10 I0 §2 4 55375 29 9 10 9 10 9 10 §7
_ B 9 8 1 8 9 10 45 9 78 97 7 47 8 8 9 99 8 s1
- C 9 738 9 9 45 8 798 7 7 46 8 1o 8 98 8 51
D 9 929 8 9 46 8797774 8 910 89 953

All students, except for Student A, have performed reasonably
well on the mathematics sub-dimensions. Student A, however, has
: performed extremely well for the other two areas. On the basis of
- these results the teacher may suggest that this student should

. concentrate his efforts a little more on mathematics in order to

<k obtain a berter and more balanced performance across all three areas.
7 An unusual pattern of results has emerged for the mother tongue.
: All students have performed reasonably well, except on sub-
dimension 3. The teacher would need to reflect upon the factors
which may have prevented effective learning in this area. Some of
. the factors which might have resulted in this unusual pattern could
= be: (a) that insufficient class time was allocated to learning the
T material associated with this sub-dimension; (b) that the students

were confused by the way in which the teacher explained the
- material; (c) that the textbook devoted insufficient space to the
e material; (d) that no applied examples or homework was given to
‘ consolidate the learning of the material; (e) that the material covered
for this sub-dimension was unusually complex relative to the other
- four sub-dimensions; and (f) that the material was presented in a
’ fashion which was not relevant to the students’ interests and
backgrounds.

School principal’s question: On what sub-dimensions of which subject
areas and at whick grade levels is my school doing well or poorly in
comparison with other similar schools and all schools in my district?

In order to be able to address this kind of question, the school
principal needs one or morc points of comparison: a ‘rclative’ level
of performance which will focus on the performance level of his
' school with respect to other similar schools, and an ‘absolute’
measure of pezformance which will provide information concerning
the amount of the agreed curriculum which has been mastered by
the students.

A relative measure of performance could be estimated by comparing
the school’s performance with other similar schools within the same
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school system. The term ‘similar’ here refers to other schools serving
students from the same kind of socio-economic background, having
the same standard of staff and equipment, and teaching the same
curriculum. The comparisons between these schools could be
carricd out using breakdown variables which define important
groups of students within the schools in terms of gender, cthnicity,
vear-level, ctc. One of the important benefits associated with a
relative comparison of schools is that it may be possible to learn
from the teaching methods and educational environments of other
schools that serve similar communitics but arc more productive in
terms of student learning outcomes.

An absolute measure of performance could be estimated by using
pre-sct levels of achicvement which indicate several broad bands of
performance for the whole school. For example, if 75 per cent or
more of the students at a particular gradc level master the material
associated with a specific sub-dimension then the performance for
this class level is said to be ‘good’. If the percentage of students
mastering the material is between so and 75 per cent then this is
dcfined as ‘moderate’, and below 50 per cent is designated as “poor’.
Each of these three levels of performance would lead to different
actions being required of the principal. For example, a poor per-
formance level may require a major redeployment of school resources
and effort in order to improve student learning, whercas a good
performance level may require the principal to limit his activities
to providing positive feedback to students and teachers in the form
of encouragement.

In Table 2 a hypothetcal table of the mean and student standard
deviation of raw total scores has been presented for the mother
tongue, mathematics and science. These results cnable us to consider
the relative, but not the absolute, performance of School Y compared
with other similar schools, and compared with all schools in the
same state. The results suggest a different kind of response is
required of the school principal for cach of the three curriculum
arcas. The scores in this table would nced to be expressed in the
form of ‘mastery’ levels in order to make statements about absolute
levels of performance.

In the mother tongue, School Y is performing poorly relative to
other similar schools, and poorly relative to all other schools in the
same state. This situation would warrant a review of the school’s
mother tongue educational progratnme with a view to improving
the performance of the students. The review nught begin by visiting
some of the other similar schools to try to find out what features of

their programme appear to be resulting in a better learning environ-
ment for their students.

e
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TasLe 2. Hypothetieal results for a relative comparison of a school with other sioular
schools and atl schools in the same state

Schuols Muother tongue Mathematias Sdience

Standard Standard Standaid
deviation deviation Mean deviation

School Y
Males . 45.8

50.3
Females . 33.4

49.7
Total . 39.5 . 50.0
Simitlar schools

Males . 40.1 50.1
Females . 39.2 . 49.2
Total . 39.6 . 49.5

All schools

Males . 39.0 . 57.3
Females . 38.1 . 56.2

Total . 38.5 . 56.7

The scores for mathematics show that the school is performing
about as well as other similar schools and also marginally better than
other schools in the same state. However, when these mathematics

results arc broken down by gender, it becomes apparent that, for
School Y, there arc unusually large performance differences between
males and females. The magnitude of thesc differences cxceeds
substantially the differences noted for similar schools and other
schools in the same school district. This result would warrant a
detailed investigation of the learning cnvironments and opportunitics
that are being provided for female students within the school. The
extremely high mathematics performance displayed by the male
students suggests that some excellent mathematics programmes arc
available within the school, and that action should be taken to cnsure
that female students are able to benefit from this high-qualiry
teaching.

The mean total scores for science indicate that the school is
performing poorly with respect to all other schools in the same state,
but about as well as other similar schools. A pattern of results like
this could be associated with a major difference in school science
resources between, on the one hand, School Y and other similar
schools, and, on the other hand, all other schools in the same district.
In this situation it may not be ecasy for the principal to improve the
learning environment for science in his school because the man
rcason for these differences might be the availability of cxpensive
laboratory facilitics, which represents a factor beyond his control.
Furthermore, an important issuc associated with the pattern of
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standard deviation scores in science would need to be addressed by
the school principal because the variaticn between student scores
in his school is extraordinarily high when compared with similar
schools and other schools in the same state. This resuit would require
an investigation to find out why, within the same school, there is
such a high variation in student performance.

The discussion presented above addressed the school principal’s
question in terms of ‘reladve’ performance. In order to consider the
question from an ‘absolute’ perspective the performance of the
school would need to be expressed as a table reporting the percentages
of students achieving mastery in the three curricular areas. The
principal could then use the previously described benchmarks of
‘poor’, “‘moderate’, and ‘good’ to analyse his ichool’s performance.
The sctting of percentage mastery levels for these three categories
would need to be carried out in association with the most experienced
classroom teachers.

- State official’s question: Which schools andfor groups of schools in my

state are performing well or poorly?

State officials are mainly interested in the efficient deployment of
state-wide resources so that all schools for which they are responsible

have an opportunity to optimize the quality of their educational
environments. In some instances, these resources may consist of staff,
plant andfor equipment, whereas in other instances less tangible
‘resources’ may consist of information and ideas that facilitate
educational improvements without requiring substantial financial
inputs. An example of a successful deployment of the latter type of
resource would be found in situations where teacher-constructed
curricular materials that have been shown to improve learning are
shared as part of a pool of teaching aids.

In Table 3 hypothetical results that would address the information
needs of school district officials have been presented. For the sake of
illustration, only four schools in the district have been included.
These resuits list the overall performance of each school in the
three subject arcas described above and then provide a composite
score, for cxample, by using a summation of scores for each arca.

The task of the state official in examining these data is to look tor
patterns of results which might suggest an opportunity for the state
to target resources in a morc cffective and efficient manner. For
example, at the individual school level it can be seen that, according
to the levels of the composite scores, the overall perfo: mance of
each school listed in Table 3 is quite similar. However, from an
observation of the subject scores it may be noted that each school
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TasLe 3. Hypothetical results for all schools 1n a state

Schools Mother tongue Mathematics Science Composite score

Mean Stan- Mean Stan- Mean Stan- Mean S-an-
dard dard dard dard
devi- devi- devi- devi-
ation wnon ation ation

2.5 2.4 59.4 2.5 s1.6 2.6
2.2 . 2.5 59.2 2.5 s1.2 2.3
2.6 2.7 42.6 2.3 50.9 2.4
2.2 2.1 44.3 2.0 50.2 2.2

2.3 38.§ 2.7 56.7 2.3 50.8 2.5

has both strengths and weaknesses. Probably of more importance is
the appearance of two internally homogeneous “clusters’ of schools,
the first containing schools (1 and 2) having poor performance in
the mother tongue and excellent performance in mathematics and
science, and the second containing schools (3 and 4) having excellent
performance in the mother tongue and poor performance in math-
ematics and science. The existence of these two clusters should
prompt a more detailed investigation of why these clusters exist.
For cxample, can the existence of the clusters be explained in terms
of differences in student backgrounds, teacher's qualifications,
curricular emphases, etc.?

A further question that comes to mind is to ponder whether the
mother-tongue teachers in the first cluster could profit by experi-
encing direct observation of the mother-tongue programmes of
schools in the second cluster. And, vice versa, whether the science
and mathematics teachers in the second cluster would learn something
by observation of cquivalent programmes of schools in the first
cluster.

Where important patterns exist in school scores, like the clusters
described above, it may be important for state officials to seck
supplementary information from ‘local’ sources concerning the
special circumstances of the schools in each cluster. An interesting
example of this occurred during the 1970s in Indonesia where it
was found that the English-language scores of students in certain
schools in Bali were several standard deviations above the scores
that could be expected of the most able students in the country.
These results were explained following the discovery that the schools
were located close to golf courses frequented by English-speaking
tourists, and that after school hours, and at weckends, many of the
students spent a great deal of time practising their English conver-
sational skills while working at the golf course.

S
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National offictal’s question: What are the major factors associated

with differcnces beteveen schools in my country, and are these differences
evident in terms of spatial differentiation (for example, provincial
differences, urbun/rural diffevences, etc.) or in terms of demographic
descriptors (for example, ethnic status, socro-economic status, etc.)?

The national official’s 115k in addressing this many-faceted question
commences with decisions concerning the key indicators to be used
in order to judge the performance of the education system. In the
past many countrics hiave employed ‘coarse’ performance indicators
concerned with enrolment rates and graduation rates. However,
more recently, there has been greater interest in highly specific
indicators concerned with such matters as attendance rates, rcten-
tivity rates, student achievement levels, and discipline problems.
Murnane (1987) notes the emergence of this trend in the United
States where, although cnrolment data had been collected at the
national level from 1867, there was no data collected at the national

level to assess what students learned in school until 100 years
later.

Spatial differentiation and demographic descriptors

Table 4 presents a hypothetical set of results in order to consider the
patterns of student achievement across the nation according to two
variables that describe spatial differentiation: statc location and
urban/rural sctting. A similar table could be prepared to show
demographic variables by displaying student achicvement according
to scveral classifications of variables concerned with ethnic and
socio-cconomic status. It is these kinds of tables that provide essential
information when national officials attempt to devise long-term
educational planning stratcgics.

The results in Table 4 indicate that, at the national level, therc
are negligible differences between urban and rural areas in all three
subjects. In addition, the overall performances of student in State 25
is quite good, being gencrally a little more than two score points
above the national level, both for the total state figures and alse for
urban and rural arcas. State 1, on the other hand, displays overall
performance figures which are substantially lower than the national
average. In addition, within State 1 there are large variations in
student performance between urban and rural areas.

The evidence presented in Table 4 would provide grounds for a
thorough review of educational provision in State 1. The national
official would probably commence such a review by proposing a
comparison of the cducational environments provided for students
in States 1 and 25. Some relevant questions to consider would be
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Fauntr 4 Hypotheucal table of resuits in urban and rural arcas for each state and the nation

Provini e Mouthet tongue AMathemats science Composite scare
AMean Stan- Aean Stan- Atlean Sian- Alcan Stan-
dard dard dard Jdard
devi- devt- devi- devi-
ation ation alon anon
State 1
Urban 36.7 2.5 33.3 2 37.4 2.5 42.6 2.8
Rural 41.3 2.2 40.8 2.5 43.2 2.5 49.2 2.3
Total 39.0 2.8 27 2.7 40.3 2.9 45.9 2.9
State 25
Urban 45 8 2.1 45.3 .4 47.7 2.4 53.7 2.2
Rural 45.7 22 45.-1 2.6 47.6 2.4 53.5 2.3
Totat 458 2.3 45.2 2.7 477 2.4 53.6 2.3
Nuanon
Utban 43.6 2.3 411 24 45.5 2.6 51.5 V2.4
Rural 43.5 2.4 42.9 28 45.4 2.6 51.3 2.5
Total 43.6 2.5 43.0 2.9 455 2.6 51.4 2.5

those concerned with differences between these two states in terms
of teacher quality, school buildings, curriculum and, importantly,
the socio-cconomic background of the students.

Factors associated with differences between schools

The “circumstances’ of schools should always be taken into consider-
ation before making decisions concerning their performance as
¢ducational institutiou.s That is, the output of schools, as measured
by the amount of learning experienced by students, should be
considered in association with the quality of student intake and the
prevailing social and physical environment within which schools
operate. If schools are judged solely by the average achievement scores
of their students, then many schools that are doing an extremely
cffective job, given their circumstances, may be misjudged as being
ineffective and vice versa.

For example, consider a school that has overcrowded and inad-
cquate buildings, has very few textbooks, has limited access to
cultural experiences for its students because of isolution, and has
many students from very poor and ilbteraic families. It would be
extremely unfair to judge this school as perforraing poorly if it was
found that the average literacy score of jts students was slightly
below the national average. In fact, after taking account of the
school’s circumstances, it would probably be considered that the
school has performed udmirably.
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The circumstances of schools may be described in terms of two
broad classifications of variables that arc somctumes labelled as
‘malleable’ and ‘non-malleable’. The non-malleable variables are
those that influence the outcomes of schooling, but are not, in ‘the
short term, rcadily amcnable to manipulation by those decision-
makers responsible for the management of the education system.
Somec examples of these kinds of variables would be the socio-
cconomic circumstances of students’ home backgrounds, the geo-
graphical environment of the school, and the distance of the school
community from various cducational and cultural facilitics. The
mallcable variables arc those that influence the outcomes of schooling
and, in the short tcrm, may be manipulated by decision-makers.
Some cxamples of thzse would be textbook provision, teacher
in-service training programmes, homework rcquirements, school
staffing, school curricula, ctc.

The naticnal official, being unable to influence the non-malleable
variables in the short term, is most likely to pose the following two
questions: What are the differences between schools in terms of their
output, after taking intc account school circumstances as mcasured
by the non-malleable variabics? Which of the malleable variables
are most influential in assisting schools to become more cffective?

Qne approach to providing answers to these two questions would
be to begin by using a between-schools regression analysis with the
non-malleable variables as predictor variables and mean student
achievement scores as the criterior variable. The resulting regression
equation could be used to create a measure of school output which
has been statisticallv ¢adjusted’ for the circumstances of the school,
as measured by the non-malleable variables. It should be noted here
that the calculation of adjusted scores requires a great deal of care
with respect ta using data aggregated to the school level. (Sece
Keeves and Sellin, 1658.)

This adjusted outpat measiure would be cqual to the school
residual scove caleulated by subtracting the ‘expected’, or “predicted’
student mean achicvement scorc, obtained from the regression
cquation, from the ‘actual’ mean student achievement score. A large
posstive residual score would indicate that a school was performing
cfiiciendy btecause it was doing ‘better than expected’ after taking
account of the non-malleable variables. Similarly, a large negative
ressdual score would mean that a school was performing incificiently
Lecause it was doing ‘worse than expected’ after taking account of
the non-malleable variables. It is important to note that, generally,
some degree of ‘confounding’, or ‘overlapping’, tends to occur
between malleable and non-malleable variables in most educational
cnvironments, Conscquently, there may be a tendency to over-adjust
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for the non-malleable circumstances when forming the residual
scores by using regression analysis. Fortunately, this statistical
artefact tends to result in conservative estimates of the residuals
and accordingly increases the confidence by which schools with large
residual scores may be classificd as being either efficient or inefficient.

Following these analyses, a sample of very efficient schools could
then be compared with a sample of very incflicient schools in terms
of their differences with respect to the malleable variables. The
comparison of these two groups of schools would address the second
of the questions presented above.

In some situations it may be deemed important to conduct a vest
of statistical significance between the two groups with respect to an
important malleable variable. Care should be taken with this pro-
cedure on order to ensure that the test incorporates an allowance for
the sampling of intact groups of students. This matter, in association
with a method for calculating an appropriate allowance, has been
discussed by Ross (1987).

Consider, for cxample, a situation where the major difference
between the two groups of schools was concerned with library
provision. (Fuller’s (1987) review of school effects in Third World
countries notes that library size and activity contributes consistently
towards improved learning outcomes.) In this situation the national
official would need to launch an investigatic 1, probably of a qualitative
nature, to find out why this had occurred. 1. ¢ reason for the situation
might be linked to any, all or none of the following possibilitics.
Perhaps there were problems associated with the distriburion of
library books. Perhaps some schools were able to obtain more books
than other schools. Perhaps the books incorporated a cultural bias
which resulted in their rejection by certain schools which served
particular ethnic communities. Perhaps a simple clerical error had
resulted in some schools not receiving their books.

Unfortunately, in most educational settings the differences
between the two groups of schools will probably be associated not
just with one clear malleable variable as described above. Rather,
there will probably be a range of interrelated variables which will
need to be grouped according to the different actions that neced to
be taken and the costs of thesc actions. Some actions may be inex-
pensive and casy to implement (for example, correcting the clerical
crror which interfered with the distribution of the books) while other
actions may be expensive and difficult to implement (for example,
purchasing new books for cach school and ensuring that they fit
the cultural requirements of the local community).

When all actions are grouped and costed, they may be presented
to key decision-makers for consideration. At this stage, a prioritization
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process will probably be required in order to enable those actions
that are sclected for implementation to be manageable within a
country’s budgetary and political situation. For example, some
actions which involve large expenditures may need to be deferred
until better economic conditions prevail, while other actions, which
focus on complex ethnic and cultural issues, may require lengthy
preliminary negotiations with community leaders before implemen-
tation commences.

This article has presented a rationale, and some hypothetical
examples, for considering the different levels of decision-making
within education systems and the ways in which relevant information

may be gathered and displayed in a manner that will assist with
decision-making.

We believe that there are many low-cost opportunities for fruitful
sharing of information across decision-making levels provided that
sufficient prior thought is given to the nature and presentation of the
information that is collected. For example, the regular data collections
conducted by teachers and school principals about their own schools
can somctimes be co-ordinated among a cluster of schools in order
to also provide information that is of interest to state or national
officials. Similarly, by including some supplementary data collections,
large-scale surveys of educational achievement can report their
results in a forrn required by national or state officials and also in a
form that assists teachers and school principals.

The discussion presented in this article concerning the notion of
comparing school performance after adjusting each school’s output
for the quality of its input is nota new idea for educational researchers.
However, it is relatively novel concept for most parents and, sur-
prisingly, it is an idea that is often by-passed during ‘informed’
discussion of schools and their reputations for excellence. The school
mean test scores for large school systems in the United States which
are regularly reported in the mass media, with little interpretive
comment, represent excellent examples of the dangers associated
with this approach (Staff, 1987).

In conclusion, we consider that the issues that have been canvassed
in this article have implications for future changes in the ways in
which educational planners are trained. In particular, the current
tendency to provide intensive training in quantitative techniques
needs to be supplemented by experience in linking these techniques
to decision-making requirements concerning the quality of education
at all levels of education systems. Hopefully the discussion presentcd
here will go some way towards stimulating debate on this subject. =
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Educational reform

and planning

in the current

eCconomic Crisis

Martin Carnoy

Educational dccision-makers worldwide face
financial pressures to reduce sducational spend-
ing and, at the same time, to find new ways to
meet undiminished social demand for more and
better schooling. I will argue that in this crisis’
the underlying rationale for cducational ex-
pansion that prevailed in carlier, more favour-
able cconomic circumstances has not changed.
What has changed are the economic constraints
for cducational planners and the political-
idcological context in which educational de-
cisions are made. Rather than succumbing to
pressure to abandon mass cducation and the
ideal of achicving greater social cquality and
participation through cxpanded, higher quality
cducation, decision-makers should develop new
strategics (a) to increasc the share of public
spending dedicated to both formal and non-
formal education and (b) to improve the quality
of mass education, particularly primary school-
ing for marginal populations.

Martin Carnoy (United States of America). Chair-
man, Stanford International Development Education
Committee and Professor of the Political Econonty of
Fducation at Stanford University. Among his numer-
ous publications in this area, his most recent books
include Schooling and Work in the Dermocratic State
(co-authored with Henry Levin) and The State and
Political Theory.

Two opposed conceptions
of education

Slower (and in some regions, cven negative)
cconomic growth in the last five years accen-
tuated alrcady slower gross domestic product
(GDP) increases in both petrolcum-importing
and cxporting nations during thé 1970s. This
eventually had to strain public spending, in-
cluding spending on education, and I shall show
that it did. But from an educational planning
perspective, the slowdown has complex impli-
cations. The quantitative and quezlitative ex-
pansion of schooling and cven non-formal edu-
cation in developing countries needs economic
growth for adequate financin, Yet, investment
in education appears to contribute significantly
to future economic growth (sce, for example,
Becker, 1964; Carnoy ct al., 1982). So even in a
period of austerity in public spending, it is
unclear that spending on cducation should be
reduced.

The issue of how much to spend on schooling
is made cven more complex by the special
political-cconomic role that schooling plays in
the development process. Schooling represents
more than a contribution to economic growth.
In most socictics, how much schooling one gets
dictates how well an individual does materially
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and socially (Carnoy and Levin, 1976). School
expansion is viewed politically as providing the
possibility of greater social mobility and more
equal income distribution (Carnoy et al., 1979).
Further, using schooling for improving social
mobility and cqualizing income distribution
may imply a very different cducational (and
public spending) strategy than one which stress
economic growth.

The views of cducation as an input into ccon-
omic growth (capital accumulation) and as a
source of social mobility (economic and social
equity) conflict historically (Carnoy and Levin,
1985), primarily in terms of where educational
effort should be placed and what kind of edu-
cation to provide. Those who support the first
view arguc that an investment in cducation
specifically for growth and in a way that allo-
cates resources in a growth-cfficient way is a
crucial contribution to the dynamic of capital
accumulation in any country, and by gearing the
school system to this purpose, eventually every-
one (even those who do not get schooling) will
be better off. Those who support educational
expansion for social participation in the devel-
opment process arguc that cconomic growth
without the full participation of all members of
society is only partial development. In addition,
they contend that by gearing the educational
system to full participation, socicty can mobilize
social resources that will reduce the costs of
schooling and increase school yiclds. In a sense,
they argue that it is more ‘efficient’ to stress
participation rather than cconomic efficiency
for growth objectives.

Which of these goals for educational cxpan-
sion is pursued and which solutions are adopted
(efficiency versus mobilization and participation)
is part of a dynamic situated in a political/
economic¢/social conflict where the educational
system and the resources (both financial and
human) 1t commands become an important site
of conflict.

It 15 precisely during periods of economic
crisis that this conflict manifests itself in the
shape of proposals for cducational reforms.
When funds are short, those who hold the ¢f-
ficiency view want to reform education by

tiy

sharply slowing down cducational cxpansion
and by increasing educational quality through
focusing on those who already do well in school.
The participation view wants to reform edu-
cation by continuing to increase access to edu-
cation and by focusing on improving the quality
of schooling of those who do least well (the poor,
minorities, marginal groups).

Therefore, I shall argue, arguments for and
against increasing. and improving mass cdu-
cation are conditioned principally by two some-
what related realities.

The first is cconomic: it is more difficult
today for most countries to generate resources
for cducation because of the sharp slowdown in
world economic growth in the 1980s and the
deficit financing that was used to spur such
growth after 1973.

The second is political-ideological. Whether
to expand and improve education or not, or how
to reform education, given the real financial
problems faced by most countries, represents a
much wider debate concerning efficiency and
democracy. Education sits squarely in the centre
of this debate, precisely because of its crucial
role in the development process. There is an
inherent conflict between schooling’s role in
preparing labour for a modernizing cconomy
(the investment, economic cfficiency, or repro-
ductive function of schooling-—sce Inkeles and
Smith, 1974) and its role in equalizing oppor-
tunity and providing for social mobility (the
equity or legitimating function of school-
ing—sce Giroux, 1981; Apple, 1982).

Educational cxpansion
and economic crisis

The available statistical evidence suggests that
from 1960 to the carly 1980s there was a rapid
and large increase in the amount of education
available to the world’s young people. Table 1
shows that in cvery group of countries, primary,
sccondary, and higher education ¢xpanded sig-
nificantly. Ncvertheless, the figures indicate that
many countries—particularly those with low
income per capita—are far from a situation
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“asLt 1. Enralment in educanen, by level, as a percentage of age-group, 1960 and 1981

Country group

f.ow mneome

China and India

QOther
Middle income

Ol nnporters

Q1l exporters
High income ol exporters
Endustrial market economies
East European non-market

where most children complete primary cdu-
cation. Even so, these same socicties are rapidly
expanding their higher educational institutions.
And as Coombs (1985, pp. 78-9) notes, the high
primary school enrolment percentages shown
in ‘Table 1 hide the low percentage of children
who finish primary school, In that regard, the
percentage cnrolment in sccondary school is a
good indicator of the amount of primary school
received by the average child. Assuming that
15 to 20 per cent of the pupils in secondary
school arc over-age (outside the age cohort
associated with a particular level of schocling),

ik, Oxford Unmiversily Press, ty8y, table 25,

Primary Secondary hgher
1960 1981 1662 1981 1960 1981
R w4 18 34 N 1
9o o2 H 1 4
38 72 7 1y 1 2
=3 162 1y q1 3 1
By 99 18 44 4 13
[I%Y 106 qQ 17 2 8
2y R3 s 43 ' 8
1y 101 (LK 90 16 37
151 10§ 49 8% 11 20

i only about one in three yvouth in the sccondary-
school age cohort in middle-income countries
was cnroled, suggesting that perhaps 4o per
cent of the relevant age cohort finished primary
school. The corresponding figure is much lower
in the non-China India low-income countrics.
"The fact that educational growth has been im-
pressive, therefore, does not mean that the mass
of the world’s young people 15 receiving even a
minimal cducation.

Onc of the most mmportant barricrs to the
continuation of past expansion is the slow-down
in world cconomic growth after 1973, Tables 2

anit 2. Growth rate of real GDP of industrial and develaping economies, 1900-83 {percentage
P 3

ooe
grovth rales iAserage annuat change)
1980 s ——e = ————
GDP pet 1960 19~3-
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Developing wonntnes 6A0 63 <2 92 24 1y 1o
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TasrLe 3. Average GDP growth of industnal and developing cconomices, 1960-95 {average annua! percentage change)

Country group 196073

f.ow-income
Asia
Africa (Southern Africa not
included)
Middle-income oil-importers
Manufacture exporters
Other
Middlc-income oil exporters
Industrial economies

s9
3.5

6.7
5.3
6.9
4.9

Source: World Bank, World Development Report, 1984, table 3.1

198595
933-79 Low casc

High case

and 3 indicate that this slow-down has been
steady and significant for all groups except the
low- and middle-income Asian countries. China
and India dominate the lower income Asian
group, and they apparently have been much less
affected by the world cconomic crisis than
smaller economics that are more dependent on
world trade and foreign investment. Although
World Bank projections (scc Table 2) suggest
that growth rates in developing countries should
improve substantially even under more con-
servative assumptions, the projections also
suggest that cconomic growth over the nest
decade will be considerably less than the rates
in 1960-73, and could be less than thoswe
in 1973-79.

Unless countries are willing to increase sub-

stantially the percentage of GDP going to cdu-
cation, these lower growth rates make it virtually
certain that the growth of formal education in
the warld will slow down in the next ten years.
What is the likelihood of increasing the budget
for education as a percentage of gross product?
Coombs (1985, p. 141) shows that in the
period 1960-75, public spending on cducation
rose steadily in the developed countries from 4
to 6 per cent of GNP, and in the developing
countrics, from 2.3 to 4 per cent. In 1975-79,
however, education’s share of spending in both
developed and developing countries levelled off
and began to fall slightly.

Table 4 indicates another aspect of the prob-
lems that education faces in the tog8os. For all
but middle-income oil exporters and the indus-

Taprr 4. Ceatral government expenditure FCGLE, by category and as percentage of GNP, 1972 and 1481

CGLONP

Country group

1y=2

Low-income (excluding

China and India) o

1981

Percentage of Gl

Pelense | ducation’

Middle-income

il unporters

O1l exporters
High-income oil exporter,
Industrial marker economies

Source: World Bank, 1984, udapted from ta
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-

e
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trial market cconomiics, spending on cducation
between 1972 and 1981 fell as a percentage of
total central government cxpenditures, whereas
spending on defense increased. In the first half
of the 1980s, with the United States leading the
way, it is likely that military spending increased
in the industrial market economies and cdu-
cational spending decreased. Of course, central
government expenditures represent only a frac-
tion of total public educational spending, and
this fraction varics from country tocountry. But
the figures in Table 4 suggest a trend: in
the 1970s, within a generally rising amount of
central government spending (as a percentage
of GNP and in absolute real terms), education
was losing out to increasing military spending
in the developing world. By 1981, assuming that
all defence spending was ‘central government’,

it had reached approximately 3 per cent of GNP -

in developing countrics, almost as large a share
of output as cducational spending.

The combination of slower growth rates of
"I'ables 2 and 3 with the shift in spending from
cducation to military in Table 4 suggests that
educational cxpansion in the 1970s and carly
1980s confronted a falling share of a falling
increase in available resources. When we add
Coombs’s obscrvations about the rising costs
of providing formal education per pupil (both
because the average training of teachers is
increasing in cach level of schooling and
because the average education taken by cach
pupil rises for every new cohort), the ccon-
omic reality of cducational expansion is rather
pessimistic,

Fducation faces another, less obvious, prob-
lem. The private sector (especially banking) in
developed countries is attempting to convince
debtor developing countries as well as the public
sector in their own socictics that public sector
spending—ospecially social spending—must be
cut to increase cconomic growth. The Inter-
national Monctary Fund requires debtor nations
to undertake domestic austerity programines
and cxport promotion as a pre-condition of
short-term financial assistance. As a result,
public social spending is under considerable
pressure from those who see it as a primary

causc of inflation and hence, as an obstacle to
economic growth.

Nevertheless, cducational expansion and im-
provement could continue at a moderate but
substantial rate both in developing and devel-
oped countrics if the World Bank projectiors
are correct and if societics are willing to increase, |
rather than decrease, the percentage of their
GNP going to education. The overriding issue
is onc of competing for public rescurces with
two powerful political foes: the militarics of the
world (and their supporters), and those who
would diminish public sector resources in the
name of increasing cconomic growth.

The ‘austerity’ faced by educational planners
and reformers who view education as crucial to
increased growth and a more cquitable, partici- -
pative socicty is therefore anything but an absol-
ute. Higher short-term cconomic growth s fun-
damental to cducational expansion, and the less-
than-adequate availability of resources caused
by low growth rates can only be overcome by
taking cconomic policy steps that increase the
savings ratc and cfficiency in the allocation of
resources. But there is no single path to higher
growth, and austerity in educational spending
implies risking longer-term growth for tenuous
short-term results. Further, cven if public
spending as a share of GNT has to be reduced, !
military spending, which uses a significant per-
cent of output and is of questionable invest-
ment value, could be cven more susceptible
to spending reductions under austerity than
education.

These choices are not based on hard-and-fast
technical rules. They arc largely political.
Equally political are the types of educational |
reforms that are associated with the more gen-
cral decisions about austerity versus expan-
sionary policies, and the decision whether to
stress social versus military spending. To a large
cxtent they hinge on the kind of socicty that de-
veloping countries aim to produce. An edu- |
cauonal system that reflects a drive for high-
level skills in a period of ‘austerity’, imposed in
part by an increasing fraction of national re-
sources going to a sophisticated military and to
subsidize forcign and domestic cxporters, will
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be a system that focuses on high-quality school-
iug for the few. An cducational system that aims
to contribute to increasing domestic demand
and to cxpanding the capability of the cconomy
to meet that demand, will tend to focus, instcad,
on improving the quality and quantity of pri-
mary and sccondary schooling for the mass of
children and cven adults. This is not a new
conflict, but it is exacerbated in periods of ccon-
omic crisis, To understand the nature and
rcasons for this conflict, we must have a better
understanding of the socio-political role of
schooling in changing socictics.

Educational expansion
and political/idcological conflict

| Elsewhere (Carnoy and Levin, 1985), we suggest
that the dynamic of cducational change can
best be understood as a condensation of a
much wider social conflict inherent in the de-
velopment process. The conflict emerges from
uncqual power in production and social re-
lations, and incqualitics of income, wealth, and
political participation. Thesc incqualities gen-
crate struggles by subordinate, relatively power-
less groups for greater cquality, cconomic se-
curity, and power over social decisions, In a
politically democratic socicty, the space for such
struggles is provided by the state (Carnoy, 1984).
But even in undemocratic socictics, the state is
the focus of social movements that want to
expand their rights and power over resources;
the struggle, however, tends to be less insti-
tutionalized (Cardoso and Falctto, 1979).

In public cducation, the social conflict
is cxpressed in the conflict between reforms
that reproduce the cducational incqualities re-
quired for social cfficiency under hicrarchically-
* organized production and reforms that cqualize
opportunitics in order to achicve the ideals of
social mobility, democratic participation, and
i constitutional protection.

Thus the history of the expansion of schooling
in most socictics v characterized not only by
correspendence to changing (hicrarchical and
uncqual) work-places but also by an unpetus

Gy

toward greater cqualization, democratization
and participation through cducation. Education
is subject to internal stresses created by the
two contradictory dircctions of incquality and
democracy, both emerging from social conflicts
and the prominent place of cducation as an
arcna of social conflict. These movements
toward cqualization and democratization arc
cvident not only in the overall culture sur-
rounding education (and tcacher, student and
community belief in cducation) but also in the
dircct challenge to cxisting laws and in the
cstablishment of new legislation that allows for
unions for tcacher and the increasing rights of
parents and students in schools. (For a fuller
development of this theory, sce Carnoy and
Levin, 1985.)

The state—where much of the conflict over
education is played out—has itsclf has become
an increasingly important part of the produc-
tion system (Carnoy, 1980). Incrcased state
intcrvention is part and parcel of social conflict.
The present array of social welfare spending
in many industria'ized countrics, for cxample,
is in large part the: result of state responses to
potential conflict during the cconomic crisis of
the 1930s and the social struggles of the 1960s.
So there has been a shift of resources from the
privatc scector to the state. The relationship of
production to ideology remains structurally in-
tact, but the site of its dynamic has shifted
dramatically. The nature of the capital-labour
conflict has been altered by the state’s inter-
vention through social spending on social secur-
ity and health carc and directly in production
and cmployment. While inherent contradic-
tions still exist in production, much of the social
conflict rclated to these contradictions has
shifted to conflict over resources commanded
by the state for reproducing and sustaining
the private scctor,

Liducation, as part of the state, is also an
arcna of social conflict. It the state in most
societies is viewed as responsible for justice
and cquitability in an inherently unjust and
incquitable system of production, cducation’s
ostensible role is to improve subordinate groups’
social position by making relevant knowledge
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and certification for participation available to
those groups. At the same time. the state and
its cducational system must, by definition,
develop skills for the (hicrarct ical) production
system and its uncqual division of labour. This
tension between reproducing inequality and
producing greater cquality is inherent in edu-
cation, just as it is inherent in all the institutions
structured according to class, race, and gender
within a socicty in conflict. The basis of this
conflict is not ideology as such but ideology as
it relates to the concrete reality of social pos-
| ition, material gains, and political power.
Thus, cducational reforms can influence
struggles in the work-place, the state, and the
community, just as cducational reforms are
situated in thesc struggles themselves. While
social relations are shaped by the process of
t capital accumulation, and the role of the state
and cducation must be situated in those social
relations, the place and process of reproduction
is also a site of social conflict. Of primary
interest is the relationship between the struggle

i for more humane work conditions, more equi-
| table distribution of rewards, and greater con-
trol over production decisions and the conc.mi-
tant struggle for a more cquitable and just
cducational system.

The world cconomic crisis
and educational reforms

In politically democratic socictics, the schools
arc an arcna of conflict because they have the
dual role of preparing workers and citizens. The
preparation required for citizenship in a demo-
cratic socicty based on cqual opportunity and
human rights is often incompatible with the
preparation nceded for job performance in a
hicrarchical system of work. On the one hand,
schools must train citizens to know their rights
under the law as well as their obligations to
exercise these rights through political partici-
i pation, On the ather, schools must train workers
i wizn the skills and pei-onality characteristics
that cnable them to function in authoritarian,
hicrachically organized work regimes (Inkeles,

1966). This cequires a negation of the very
political rights that make for good citizens.

Furthermore, schools are conservative insti-
tutions. In the absence of exteraal pressures for
change, they tend to preserve cxisting social
relations (Bourdieu and Passeron, 1977). But
external pressures for change constantly impinge
on schools cven in the form of popular tastes.
In historical periods when social movemsnts
arc weak and business ideology is strong, schools
tend to strengthen their function of reproducing
workers for hierarchical work-place relations and
the uncqual division of labour. When social
movements arise to challenge these relations,
schools move in the other direction to cqualize
opportunity and cxpand human rights.

Such shifts in primacy arc not a coincidence.
Strong pressure in one direction creates contra-
dictions that activate powerful social forces to
shift the momentum ir the other direction. For
cxample, in the developed industrial countrics,
the gains of big business over labour in produc-
tion and in the state (including in cducation)
during the first threc decades of this century
fostered social and educational inequalities that
were contrary to the precepts of a democratic
society. In the next four decades strong social
movements were unleashed to address the
cducational neceds of the cconomically disad-
vantaged in developed countrics and of the
mass of totally unschooled youth and aduits
in the developing nations. Laws were passed
providing thesc groups access to national re-
sources, programmes, and schools not avaitable
to them in the past.

Much of this shift took place, however, in 2
period of ecconomic expansion during which
personal income was rising. The state in almost
every country in the world—because of its
highly visible and positive role during the great
Depression and because of the apparent success
of cconomic planning in the Soviet Union
between wars— was able to get an increasing
share of national resources after 1945.

With the onset of lower growth rates, inflation,
and falling real wages 1n the 19708, however, |
thrs delicate arrangement began to deterorate.
A fiscal crisis of the state further contrained
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educational expansion. Social commitments to
increased equity and equality became the sub-
ject of intense conflict, usually in the name of
increasing economic efficiency for higher growth.
Education seemed to lose its high priority as an
increasing proportion of students came from
working-class and peasant backgrounds. In the
developed countrics, an aging population and
fewer children of school age.

Morcover, many of the cducational pro-
grammes and commitments to greater cquality
and democratic participation incurred high
cconomic costs (Coombs, 1985). The result was
that public cducational spending per pupil
rosc dramatically, but—faced by fiscal con-
straints—governments had to slow down an edu-
cational cxpansion that had not yet reached
marginal groups, and, in most countrics, fell
far short of satisfying social demand. In that
sense, the world educational expansion of the
1950s, 19605 and carly 1970s, in which demo-
cratic and cgalitarian ideals prevailed, contrib-
uted to and even stimulated the political backlash
cf spending cutbacks. The larger struggle over
the resources controlled by the stade during
this present period of economic crisis resulted
in drastic slow-downs of public spending on
education, health, and other social services. The
democratic dynamic, so strong during the
post-war period, had been in part undermined
by its own success: social problems had appeared
soluble by expenditure of what for a time was
a constantly growing source of public revenucs
gencrated by steady, seemingly unending econ-
omic growth. Once economic growth decreased,
however, the coalitions that supported ex-
panding social services have had much greater
difficulty maintaining the equalitarian dynamic,

Thus, the educational thrust of the 19505
and 1960s was toward greater social cquality,
but the ecconomic crisis of the later 1970+ and
carly 1980s served to shift the momentum to the
cfficient development of a work-force that
would respond to the needs of production. 1n
econonues as diverse as in the United States,
Western Europe, and China, the call given to
the schools is to make industry competstive
through increasing the rigour of ¢ducation and

training. This emphasis was in sharp contrast
to the preoccupation of the previous three
decades with educational equity, equality and
access.

The reforms of the 1980s thus far are there-
fore largely in the direction of greater efficiency
in the cducational system with respect to the
particular outcomes considered important for
economic vitality. The implicit message is that
better education is a question not of more
spending per pupil but of better ‘management’,
better teaching promoted by competition, and
greater student discipline. Emphasis is placed
on higher standards for preparing students for
what is perccived as a work-place requiring
higher and higher levels of skills for high tech-
nologies. Resources for funding the reforms
have generally not been adequate to the task,
and the concern for equality in education and
the democratic goals of schooling have been
rclegated to a ‘benign neglect’.

In this decade, the pressures for using the
schools for reproduction of the work-force have
achieved primacy over those on the side of
democratic and cqualitarian reforms. Though
much is said about the economy, little is said
aboutdemocracy in pursuingeducational change.
But the struggle between the two forces is still
very much alive, even though the present policy
scems to favour capital acculumation rather
than equity and popular participation.

Planning education
in the 1980s

Undoubtedly the most important message to
cducational decision-makers and planners im-
plicd by this analysis is that the present ‘crisis’
of cducation is situated in an historical dynamic
of conflict between competing goals for the
cducational system. The ‘necessity’ of slowing
down the expansion of education and of making
it fit better into the needs of efficient production,
is only a necessity in so far as those political
forces that hold that view can convince the
state to undertake such reforms,

At the same time, the push for increased
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and improved schooling for the poor—cspecially
a radical improvement in the quality of primary
cducation—by the forces of democratization, is
certainly far from cended historically. It is pre-
cisely these forces that will expand in politically
democratic developing countrics because of the
fundamental social role played by the edu-
carional system, Planners and decision-makers
concerned with devcloping the types of edu-
cation—Dboth formal and non-formal—and econ-
omy that scrve the broadest necds of their
socicty and their citizenry would be well advised
to consider this historical dynamic. Even under
the present circumstances—when the quest for
improved cducational services for marginal
groups is under subtle and indirect attack by
conservative interests—it is the marshalling of
cocial movements and demnocratic forces that
places limits on retrenchment and makes the
battle costly for the other side. Planners and
decision-makers who understand the import-
ance of high-quality mass cducation for acmoc-
racy and long-term cconomic development will
continue to work for the democratization of
schooling and resist attempts to reduce edu-
cational spending in the name of austerity and
short-term cconomic expediency.

In practical terms, this means that planners
should focus on primary education, especially
improving tcacher quality and the universal
avuilability of textbooks, and on raising the
quality of primary schooling for marginal popu-
lations where that level is alrcady widely access-
ible to children of school age.

It also means focu.ing on better school
management, not only so that existing resources
can go farther, but so that primary school
students get more and higher quality teaching-
learning time. There is no inconsistency between
supporting better management in schools and
the democratization of schooling. The relevant
question to be asked-is: better inanagement for
what and for whom? Greater school efficiency is
often interpreted to mean that disadvantaged,
poorer students must be separated from the

o mifted; that the primary aim of education is to

increase standardized cxamination scores; or
that schooling must be made ‘relevant’ to the

Educational reformy and planning in the current econoniic crisis

kinds of work that pupils are likely to do once
they finish school.

Better school management for the democ-
ratization of society focuscs, to thec contrary,
on the incorporation of all children of school
age into primary schools and providing them
with the quality of tcachers and materials that
enable them to become active participants in a
developing socicty. This may require raising
the level of nutrition of these children as welt
as building schools, training teachers, and
making non-formal education available to the
children’s parents. It also may require mobil-
izing high school and university students into
teaching—especially in rural schools and com-
munitics—as a primary activity for scveral
years after graduation.

The key to such cducational planning is to
comprehend the socio-political nature of the
cducational project in both developed and
developing socictics. As I have discussed, the
world economic crisis has conditioned the pol-
itical climate in which the cducational project
is framed. But the principles of cducational
planning for the democratization of socicty
remain unchanged. Only the process of moving
toward that objective have become more difficult.
The present cconomic crisis has greatly strength-
cned those forces who would use the present
crisis to reduce educational expansion and shape
the cducational system for a very different set
of goals. Under their assault, cducational
planning for democratization requires more
clearly dcfined objectives and concrece pro-
posals for cducational change. But as important
is the political strategy for implementing these
proposals. FFor, as this analysis suggests, cdu-
cational cxpansion in the 1980s will require
political acumen as well as technical expertise.

]
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he impact of the debt
crisis on education
in Latin America

Implications for educational

planning”

I‘'ernando Reimers

I'his article exanmunes the impact of the external
~debt i Latin America on education. It also dis-
©cusses some arcas of educauonal policy that re-
" quire reform to cope effectively with the adjust-
ment process and emphasizes the implicauons
tor educational planning and management.

I'he adjustment programmes implemented
an response 1o the *debt crisis’ make up a new
- seenario for educational planning and manage-
- ment. 'Fhere are two ways the education system
“can adapt to this new scenarto. (a) quick-0x ad-

[-ernando Revmers ¢ Venea et ? Researed ussocate
Cat the Harvand Insatute for International Decel-
epment s article o based on i carlier work on
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justment ot (b planned seterm. Of these,

© planned reform has a better chancee o preseine
< efficiency and equity m the provision of educa-

tion.

Quick-hx solunons we the anuthess ot
planned change [-urthermore, they may lead wo
adjustments that ai¢ more attenuve to the n-
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ernment resources for educauon (related 1o a

~debt crisis that seems more chronie than it

ical), has w precede any attempts to reform edu-
catonal policy. It is important for educauonal

¢ policy-makers 10 tealize how drastically the fi-
i

i nancial scenario has changed in o:der 10 pro-
i mote systemic reforms m education

Analysing the impact of reductions m educa-

! tion expenditure in the United Kingdom, Hew-

ton advances the notion of “cultures of choice’,

. referring to the organizational climate in which

educational policy decisions are made lHe sug-
gests that reductions in financial resources re-
' quire moving from a “crists culture’, in which the
f sense of direction is lost, 10 a “culture of cuts’,

which attempts 1o controi the decline associated

" with reduced levels of expendituie.
.

Hewton proposes that the emeigence of g

|
cuts culture will proceed in o three-stage drocess
i of response in local bodies of educatonal deci-

ston-making: (a) defensiveness and denial ot the

- problem; (b) pragmatic adjustment - cut what
j vou can - and (¢) reform, where pohcy-makers
" realize that short-term adjustment has meant un-
* desired sacrifices in equity or efliciency {Hewton

1986, pp 128-43)

The latun American financal cniss has

" proved long enough to require moving from a
. ‘ensis culture’ 10 a culture of 1eforns i which
the reduced levels of government spending will

be part of the new scenano of educanonal plan-
" ning and management

Debt and education in
[.atin America

Latn Anenica s, ragicatly, the bestot all places
1o test the hypothess that debtservicms can
squeese educational development Tt aaeeion

~mnwhich education expanded vieotousiv i the

1
1

19604 and 19708 Yet, since the carly 19808 508
the arcaof the world hardest but by extarnal debt

In the 1950s education i | atinn Amenica be
gan a process of temarkable expansion The nest
thuty vears were a pertod of optimistie goal set

tng, and of increased importance of the educa-

tonal sector in the development agendas of 1.a-
un American governments. An outhine of that
history can be obtamed by tollowing the regional
conterences of Ministers of Liducanon.

[n 1956, the first regional conference 1 -
nia, P’eru, called the Conterence on lree and
Computsory Liducation, set the stage tor the im-

- pressive expanston that was to follow As aresult

of that meeung, UNESCO adopted 1 the same
vear the Major Preject on the Extension and Im-
provement of Primary Educauon in Laun Amer-
1€a, to be completed in 1966.

T'he next regronal conference held in Santia-
gode Chile 1n 1962, was a woint mecting of Min-
1sters of Education and Finance It encouraged
the dea that educanon was a necessary condi-
ton tor econonue development. 'he Sanuago
Conference settargets of universal primary edu-
canon i several of the most advanced Laun
Anrertaan countries by 1965, One vear later,
however, at the Bogota regional meeting, this ¢
target was postponed 10 1975 The Buenos Arres .
conference in 1966 reiterated the notion adopted
1 Santiago that education was an investnrent in
ceonomic development. The sumulus that edu-
cation sysiemis received fron these meetings was

mportant, and all the countries 10 the region

made significant improvements This was partie-
ularly evident at the 1971 1egional conference,
held 1 Venezuela, Between 1960 and 1970 the
total in-school population i the region grew at
anamnual rate of 6 1 per cent (UNESCO, 19764,
P 21): this growth outpaced the growth of the
schiool age populatien in that peniod. This ex-
paitsien of education svstems would net have
been possitle without maler improvements in
educational finance. Natienal public expendr-
ture on education n the regian icteased notiee
abhv Bducational expenditure in Latin America,
as i pereentage of gross national ptoduct (GN1),
mereased trom 2.8 per cent in 1960 (FNESCO,
19760, p. 93310 34 per cenin 1976 (Blat Gime-
no, 1981, po 703 1t was avanst thas background
of quantitative development that the conference
i Venezuela, and the nest one in Mesien
1979, set lurther tageis for the miprovement of
qualitatite aspects of education systems




1 he impact of the debt cnists on educanon m Lann Amerna

miphi ations tar educational planning

In 1979 a look at the success of the recent past
seemed tousufy higher hopes and aspirations for
the future For example, the Mexico conference
suggested ncreasmg public educational expendi-

ture taea new goal of fiom 7 10 8 per cent of gross |
i domesuc produet (GD1P). The underlying logic of ¢

these new aspirations may have been that the eco-
" nomie progress which had helped finance the
educatonal expansion of the past would contin-
uc However, a rapid deterioration of the [.aun

vears after the Mexico regional meeting, Mexican
otficrals suddenly announced their inability to
" meet their debi obligations. Although Mexico
“was not the onlv indebted country, 1982 marks

the begmning of the recognition of a ‘debt crisis’

m Laun Amenca.

Latun America s the most indebted region of
the world. Eleven o the seventeen most highly
mdebted countrres in the world are 1n Latin
Amernica (World Bank, 1988, Vol 1, p. xviin).

l'able | summuarnizes the increases in debt lev-
cls L atn America The level of debt-servicing

as a pereentage of exports increased substantially
- (1 ourie, 1986, p. 6).

between 1979 and 1987, averaging 4 per cent of
growth evers vear from 1970 levels (unweighted
average) Only Had and Panama had lower ser-
vicing levels m 1987 than in 1970, All the other
countries showed increases in those levels (S per
cent per annum on average, excluding Haiu and
Panama The mcreases m debr levels are mos:
agndicant after 1975, The average (unweighted)

- annual growth i fevels of debt-servicing for all
the countries of the regron increased from under
2 per cent between 1970 and 1975, 10 S per cent
between 1975 and 1980, and 10 6 5 per cent be-
tween 1980 and 1987,

I'he hikelihood of an impact of the external
debt on educanonal finance 1s due to the ad-
wstment programmes undertaken as a response
to balance-of-pavments difficultics. Structural
adiustment involves reductions in government
expenditure asa means ot curbing domestic ag

. gregate demand. Governments mav implement
adistinent programmes voluntanly or under
: pressine fromanternadonal financial institunons

U order to receve motre foans,

Once governments are faced with the fact

; thatthey have to cut their spending, the nextde-

ciston 15 what and how much 1o cut in each sec:
tor. According to Lourie (1986, p. 10).

The consequence of the econonue “crisis’ is that |
educanon (considered by economic planners as |
part of the "soft’ social sector) needs o face the de-
mands of domestic austcn[\y measures and m par-
ticular compete with priorities given to both export .

! promonon and military spendings, notwithstand-
Amenican economies had already begun at the

- ume ol the 1979 conference. In fact, only three |

ing demands made by the production and infras-
tucture sectors.

 Seveial studies have shown a negauve etlect of

the debt and the adjustment process on educa-
uon m Laun America.

In a paper discussing the mmpact of the ad-
justment ¢f education wn the world, lLourte

i {1986) pointed out that the impact had been on

the rates of growth of expenditure rather than on

i tatal levels of expenditure in most countries. He
: {urther noted that with declining GNPs, even a

modest growth of the education share, which did |
not keep up with growth of the school popuid-
tion resulied in declining net resources per pupil

One study analysec the social etfects of the

" debt in Mexico and concludad that educanon

was ane of the hardest-hit areas. In a single vear
(1982/83), educational expenditure fell from S S
10 3.9 per cent of GDP and from 9.3 10 7.9 pei

! eent of the total government budget (Degues,

1986, p. 16). A simular report for Costa Rica con-
cluded that *during the crisis [of 1981/82] drap-
out rates increased and enrolment rates de- |

creased (Vedova, 1986, p. 7).

Psacharopoulos and Steier (1987, p. 3) directly

i exammed the hypothesis that high debt-service

pavments result in reductions of public expendi-

¢ e on long-term social investments such as edu-

cation and health. The authors conclude that the

¢ reductions in education as a percentage of gov-
s etnment expenditure in Latn America are relat-
ed to the inctease in government servicing ot the
debr, Prawda (1989, pp. 182-93) analvses how the
 ballooning share ¢ debt-servicing in the Mexican
+ budget led to a {ecline in the shire Dy education
" and in expenaiture per pupil. Fibn (1989) showed
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how the pressures that act on government bud-
gets led o cuts in government expenditure in sev-
cral Laun Amenican countries

Using data for the cauntries of Laun Amer
ica.” | have exanmuned celsewhere the associauon
between levels of external debt and public ex-
penditure on education (Reimets, 1988, 19894,
19906). Combining ume-series analysis with
several case-studies, this tescatch concludes that
the mpact of debt on educaton s not automatic .
Of partcular importance 1 this impact are the
adjustment policies adopted by many govern-

these studies is that the mfluence of debt (via

©structural adjustment programmes) on educa-

_ ton s not linear. I had a negauve impact o the

F9R0s the decade of the debt cnsis. Another pa
por discusses the role ol polites and of orga-
nizational and buteacratic tactors in the tormula-
uon  of the government budget n the
dispropotuonate reductions in education (Reim-
crs, 1990u).
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" average, by 6.99 per cent per

Reductions in educational
expenditure

What has been the impact of the adjustment pro-

© grammes implemented dunng the 1980s on gov-

ernment financing of education? Table 2 shows

- that the anaual growth-rate of constant expendi-

ture on education was substanually higher before
1980 than afterwards. In all the countries exam-
ined constant educational expenditure grew, on
annum between
1970 and 1979 (unweighted average). After 1980,
however, that growth became negative. -0 01 per

©centon average. Phe effect of the debt was thas to

slow down the rate of growth ol educational ex
penditure. Even though there are no net reduc

Cuons I many countres, in most of them the ex-

pansion et educational expenditute flattens out
durmg the penod of highest debt ievels.
These teductions i the rate of growth of ex-
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sitpheanons for educational plasining

penditure (with nsing student populanons) have
ted 1o net reducnons in expenditure on educa-
ton per capiia as can be seenn lable 3. Be
taeen 1970 and 1980 per capita expenditure on
educauon decreased in real terms only in Para-
guav. By contrast, between 1980 and 1988 per
capita expenditure decreased i real terms in fif-
reen of the nineteen countries exanned. On av-
crage (unweighted) per capita expenditure on
education by central government increased by
3 3R per centin the 1970s but decreased by 2 39
per centan the 1980s.

Changes in the structure of
cducational budgets by type and
level of expenditure

Another study analysing the changes that oceur
m the distribution of expenditare showed that
duting the adisstment phase of the 1980s there
wete meteases i the propottion of current edu- i
catwnal expenditure. The number of countnies |
m which the percentage of current expenditure
tireased i the period was seven in 1970-75
and 1975280 but fourteen 1n 1980 86, I'he un-
weighted average vearly growth-rate imcreased 3
from negauve growth between 1970 75 and i
1973 RO (meaming a higher percentage ain cap- -

il expenditure) ta a4 posinve of almost 1 per
cent of the base, which 18 a sigmiticant amnount
considening the high levels of these figures |
(Reumers, 19894, p 24y This suggests that the
more recent vears of the adjustment phase have
seen g lesser pereentage of development expen-
dimire on educanon.

Lhe pest question 1s. proporionately more |
cutrent expendiine on what# There 1s no um-
torm pattern i the changes i the pereentage of
cunient expenditure for teachers” salaries be- ‘
pween 1980 and 1986 In somne counuies there is
growth, inorners there i dechne. Phe pueture s
more consetent m regard o the percentage of
expenditare tor teaching matenals In adl coun-
tes bt Bouador and Venezuda there are signit-
weant rechienons, to the pomt that by 1986 mest

_countries spent less than 1 per centof then cun

rent bude U on teaching matenals. Fhe rate of
decline . this indicator averages about 10 per

¢ cemt per annum. There are agam vanznons in
- the porton of the current budget for schobi-
" ships. Half of the eight countries fur which we
; have data show reductions, while the other Lall
< show increases i this item. The levels ot var-

abihity are restricted, since by 1980 scholarships
already represented a very small poron of the

“current budget (Reimers, 19394).

The distribution of expendituie by level of
education shows no umform pattern for all the

. countries of the region. There are more coun-
“tres in which the relanve levels of expenditure

on primary educatton have declined since 1970
than where those levels have -
creased. There are more countries wheie the
proportion of expendiure on prmary educaton
has declined inrecent vears. There are alsomore
countries where the preportion of expenditure
on higher education has ncreased since 1970
Be-
tween 1970 and 1986 eleven countiies increased
the percemage of expenditure on higher educa-

countries

than countries m which it has dearcased

. ton, whereas ihis figure decreased in only five of

them Coamparing the annuz! growth-ate of pn
mary with that of higher edudanon betweer
1980 and 1986 for cach country, we see that in
ten countries primars education sutlered more

than higher educanon, whereas there were only

Cfive ceuntries i which higher educanion suf-
fered mote than primary education (Reimers,

19%894)
The disproportionate impact of the adpst-

1 .
" ment on the lower levels of the svstenycan beal
“ustrated with data fiom Costa Rica (Fable 4

Lixpenditure on basic educanen dechined m eal
terms at an average of 4.78 per cent per annum
between 1980 and 1987, whereas in higher edu
cation the dechime was only 0.25 per cent peran-
num on average over the same pertod s per-
centage  of  the  total  educaton budget,
expendine on basie education dechned hom
63 per centan 1980 to 54 per cent m 108"
whereas expenditure on higher educanon
creased from 3 to 40 per cent

Fable 8 shows that atthough teal expenditure
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! Tastr 2. Changes in central government educalonal expenditure (in constant 1980 natonral cunrency vinis)

before and after 1980

I duvatmar expendizure
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! per student decreased at all levels of educanon,

this decline was sharper in primary educatuon
{averaging 7 per cent per annum) and smaller in

: higher education (averaging 2 per cent per an-
f p

num) In 1986 expenditure per pupil on primary
education was 65 per cent of the 1980 figure At

' the secondary level expenditure per student was
; 74 per cent in secondary-general, and 77 per

cent in secondary-technical, education of the
1980 higures. In higher education it was 90 per

i cent

Conclusions and implications

' This article supports the hypothesis that the pn

orty given to education by Latin Amernican g
ernments has dimivished dunng the cunent e

Repubin. peses w0
et Mevioe pesad b

Craguay nem pesw

Bras
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NIt agad cordutias
W Venesuela boovireson

Yottt seacal swnes

onomic cnsis, which we have discussed as the
‘debt crisis’. and the adiustment programmes |
that followed.

The immediate imphications of this nsing of
the detn for education 1s a slowing down of de-

velopment of education in cach country. Given

the conunued population growth i Laun Amer-
1, and the fact that the expansion of the last
twenty vears had a qualitauve trade-off, the im-
phicanons are the same: other things being
cqual, the external debt has checked the ability
of the education system to continue expanding
the supply of education or improving its quality.

Hoas also important 1o recognize that the im-
pact of the adpstment goes bevond ettects on
government linancing, that 1t also afects house-
holds The ¢nsis may increase the opportunis
cost of sending a child o school and thus affect

the demand for educauon  [hese effects can
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have a paiticular social bias 1o the extent that the
poat sutier mare from the adjustment

For example, in Costa Rica between 1980
and 1984 the number of students i secondary
education decieased by 279 per cent perannum
on verage (Remmers, 1990¢). Although this
could tetlect actual decreases i the number of
hildren i this age cohart duning those vears, it
s also be due to more soungsters entetng the
labour torce o contribute 1o household mcome.
Lrom 1979 10 1982, ‘non-heads of household in-
cteased then labour-force participation from
57 310 615 per cent for men and {rom 236 to
26 7 percent for women. Asa result, m 1981 and
FOX2, twrce as namy persons m the tabour force
were secking work for the fust ume as was the
wise i 1979 and 1080 (Frelds, 1985, quoted in
Vedova, 1986, p 7).

tu addiion 1o teductions i output, which
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could be espected from reductions i tiscal re-
sources in the education sectot, there may be an

_addional dechine stemmung, from changes n

the nux of mputs, which can lead 1o reduced
technical efficiency. Cuts implemented with
short-term tocus on political expediency (et
what 1s casiest to cut) lead to detertoration ot

: school buildings., lack of teachmg matenals and

support for students and to disproportiondte cuts

" in those types of education with less abihiv o op-
- pose them (for example, priman cducaton,

quahits of education in rural areas).

We have discussed in this article the tedud-
tons  capital investments in education and n
the "soft” portons of the educaton budgets. tha
in. those not protected by contractual agreements
with teachers’ unions. The of the
change m the structure of educatonal expendi
ture suggests that higher percentages of the bud-

analysis

i J
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Pawit 4 Educanonal expenduure by Ievel of educanon in Costa Rica (in constant 1978 colones)
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- gel are going to recurrent expeaditure. Among
. the countries examined there 1s no uniform pai-
¢ tern  the changes in the percentage going 1o
teachers’ salaries and scholarships. But there are
siznificant reductions i the percentage of ur-
rent expenditure on teaching materials.

Basic education may be less protected from
the adjustment process than higher educauon
I'his is not surprising given the trends of educa-
tonal development in Laun Amenica over the
last twenty vears, but it 1s worrving given the un-
cven income distribution structure of those so-
Cetes.

The impact of the debt crisis on government
educational expenditure operates 1n 1wo wavs:
directly by reducing availubihity of foreign cur-
tency for the educatuon system:  indirectly
through the adjustment process. which results 1a
reduced real educational budgets.

The direct impact of the adiustment on the
cducanonal inputs which are purchased with

Fatr s Real expenditnne per student sy tevel
in Costa Reca Gin 1978 Colones®
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foreign cuirency should not be underestmated.
Foreign vuriency is used to purchase very spe-

- c1alized inputs for educational provision. Thev

can range from advice by internatonal consult-

- ants w sprcialized equipment, ttaming and 1our-

nals, or they can provide the resources for kev
members of the educational bureaucracy to
maintain confact with international networks.
Since these inputs are often the least visible part
of an education system, it may seem that therr
absence will not have significant effects. Yet
their effects can be just as important as those re-
sulting from restrictions on other more visible
mputs. An example 1s scrence labourataries vir-
taatly paralvsed owing 10 lack of material o

cquipment. Libraries mayv also have to cancel

their subscriptions to interpational journals be-

" cause the costin foreign curtency 1s bevond therr

budget. Liducational rescarchers or policy-mak-
ers mav have, by necessity, to cut their profes-
stonal contacts with colleagues in other parts of
the world because they can no longer participate
i nstitutional exchanges, attend conferences or
even read what 1s published elsewhere.

I'he effects of the adjustment, however, are
telt mostly through educational budgets failing
o keep up with inflation. Several studies have
shown that one of the destabitlizing correlates of
debrn Latn America s hyperintlation (Mallon,
1988, Sachs, 1986) As a resubt of intlation 1eal
cducational expenditure decreases, while nonu
nal educanonal expenditure mereases In the
shott term, aurrent levels of educaunn supply
need not be atlected to the estent that staft are
nat Lud off: but the impact nin soon be felt in
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quahty ot educaton provided by tow-paid teach-
ers

I-on example, data from Costa Rica show that
average teachers' salanes underwent a net redue-
non between 1980 and 1986 1 pnimary and sec-
ondary education. Whereas salanes of primary-
school teachers mereased on average by 10.27
per cent per annum between 1975 and 1980,
they declimed 6.71 per cent per annum between
1980 and 1986 In 1986 salaries of primary-
s hool teachers were 66 per cent of the 1980 fig-
wres "By companson, i the rest of the economy,
real wages, atter 4 30 per cent declie in 1981/
%2, have tecavered by the end of 1987 thew pre-
recession fevels' (World Bank, 1989h, p. 7) The
mnmum legad ware was 15 per cent lagher in
real terms 1 TY83 than in 1980 and 3% per eent
higher than i 1976 (Vedova, 1986, Table 16).

In Mesaco salates for primaiv-school teach-
cis dedreased i real terms by 34 per cent be-
tween 1983 and 198K, and sataries lor primars -
schoa! head teachets deareased by 40 per cent
over the same penod The reduenions i salary
are largern tor teachers with hugher levels of edu-
canent (Prawda, 1989, p 197).

Fvenat teachers ot the same quahty continue
1o be attaded by the reduced salanes (whnch
may et be the case 1f the umpact of the ad-
austient on teachimg salanies s greatet thanat s
on altenative accupations with compatable edu-
cational requirenientsh, then need o supple
ment cartings with addinonal jobs may atlect
the quahity of thew teaching Inaveview ot the
polics tiphcations ot the studies of the Interna
Gl Avocanon for the Evaluation of Fducaa

8EST COPY AVAILABLE

concludes that tme is crucial to promote learn-
ing, inctuding teachers' preparation of lessons.

T'he need for management reforms
in response to the new financial
scenario

Management reforms are called for in this new

i

financial situanon. The education svstem needs
to adapt to these reductions in the levels of pub-
lc finance with a long-term focus on cfliciency
and equity rather than with the quick-fix, short-
term perspective examined here. Otherwise, re-

" ducuons in financial inputs will inevitably mean
. reductions in the efficiency and/or equuty of edu-

cation provision. The fact thatthe educanon en
sts descnibed here has a fiscal ongin does not
necessanly mean that the solutions have to be
confined 1o financial reforms.* Although much
can be done in this field to tap new sources of fi-
nance (Schiefelbein, 1986) a systenue response
to the fiscal constraints would require tooking
for policy opuions 1 the field of management as
well, Phe rationale tor management reforms 1s

" that better uttlization of scarcer 1esources may

preserse the eflicieney and equity of educaton.
Better management may provide the envuon-
ment o mprave the techmeal ethaencey of the
min of inputs. Management refornis can alsoin
crease the ability of ministries of education 10
wplement these financial reforms and to devel- ‘
ap policy options to respond ettecuvely o the

14
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' CTISIS.
! FFor examiple. one of the problems discussed
Cinthis aruiele is the fact that the cnisis may atfeat
i the poor disproporuonately. For sone this could
. reduce therr opportunity to send theu children
i to school, because of the need for all fanuly
, members to contnibute o household income. An
etfective government response 10 preserve eguity
would be progrimmes for the disadvantaged.
. such as the school-lunch programme imple-
mented 1 Brazil and recently adopted in Vene-
i 7uela. But the success of these programmes de-
_pends on etfecuve  implementatuon, which
¢ requires highly competent organizatons. Man-
i agement reforms should try to build up those
© compelences.
One of the critical issues to implement policy
. changes that may improve educational manage-
ment scems to be how to create the conditions
under which the exisung information, data and
research become relevant in the decision-mak-
ing process and how to create the conditons that
“will allow the education munustries to learn trom
therr own experience. A study of the Mexican
Munistry of Education gives a good description
~of a common problem in Laun
(McGunn et al., 1983, p. 266).

America

The abiliy of the Secretaria de Educicion 1o learn
from year o vear s lomited by certam stuctural
features A senious problem is the lack of vea-
" mizatonal memory. The Mexican political system
1s characterized by constant turnover, between and
within sevenos [six-vear terms of office] ot high-
tanking othcials. A good proportion of high oth-
cials in the Secretaria were appointed in the nud-
dle of the weaene and did not hase previous expern-
ence in educatondal planning or management. Fhe
desire of cach new government to leave then own
niark, leads 1o structaral reforms that make pohics
- continuity ditfscult. Lack of evaluatve information
. about the education system makes accurate duag-
nosts umpossible, with the consequent nisk ot du
~ pheanon of past mustakes.

A simidar condluston s otfered i a study ot the
retorm ctiorts i Colombia and Venesuela i the
1960y and 19708 {Hanson, 1986). In Braal, Guai-
. <1 has shown how a munister of education avea
on.verage (hnv-four nunisters since 1931) leads

to disconunuities 1in policies and plans (Garcia,
1987, p 10).

l.ack of conunuity in education policy 1s an
expensise proposttion for nunistries with declin-
mg budgets and may discourage the exploration
and adopuon of creative reforms to cope with the
etfects of the adustment. The creawon of the
conditions that would allow admunistrauve con-
tunuity seems to depend on a polincal commit-
ment from the state, as illustrated by the Col-
ombian expertence  with  financial decen-
tralizaton in the 1970s (Hanson, 1986). The
desire of an incumbent president or party may

" provide the impetus 1o start a reform etfort, but

more important 1s the commutment of the politi-
cal establishment to allow administrauve cont-
nuny once that president or party leaves otfice. |

Withinthe ministry of educauon an emphas:s
on progiamme and project allocation would be
desirable 1o facilnate planning and evaluauon. |
I'he scarce fuerature investigating the education |
budget process in Latn America confirms that
programme allocations are not used even when
tormally tequued (McGinn et al., 1983, p. 263).

L:ducational management by
maximizing the use of information

Organizztional change should be induced in
nunistiies ot education 1o develop managenial
exeellence. The perenmal problems of patron-
age and corruption need urgent cotrective action
sinee theur cost 1o society will surely be larger in
wmes of scaraty. This tvpe of internvenuon will
probabls face resistance given the size and com-
plesity ot the munistries and the weight of bu-
reaucratic ttaditions.

An opuion in developing a professional bu-
reaucrdc 1s to provide job securay and adminis-
tatve contnuity that will allow the develop- |
ent of an Corganzational memory” Personnet
stability should of cowse depend on technical
competence and on having the skills 1o perform
cticctvely T'he chmate created by the cuts cre-
ates the need for skills o make persuasive ddaims
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inphicanons for educauonal planong

for resources 1n an environment of increased
" competition with other sectors (industry, agri-

culture) within the cabinet. Garcia’s (1986, o.

16) depicuon of the ecucation ministry as a weak
i organization with little ability 1o negotiate suc-
; cesfully with other government institutions is

certainly applicable to other countries else-

where. One of the calls of Lourie (1986, p. 13) to

the international community as a response to the
. financial crisis was to develop highly skilled per-
~sonncl i the ministries of education:

. Educauonal planners must learn to produce and
dispose of the financial and economuic tools neces-
sary for negotiations with overall planning, financ-

.ing and monctary decision-makers in order ¢
prove - and not simply state - (1) that cuts in edu-

" cational outlay are harmful {or the nation in the

long term; (2) that better management of available

Cresources (school locadons, stating recruitment
and m-service training) are conducive to savings.

A complementary option is 10 increase the ad-
ministrauve skills of educational admimistrators,
so that thev can do their job bettet. Alternatively,
the parucipation of technically competent peo-
ple in the system could be promoted. The type of
" technical skills that are called for to resist a “cul-
_ture of cuts’ may go beyond the traditional pro-
tile of the educational planner or manager (Hal-
lak, 1989). Skills in the tradiional areas of
planning need 1o be supplemented with skills in
negotiation,  communication and  evaluation.
The focus of skill development should be to pro-
duce planners and administrators who will be
concerned with implementation rather than
with plans or theoretical exercises. Implementa-
tion ol educational change requires good plan-
nie but it also demands attention to clients, im-
plementors, tasks, politics and the process
through which decisions are made. Further-
more, etfective implementation reguires contin-

. ued organizauonal ntelligence m respect of

- ¢hanges under way as well as the insututional-
wzanon of those changes (Warwick et al, 1989)
Lhe other uptions for reform discussed 1n this
paper are geared to develop that kind of orga-

nizanonal itelligence.

A third option s 10 modernize information

systems. Timely and accurate information tlows
are necessary for policy analysis that reflects the :
education system’s range of options and tracks -
implemenitation of policy choices, Such systems
can benefit from computer hardware and soft-
ware that enhance the capability of data-proc-
essing and communications, But it is important
10 recogmize that the technology is only partofa
system of which the human element 1s the prin-
cipal component. Modern computer technology
will result in modern information systems only if .
the information so processed becomes relevant
to the deasion-making and mplementation
processes. This requires that the people at vari-
ous levels in the system are both able and willing |
to nteract with modern systerns of information :
processing and transmission. These systems can
help process educational data into information
useful for policy analysis and planning.” Some '
tvpes of information that could be computenzed |
are: (a) educational costs and finances: (b) eth- !
ciency ratios (promotion, repetition, dropping
out); and {¢) student-achievement data.

The importance of an up-to-date etficient sys-
tem of educational statistics is evident. Such sta-
tistics provide the indicators to monitor the
working of the education system and to assess
the impact of policy changes. Nowadays the
availability of low-cost computer equipment
makes 1t casier to establish management infor-
mation systems that close the gap between dect-
sion-makers and automated data bases. 'his, to-
gether with the increase in the speed of
computer processing and the development of us-

er-friendly  cducational-planning  software,

i miakes it easier 10 incorporate an accurate knowi-

edge base in policy dialogne exploring educa
tional scenarios.

Many stausucal oftices in education nunis-
tries are not famihiar with technological devel-
opments i this field. As a result, educationat
managers and top decision-makers are hand-

i icapped by having to tely on out-dated statstics

Information on the output of the education v
tem (levels ot educatonal atamment of the pop

: ulauon, lueracy) is frequently a decade old. The

most baste data on student achievement, which
would allow monitoting the impact of the ad-

oS
Iy,




_ustment or to assess the cost-etlecuveness of dit-
- ferent policy opuions, are a rare commodity n
most minstries. A positve exception is the eftort
" undertaken 1n 1986 1n Costa Rica to collect stu-
dent-achievement data systematically.
The development of information systems 1s
an area which could benetit from mternanonal
assistance. [ have proposed elsewhere that mon-
. toring the impact of the adiustment 1s an area in
which agencies stich as UNESCO could contrib-
ute by providing the kind of mmformauon that
would help nauonal policy-makers gain a better
~understanding of this impact and use this in-
formation to negotiate with their governments to
" resist this impact (Reimers, 19906, 19904). 1.ou-
tic and Reift (1988, p. 34) have proposed the de-
velopment of national data bases on basic educa-
ton as part of an strategy to
promote education for all. An agencs such as
UNESCO could develop an expert system that
would have at least two components
First, a knowledge base referencing existing
research on the impact of adjustment on educa-
ton. At the recent congress organized by
UNESCO in Mexico Cuy on the planning and
management of educational developnient,  dis-
covered how mwuch information escapes the con-
ventional educational ainternational or regional
data bases. Given available technology in rela-
tional data bases developing atopical knowledge
base 1s a low-cost propositton with great poten-
tial te support an international network of re-
searchers and research-users in this field
Second, a publication with selected indica-

tors documenting the human costs of adjust-
ment, along the hines of the World Dezclopmont
Report or the State of the World s Chuildren, with
specttic indicators tor all countries. A cnitical ap-
proach would be to report these figures at a level
of disaggregation sensiuive to the disproportion-

" ate 1impact of the adjustment on certain social

. groups (rural-dwellers, the poor)

' An expert system of thus kind 1o monitor the

nternational

uupact of adistiment would serve not only those

i the mternatona communitv interested mhe
subject, but also nauonal decision-makers inter-
ested 10 recovermg a long-term focus m the im
plementation of adjustment programmes

Fernande Ramers

Another tvpe of mformauneon usetul tor deci-
ston-making 1s the assessment of the implemen-
taton of educauonal innovaucens i the past or

< studies examining the etfect of policy-related
" vanables on educauonal output such as learning -

or efliciency rates. T'hus 1ype of information
broadens the scope of policy opuons 10 be con-
stdered and allows the system to learn from the

expenience gamed in the implementatnon of

- those mnovatons or reforms. In Laun Amenca
. therc s an excellent network for informaton and
! documentation on educational research (R1:-
i DUC). This network, co-ordinated by the Cen-
s tre for Research and Development of Education
, (CIDEY mm Sanuago. includes twenty research
S centres in Laun American countnies and pub-

lishes the Restomenes analfticos en educacton (Ab-
stracts of Bducanonal Research). This s a useful
tool tor tacilitaung access to research and docu-
mentaton concerning educational innovatons
carricd out in faun America. Lvaluatuons com-
Cpaning REDUC with internatonal data bases
(ERIC) conclude that REDUC s superior 1n
several respects and more relevant for decision-
~making cducatonal policies m

on [.atin

¢ America (Reimers and Villegas, 1984). The fact

that nauonal centres  associated  with  thus
regronal network already exist makes it retatvely
casv to develop and strengthen the Links between
the numisiries of education and this live memory

i of the educatonal experience of Laun America.

State-of-the-art - reviews  of  rescarch on
education in the region, such as the volume on
primary  education prepared by Munos and

‘ (Munoz, 1988), should become
essentnl discusston material i the development
of policy options

colleagues

Systematic use of innovation
research, evaluation and planning

Another option o adnumstianve devclopment
would be to incorporate innovaton research Qo -
wdenuty cost etlective svstems), evaluauon and -
tonal planuing as cructal mgredients of the dea

Q

ERIC
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unpli-atons tor educanonal planning

sion-making process ntorunately, support for
educationai tesearch acuvinies may have dimin-
ished as a resultof the adiustment discussed here.
A sinular pattern 1s to be observed i the growth
of research publicanons in Laun America as in
the growth of educauon expenduure. The aver-
age number of aructes summarized i the Resw-
menes analinvos en educactan for each of the Laun
American countries increased by 83 per cent be-
tween 1976 and 1979, increased by 9 per cent be-
rwveen 1979 and 1981 and decreased by S per cent
between 1981 and 1984

A recent study on the use of research-based -
formation by educatonal decision-makers con-
cludes that there 1s a loose Tink between the two
iConvalan, 1988} The new scenano of reduced tis-
cal tesonrees cdlls tor a radical change in the radi-
tonal Iinkage (o1 lack thereof) henween education-
al rescacch and L.atin
need informanon
from rehable and valid studies on the cost-etlec-
uveness of ditterent potenual interventions 1o de-
velop pohics seenanos. Research and policy analy-
sis unrts should be set up as advison bodices at the
highest levels ot decision-making in the education

pohicy  m America.

I'ducanonal  decision-makers

munistries. Phis new relanonship also requires a
shift 1n 1esearch tadion and focus from topics of
aczdeniie on decplman interest into areas ot di-
teet relevance tar policy The study of vanables
which can be mtluenced by policy should be the
priniany tocus of these tesearch umts, Given that
studies on socl sewence research unhizanon by
policv-makers shew that the qualiy of the rescarch
is an impartant deternimant of s use (Wetss and
Bucusalas. 19801 the 1escarch produced by those
unis should be ot the highest quahiy

Phere are muany pohey guestions and ssues

tor swhich solutions luve to be mvented Among
them are

W hat farms of commtaunys mobilizaton are fea-
able and tuncuonal moorder o oncrease prie
wate contnbutons o educatton?

Wha can contnbute what and how can those
cantributeae be elicited-

What totms of educanenal admimistiation -
crease ethiaenos -

How catnthe aost eflecuneness ot education pro

Viston svatenis be moredseds

What types of educational technologies would
increase output with the same ar a lower m
put?

Increasing private contributions is an arca where

many novative options could be explored.

Thewr impact should be assessed not only 1n

terms of the additianal resources they bring in,

but also of therr impact on external and mternal
ctliciency. Some of the options that could be ex-

. plored are: student participation in school man-

tenance and cleaning, already common in Japan
(Visalberghi, 1986, p. 248); community paruci-

© pation in schoot building and impravement: pai+

tcipation ot the school in the production of |
goods and services; direct and specific taxauon of
industries which benetit from the naming re-
cerved by those they employ ©

Another area in great need of mnovauon s
that of orgamzauonal arrangements that will
help establish the *professional bureauciacy” and
deaision-making  systemi of educauonists de-
sciibed above. Among the approaches to be

~examuined could be the role of parncipatory

decision-making. or greatest wo-way
communication between teachers and planners
at the central level " 1 argued above that the
reform efforts to meet the cnsis must be systemic
not unidimensional. More ethicient
communicaton will help to preserve the quality
of education. particularly if innovanve policies
in the provision of educauon are o be
implemented. The climate of budget constraints |
tthe *culture of cuts’ described abave) may be 1o
receptive 1o innovations that will reduce unn
costs 10 the detriment of the quahwy of the
education  provided.  Adequate  teedback
channels  (from teachers 1o evaluators and
planners, for instance) may facitinate cotrection
of mnovanons with  significant - detrimental
ctlects on quality. An example ot this tpe of
parucipatory approach to educatonal planning
1s the Tos Santos experiment in Costa Rica Fhe
planners go to the communites and hsten 1o
then needs imvolving them m the desten ot the
curtieutum icports  of - this
experiment suggest that 1t has reduced drop-owt
and repetiion rates (Pinto, 1989).

Afthough the constramts resulung from the

Prebiminary
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i adustment are essentially financial, this does not | many repeaters and drop-outs, and even for

mcan that their solution 1s solely of a quesuon of
i fiscal reform. Coombs and Hallak (1987, p. 6)
i have emphasized the importance of mamtaining
i 1 systemic approach in designing changes to
cope with reduced government finance for
» education.

l'o obtawn a full and accurate picture of the realiy
. they are concerned with, educational cost analysts
must view an education system as a system, that is,
i as a dynamic, organic whole composed of many
interdependent parts (subsystems). They must also
» be constantly aware that any significant change in
. one part of the system, for example, a change in
the proportions of its inputs or the intensity of their
use, or a change 1n its technology, organization, or
management, 1s likely 0 have substantal
repercussions on other parts of the system, and
. almost cerainly on its future costs and efliciency.
. Ry the same token, if any important component of
" the system 1s nussing, the performance of the
. svstem s a whole is bound to suffer.

I'he option of reducing unit costs by increasing
"the intensity of use of facilities or teachers (larger
* schools, increased pupil/teacher ratios) or using
1 teaching technologies to minimisze labour costs
" should be evaluated in terms not only of their
. cost-reducing potential but also of the funcuon
¢ of schooling. If such a function 1s something

difterent than providing a space for children for a
* certatn number of vears it may be imponiant 1o

evaluate the impact of the proposed changes on

the performance of the school in regard to that

" machines or increases in school size to reduce
costs, on the grounds that those novations

. the process of social education.
Ot course, the conservative aliernauve s
i equally  harmful given the new  econonuc
redlinies. Assuming that ‘the old e were the
" best untes’ in terms of educational qualuy would
be wiong. The satis quo in educatonal
" tedhnologies has no speciat virtue apart from the
tact thar s hintattons are known. But the fact
that the apparent success in high  gross
entolment ratios hides many stoties of failure for

many who graduate less than wel! equipped for
productive jobs and fuifilling iives, should be an
incenuive to explore alternatives to traditional
ways of teaching and organizing the schooling
experience. Different curnicula and approaches
to teaching, ditferent schedules, part-ume
education and work-study combinations are
innovauons that should be explored, parucularly
10 reach those who have been least served by
traditional educauon.

The Latin American debtcrisis has certainly had
an impact in the economic, political and social

spheres T'he impact on each one will in wrn |
feed back into the others. In this sense, the ;

negative cflect on educauon discussed in this

- arucle 1s Likely to have a consequent negative

etfect on medium- and long-term economic,
political and social development.

The challenge for these concerned with

achieving a beuer tuture for the people of Latin

i Anterica 1s how to nmutigate the negative short-
1 term etfects of the debt crists. A major area of |
y action is certainly the solution of the debt

problen itself, but 1t may be a long time before !
significant improvements are apparent in this |

“area. Lhrect acton 15 also needed to pratect
! sectors such as educauon from the adjustiment
]

process.

Quick-tix solutions of making budget cuts

ethiciency and increased inequities in educaton

| where 1t 15 castest, as has been done in most
v coentries examined liere, will result in reduced
_tuncnon. Husen (1982, p. 519, for instance, has |
“heen very critical of the use of teaching |

provision. The debt cnisis calls urgently for i

major - policy inttiatses 1o preserve

development  of  educauon,

reforms are among the opuons offering a long-

dinnished resources more efficienily.
I'he magor challenge for the Laun American

P governments 1s te promote partnership and

the ¢
. contributions to economic, political and social

" reduce the inter-person: 1 contacts essenual o Management

" term solutton to the problem of how to use the

responsibiling between ditfferent soctal groups to

" make the necessars policy changes polincalhy

feasible =
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~ Education, work

and employment

in developed countries:

situation

and future

challenges

Q

Henry M. ievin and Russell W. Rumberger

Virtually all the advanced industrialized
countrics are in the process of examining their
cducation systems to scc if they will mect the
challenges of the coming decades. In many
cascs there is at least 2 hint of alarm becausc of
futurc cconornic uncertaintics caused by such
changes as a fully integrated Europcan Com-
munity and the rapid risc in cconomic power
of such newly industrialized cntitics as Brazil,
the Republie of Korca, Taiwan, Singapore and
Hong Kong. In many markets for sophisticated
tcchnological products, Japan has replaced the
United States and Western Europe as a leading
producer, and cmerging cconomic powers like
the Republic of Korca and Brazil show cvery
indication of undermining even Japan. At the
same timie, North American and Western
Europcan nations have every intention of
winning back markets to maintain traditionally
high standards of cmployment and income.

Henry M. Levin ( United States). Professor of Ldu-
cation and licononncs, Stanford University.

Russell W. Rumberger (United States). Associate
Professor of FEducauon, Unwversity of Califernia,
Santa Barbara.

In almost cvery casc, cducation is considered
to be a key to maintaining or regaining ccon-
omic progress and competitivencss. The devel-
oped countrics cannot compete with the devel-
oping ones on the basis of wages without
creating drastic reductions in income and
working conditions. Thercfore, it is argued that
they must aim for much higher worker pro-
ductivity that will merit higher wages while
cnsuring competitive prices and products. Such
a strategy assumcs a need for preatwer techno-
logical investment, streamlined organizational
structurcs, and a focus on products which
require a flexible and highly trained workforce.
A crucial part of this strategy is the formation
of a supportive cducational strategy both in the
formal education system and in job training by
cnterpriscs.

Of particular concern is the view that cdu-
cation must adapt to the usc of new technologics.
With the advent of technologics based upon
nicroprocessors, new communications tech-
nologics, robatics, and biotechnology, it is
argued that the labour force must adapt to new
workplace demands. All these technologies
make possible the cmergence of new products
and cxpansion of new occupations, while cre-
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ating changes in working methods in many of the
more traditional occupaticns. Some features of
the new technologies are so autornated that it
is possible to shift such production techniques
casily to less-educated work-forces in indus-
trializing countrics where lower wages and less
demanding working coaditions prevail. Indeed,
the multinational eaterprises of the industri-
alized socicties are constan:ly choosing between
industrialized and industrializing nations in
terms of where to make productive invest-
ments. And such enterprises continually weigh
whether the cducation of their labour forces in
the industrialized nations justifies the higher
wages received by their workers.

This article considers some major issucs that
the industrialized countries face in terms of
cducationa} planning and decision-making in a
world of cconomic uncertainty and technical
change. Most of the specific analysis will refer
to the situation of the United States, but many
of the concerns apply more generally to all of
the developed countrics. In order to place our
analysis in context, we present some basic data
on educational and occupational distributions of
the major industrialized countries with attention
to croployment and wage issues. This infor-
mation provides a foundation for the cnsuing
discussion and analysis. The sccond part of the
article addresses issues that arisc on the demand-
side of labour markets that must be considered
in educationzl planning. The third section
discusses the determinants of the supply of
cducated labour, ané the fourth scction deals
with sonic cducational consequences of the
previous analysis. The final section suggests
some potential directions for educational
pleaning and policy among the developed
countrics.

International comparisons

Although we speak of the industrialized
countrices as if they were homogeneous, they
are anything but monolithic. Since we provide
some detail on the situation of the United
States, it is important to place the Amcrican

&b

experience in the overall context of the indus-
trialized world. The United States is similar to
other industrialized countrics in many respects.
yet important differences exist as well. This
section bricfly describes those similarities and
differences.

EMPLOYMEMT AND UNEMPLOYMENT

One impertant difference between indussrialized
countrics concerns job creation. Since 1970, the
United States, along with Canada and Australia,
has produced new jobs at two to three times the
average rate for all industrialized countrics
(Table 1). During the 1970s, for example, the
United States created 20 million new jobs, a
26 per cent increase from 1970 comypared to an
average increase of 11 per cent for all indus-
trialized courtries. Similarly, in the 1980s, the
United States has added 13 million new jobs,
a 13 per cent increase from 1980 compared to
6 per cent for all industrialized countries.

These figures on employment levels refer to
official government estimates based on national
cmployment surveys of individuals and business
establishments. They tend to exclude indi-
viduals who operate in what has been called the
‘underground economy’: sub rosa cmployment
agrcements that avoid tax and social-security
payments or more permanent labour contracts,
illegal activitics (drug and arms trafficking),
bartering and other activities that are not
systematically monitored by government agen-
cies (Feige, 1988; Tanzi, 1982). In gencral,
countries that impose rigid conditions on
ermiployment contracts with respect 1o changes
or termination will have a larger number of
persons in unconventional employment rela-
tionships including ‘underground’ arrangements
which are not included in the data. The result
is that differences in underground activity
between pavons c¢an bias compan ns of
cmployment growth rates.

Unemployment rates also differ markedly
between the tndustrialized countries, In 1970,
the un-mployment rate in the United States
was much higher than in other industrialized
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countrics, 4.9 per cent compared to an average
rate of 2.6 per cent for all industrialized
countrics. Since 1970, the average unemploy-
ment rate for all industrialized countries has
increased, rcaching 5.2 per cent in 1980 and
7.4 per cent in 1987, But an important shift has
taken place between the United States and
other industrialized countries, especially those
in Europe. Unemployment rates in the largest
European industrialized countries (France,
Federal Republic of Germany, Italy and the
United Kingdom) have surged dramatically in
the 1980s. In contrast, thc unemployment rate
in the United States has fallen below the average
for allindustrialized countrics, thoughit remains
substantially higher than those of Japan and
Swedcn, countries that have had historically
low rates.

TYPES OF JOBS

All industriatized countries have expericnced
similar shifts in the types of jobs produced in
their cconomies. One major shift has been the
growth of jobs in the service sector and a
decline in jobs in the manufacturing sector.
Manufac.uring employment declined by an
average of 3 per cent in the major industrialized
countries in the 1970s. The Unitea States,
Canada, and Italy actually increased manufac-
turing cmployment during this period, while
all remaining countries experienced declines.
This trend has continued during the 1380s,
with all industrialized countries except Japan
showing continuing declines in manufacturing
employment.

In contrast, employment in the services
sector, which includes retail and wholesale trade,
financial services, government, health and
business services, has surged. Employment in
the service sector in the major industrialized
countrics mcreased by an average of 2§ per
cent in the 1970s and by an average of 10 per
cent in the 1980s. Since the types of jobs found
in the service sector generally differ from the
types of jobs found in manufacturing, employ-
ment shifis among industrial scctors have
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important implications for cducation and
training policics, as the discussion below
points out.

But, what is happening to the quality of jobs
that arc being created in the industrialized
nations? Are the new jobs similar in wages and
skill requirements to cxisting jobs in these
cconomics? The American case, which has
generated intense debate, will be discussed in
some detail below. The limited availability of
comparable data makes it difficuit to draw any
firm conclusions about differences between
industrialized countries in the auality of jobs
being created. In general, Western Europcan
nations have not incrcased cmployment as
rapidly as the United States, but carnings
levels have been maintained relative to the
United States where rapid job growth has been
associated with an absolute decline in average
real wages (Freeman, 1988) and a proliferation
of low wagc jobs (Bluestone and Harrison, 1988).
Recent figures on part-time employment suggest
similar trends among industrialized countrics:
there has been somie increase in the proportion
of part-time workers, while the proportion of
involuntary part-timc workers appears to have
declined in recent years (Ginnekin, 1986; Moy,
1988). Yet for the United States at least,
involuntary part-time employment has grown
much faster than full-time employment over
the period 1979-87 (Levitan and Coaway,
1988).

One should be cautious in drawing straight-
forward inferences from these comparisons.
Some have argued that the cxplosion in
employment in the United States is attributable
to its flexible labour markets with few encum-
brances on the conditions and duration of
employment contracts {Coc, 1985). In support
of this interpretation is the fact that real wages
have falien relative to those in Western Europe
and Japan. But, it is clear that the expansion in
employmert in the United States has also been
fuelled by record deficits in the federal budget
and in the balance of payments, factors that are
unrelated to labour-market flexibility and that
may have particularly pernicious long-terin
COnsCuenees.

o
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Even though employment as a percentage of
population and hours of work increased in the
United States at a faster rate than in Western
Europe, the annual increase in gross domestic
product was about the same. This means that
Amcricans had to increase employment more to
gain only the same increasc in living standards of
their European counterparts, and many of the
new American workers were additional family
members who were induced to enter the labour
market to augment the low incomes of heads of
houschold. Finally, the cnornious expansion of
cmployment in the United States has been
accompanicd by greater inequality in family
income cven after adjusting for changes in
demographic factors, such as smaller family
size and the growth of houscholds headed by
women (U.S. Congressional Budget Office,
1988; Thurow, 1987). Thus, we¢ must be
cautious in inferring the causes of rapid employ-
ment cxpansion in the United States and in
assuming that such cxpansion had only positive
conscquences and was the result of labour
market flexibility.

LABOUR suPPLY

Of course, both levels of employment and
uncmployment depetid upon labour suoply as
well as demand. Issues of labour supply concern
the quantity and quality of the labour force
sccking cmployment. Here again there are
important similaritics and differences among
advanced industrialized countries.

The number of persons in the labour force is
a function of the werking-age population and
labour-force participation rates. Among indus-
trialized countries, population growth rates
have been quite variable, with the United States,
Canada and Australia having much higher
population growth rates than Japan and the
industrialized nations of Eurepe. For example,
the 18-to-64-year-old population increased by
14 per ccnt between 1975 and 1985 in
the United States, 18 per cent in Canada,
9 per cent inthe Federal Republic of Germany,
and § per cent m the United Kingdom

(
Co

(Ginncken, 1986). Trends in labour-force
participation rates have been similar among
industrialized countries: participation rates have
generally declined for males and increased
for females, though substantial differences re-
main in female participation rates. Of particular
importance to the increasing labour supply in
the United States is the high level of immi-
gration from Asia and Latin America.

The cducation levels of workers vary con-
sidcrably betwceen industrialized countries. In
the United States and Canada, more than onc-
third of all persons in the labour force have
completed at least onc year of post-sccondary
cducation. In other countries, the percentages
arc much lower: France 8 per cent, the Federal
Republic of Germany 14 per cent, and Japan
18 per cent. In contrast, a much larger per-
centage of labour-force participants have
completed only primary schooling in France
and Japan than in the United States, Canada,
or the Federal Republic of Germany. Yet in
virtually all industrialized countrics, enrolments
in post-sccondary education continue to cx-
pand, which will lcad to further increases in the
cducation level of workers.

Demand for educated workers

It is widely scen that the demand for educated
workers is rising and will continue to risc in all
the industrialized societics. This view is usually
premissed on the dramatic shift from manu-
facturing to scrvices that has characterized the
industrialized cconos sies as well as the increas-
ing rcliance on such technologics as micro-
processors, robots, biotechnology, and new
communications technologics. In this scction,
we discuss the demand tor educated workers
by focusing on some of its major determinants.,

‘I he changes in demand for educated labour
depend upon changes in the level and compo-
siion of demand for goods and services,
changes 1n the relative cost of educated labour,
and changes in technology and orgauization
that atfect the relative productivity of cducated
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labour in comparison with less-cducated labour
and/or capital (Welch, 1970).

DEMAND FOR GOODS AND SERVICES

Tre production of some goods and services
requires more cducated labour than the pro-
duction of others. As the demand for goods and
services moves from traditional agricultural
commoditics and mass-maz:ufactured products
towards the services and sophisticat.d ~and
customized products, there will be a higher
demand for educated labour, particularly labour
with university training. At the extremc,
rescarch and development and professional
services require workers with substantial edu-
cation, usually postgraduate training. At the op-
posite extreme, traditional agriculture and low-
level manufacturing require largely unskilled
labour. In general, the demand for goods and
services has become more education-intensive
in terms of production inputs, though there has
also been an expansion of low-level service
occupations, such as waiters and shop assist-
ants, a matter that is discussed below.

A related issuc is that of the competitive
position of a country in world trade and its
sales and purchases in international markets.
Somc of the demand for a country’s goods and

services will be satisfied through imports. The

question of the level and composition of imports
and cxports depends crucially on their prices
relative to those of similar domestically pro-
duced goods. Since prices in international trade
depend upon both national productivity and
exchange rates, both can influence the patterns
of trade with respect to overall levels and the
cducation-intensiveness of their composition
among different goods and services. In general,
the industrialized countries’ exports tend to be
more cducation-intensive than their imports.
But, as technology in micro-clectronics and
related industries makes it casier to employ less-
educated workers, technology transfer cnables
an increasing shift of formerly cducation-
intensive production to the less-developed

countrics. Such shifts are curreatly taking place.

has fallen as a proportion of national income.

In general, new technologics are creating new
international structures of production whose
implications for the employment of educated
workers cannot be fully forecast in a rapidly
evolving situation (O’Connor, 1987).

COST OF EDUCATED LABOUR

A sccond influence on the demand for educated
labour is its cost relative to that of other pro-
ductive inputs such as other types of labour and
capital. In the United States real fabour costs
have fallen over time, with greater declines
among workers with less education than for
college or university graduates (Berlin and
Sum, 1988, p. 9). There is no corresponding
cvidence of a decline in capital cost. Indeed,
labour costs have not kept pace with rises in
labour productivity, and labour compensation

The relative and absolute decline in real labour
costs has induced employers to substitute labour
for capital in production, partially explaining
the rapid rise in employment.

CHANGES IN PRODUCTIVITY
OF EDUCATED LABOUR

A third influence is the effect of changes in
technology and organization of the work-place
on the relative productivity of different types
of labour. Although rmost discussions of the
new technologies presume that their sophisti-
cation requires a demand for more education,
this is only true 1f such technologics are
embodicd in forms of capital that arc a comp-
lement to educanon. Surely, many applications
of technology require better educated and
trained workers. However, technology can also
be used as o hasts for catiral investment that
is a substitute for cducation. The sophustication
of microprocessors can be used to reduce the
educational requirements for jobs by substitut-
ing the measurement, manipulative and ana-
lytical capacities of hardwure and software for
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these human qualities. This issue is addressed
below.

A related develooment is the shift from tra-
ditional orgarizations with a detailed division
of labour to one that has leys hicrarchy and more
worker participation n decision-making in order
to increase productivity. This type of shift tends
to increase the skill and educational require-
ments of workers, even in the absence of
technological change, but it has particularly
important implications in conjunction with the
application of new technologies (Levin and
Rumberger, 1987). The participative work or-
ganization is becoming more prominent in all
of the industrialized countrics in automobile
and clectronics manufacturing and in other
products and services. Instead of just following
4 repetitive rourine, workers arc cxpected to
make decisions about product quality, sched-
uling of production, training and job rotation,
and to address problems that arise in pro-
duction. Especially important is the ability to
usc information in an information-rich and
computer-mediated environment to  address
production nceds (Zuboff, 1988). These tasks
require basic skills in numeracy, literacy and
reasoning, as well as the technical knowledge,
communication skills and problem-solving skills
that are associated with relatively more cdu-
catien.

PROJECTION CF FUTURE JOBS
AND EDUCATION L NEEDS

The factors discusse. sbove ( technology, inter-
national enmpetitivencess and work organization)
alinfluence the kinds of jobs being produced in
advanced cconomues and therefore have im-
portant implications for cducation and training.
While it is impossible to predict precisely the
extent of these changes and their specific impact
on cducation and skill requirenients of jobs, it
is possible to examine past trends and current
forecasts to get some idea of what jobs ma¢ be
like in the near future. We will examine these
developments drawing on a variety of data and
literature for the United States.

Henry M. Levin and Russell W, Rumberger

For the aggregate cconomy, changes in the
skill requiremneats of jobs stem from two factors:
(2) changes in the composition of jobs in the
economy, and (b) changes in the skill require-
ments of individual sccupations. Changes in the
composition of jobs in the cconomy, such as
employment growth that favours high-skill jobs
over low-skill jobs, can increase aggregate skill
requirements in the cconomy cven if the skill
requirements of individual occupations do not
change. Similarly, changes in the skill require-
ments of individual occupations, such as in-
creased skill requirements stemming from the
increased usc of new technologies, can raise
aggregate skill levels even where there ate no
changes in the composition of jobs in the ccon-
omy. The issuc of whether skill requirements of
jobs are increasing or decreasing has gencrated
a great deal of debate in the United States as
in other industrialized countrics. In the Amer-
ican case, the debate has been fuelled by con-
flicting empirical evidence. What does the evi-
dence say?

CHANGES IN THE COMPOSITION
OF EMPLOYMENT

Most of the evidence on changes in the compo-
sition of jobs in the United States comes from
official employment forecasts of the United
States Burcau of Labor Statistics (BLS). Every
two years, the BLS develops detailed projections
of future cconomic activity, industrial growth,
and cmployment within industrics and oc-
cupations based on an claborate econometric
model (U.S. Burcau of Labor Statistics, 1987).
While such forecasts are always subject to
some crror, reviews of past forecasts show
they are reasonably accurate in predicting over- I
all trends and relative growth rates amoug major
industrics and job groups (Goldstein, 1983;
U.S  Governnent Accounting Othce, 1985,
Fullerton, 1988). The latest projections cover
the period :986-2000. Thus they provide a
glimpse of the future job market in the United
States over the next decade cr so.
Employment forecasts for the American

i-fU




TasLe t. Employment, employment growth and required education for the fastest-growing occupations
it the United States, 1986-2000 (numbers 1n thousands)
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Job geowrh

Emplovmernt t9Ra- 2000
- - - —_— - Per-
centage
of
186 20 Number - tatal

Required
educauion
(ycars:t

Fastest relative growth
(percentage increase)

Paralegal personnel 61 125 64 103.7 0.3
Maedical assistants 132 251 119 90.4 0.6
Physical therapists 61 115 s3 87.5 0.2
Physical and corrective

therapy assistants 36 65 29 81.6 o.1
Data-processing equipment

repairers 69 125 56 80.4 0.3
Home health aides 138 249 1t 8o.1 0.5
Podiatrists 13 23 10 7.2 0.0
Computer systems analysts 33! 582 251 75.6 1.2
Medical-records technicians 40 70 30 75.0 ' 0.1
Employment interviewers,

employment service 75 129 54 71.2 0.3

TotaL 956 1734 778 81.4 3.6

Fastest absolute growth
(number of jobs)

Salespersons, retail 3579 4 ~%¢ 1201 33 s0
Waiters and waitresses 1 702 2 454 752 342 3.3
Registered nurses 1 406 2018 612 13.6 2.9
B Janitors and cleaners 2676 3 28¢ coy4 o 2.8
{ General managers and
{ top executives 2383 2 965 <82 244 217
1 Cashiers 2 165 2 740 575 26§ 27
| Truck-drivers 2211 2716 52§ 138 2.5
1 General office clerks 2 361 2 824 462 196 22
Food -counter workers 1 500 1949 449 29 9 2.1
Nursing atdes and
arderhes 1224 t 658 413 315 4 20
TortaL 21 202 27 404 6 202 29 2 290
Total employment 111 623 131030 21 407 192 109.0

v Highest imved of schooling completed by the majonits of etaptbaed workers i that vecapaie s ot Muarch 1uRe

the LUlensus
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iabour market have been used to argue that
new jobs will require higher skill levels than
current jobs (Johnston and Packer, 1987, p. 97).
Indccd, recent BLS projections show that the
fastest growing jobs in the American cconomy
arc concentrated in health and techmeal fizlds
and require above-average education levels, as
shown in the top half of Table 1. But such
figures arc based upon the percentage growth
of occupations not their absolu:c growth. They
arc mislcading indicators of atsolute growth in
job categories because the fascest growing jobs
arc typically in new ficlds tha: employ relatively
few people compared to old :r, more traditional
ficlds.

Thesce differences are shown in Table 1,
where the ten fastest grow ng jobs based on
projected percentage growth rates between 1986
and 2000 are compared to th,c ten jobs that will
generate the most new psitions during that
period. As the figures illustrate, the fastest
growing jobs arc concentrated in the health
and technical ficlds which require higher edu-
cation levels than most jobs. Yet the occu-
pations that arc expected to gencrate the most
new jobs (such as sales workers, waiters and
janitors) gencrally require lower cducation
levels. Morcover, the first group of occuparions
is only cxpected to generate about 4 per cent
of all new jobs, whereas the second group is
expected to generate almost 30 per cent of all
new jobs, In fact, 30 occupations, out of the
480 that the BLS forecasts, are cxpected to
generate 50 per cent of all new jobs in the
United States economy between 1986 and 2000
(Silvestri and Iukasiewicz, 1987).

CHANGES IN THF SKILL
REQUIREMENTS OF JOBS

Changes in the compoation ot jobsin the ccon-
omy can be forecast wirth much greater confi-
dence than changes i the skill requirements
for individual jobs. One reason i that there are
so many different jobs 1n industriahized ccon-
omies that vary widely m the tasks that are

performed and in the cficcts on them of
technological and organizational change.

It is commonly observed that the rising use
of computers and other new technologics in
many occupations must be raising the skill
requirements of those occupations (Botkin et al.,
1984, p. 80). But this assertion does not take
account of the fact that most persons who usc
computers require no special computer skills.
For example, warchouse clerks and supermarket
checkout staff typically use a computer read-out
device to read bar-codes on products as they
are purchased, sold, shipped and received. But
the use of this device requires no knowledge of
computers. Word-processing operators and of-
fice workers nced only fearn how to operate a
new picce of office equipment, as they have done
in the past, not how to program or understand
computcrs. This training can be measured in
hours or days, not weeks, months or years.

A recent study of a national sample of almost
3,000 small businesses in the United States
found that the average duration of training for
a wide range of computer applications in offices
by thosc without computer skills was only about
thirty hours (Levin and Rumberger, 1986). The
samc study found that interest and enthusiasm,
followed by reading and comprchension skills,
were far more important for learning to use
computers than cxtensive technical training
(Levin and Rumberger, 1986). In general, the
many workers in the United States who usc
computers in their jobs utilize standard com-
puter packages that require very little previous
education or training (Goldstein and Frascr,
1985).

Reviews of past <tudies on the impact of
technologics on skill requirements reach the
conclusion that past technologies have tended
to raisc the skill requiretnents of some jobs,
while lowering those of others, with a net result
that aggregate skill requirements have not
changed much (Spenner, 1985, 1986; Rumber -
ger, 1981, 198745 Flvan, 1988). After reviewing
the cvidence on the impact of technology on |
skill requirements, the National Academy of
Sciences concluded in 4 recent report (Cyert
and Mowery, 1987, p. 103) that
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the empirical evidence of technology’s effects on
skills 1s too fragmentary and mixed to support
contident predictions of aggregate skill impacts.
Despite this  uncertainty, however, the evidence
suggests that the skill requirements for entry into
future jobs will not be radically upgraded from those
of current jobs.

Of course, the future may not look like the past.
One major diffcrence concerns the type of
technologies and their capabilities. Whercas
many past technologics enabled machines to
reduce the physical requirements of work,
present and future machines arc more capable
of displacing the mental requirements of work
(Rumberger, 1987a). As the Nobel prizewinner
Wassily Leonticf (1983, pp. 3—4) has pointed
out:

Computers and robots replace humans in the exercise
of mental functions in the same way as méchanical
power teplaced them in the performance of physical
tasks. As time goes on, morc and more complex
mental functions will be performed by machines.
Not unlike large bulldozers assigned to carthmoving
jobs that could not possibly have been carried out
by even the strongest laborers or draft animals,
powerful computers are now performing mental
operations that could not possibly be accomplished
by human minds. Any worker who now performs
his task by following specific instructions can, in
principle, be replaced by a machine. This means
that the role of humans as the most important factor
of production is bocod to diminish—in the same
way that the role of horses in agricultural production
was first diminished and then climinated by the
introduction of tractors.

In towal, some forces (such as cmployment
shifts) appear to be raising the aggregate skill
requirements of jobs, while other forces (such
as the deployment of new, advanced tech-
nologics) may be helping to lower skill require-
ments, at least of some jobs, Thus the evidence
suggests that the levels of skills required in the
job muarket are unlikely to change apprectably
in the new futwe, Whar is more likely to
change are the types of skills required, as new
technologies and new forms of work organ-
ization demand different kinds of skills, such as
communication and reasoning skilts (Levin,
1987h).

The supply of educated labour

Projections of job characteristics and skill re-
quirements depend upon asswmptions regarding
both the demand for and supply of educated
labour. The previous section focused on
factors that determine the future demand for
educated labour tn the industrialized countries.
The supply of cducated labour is influenced by
a number of factors: (a) changes in the size of !
the population; (b) changes in the social
composition of the population in terms of age, -
gender and cthnicity that often imply differences
in experience and preparation for jobs; (c) chan-
ges in labour-force participation rites of various
groups; and (d) changes in the education and !
training of the various social groups. Drawing
on Amcrican data we can illustrate the im-
portance of these factors in shaping the supply
of cducated labour. We shall examine recent
changes in the size and composition of the
labour force in the United States over the last !
fiftecen years, from 1972 to 1986, and futurc !
prospects based on government projections for
the period from 1986 to 2000.

I ABOUR FORCE CHANGES

The labour force 1n the United States increased
by over 30 million or 30 per cent between 1972
and 1986. This growth resulted from increases
1n the civilian population as well as an increase
in the labour-force participation rate of women. -
The population (16 years old and over) in-
creased by 36.5 nullion or 25 per cent. while
the labour-force participation rate of the popu- -
lation increased from 6o to G5 per cent, with
women ncreasing their participation rate from
44 to §s per cent and men decreasing theirs
from 79 to 76 per cent (Fullerton. 1987, p. 21).
According to recent government projections,
the Amenican labour toree will continue to grosw
n the future, but at a slower pace. ‘The labour
force s expected to grow by 21 mmlhen or
& per cent between 1986 and 2000 because of %

|
sower population growth and a slower growth ¢
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inthe labour-force participation rate. The popu-
lation (16 years old and over) of the United States
is expected to increase by 24 million or 13 per
cent from 1986 to 2000 (Fullerton, 1987, p. 21).

. The labour-force participation rate is expected

to increase over this period from 65 to 68 per

. cent, with women'’s participation rate increasing

from 55 to 62 per cent and men’s decreasing
from 76 to 75 per cent. The age composition
of the labour force is also expected to change.

! The number of younger and older workers
. will continue 1o decline in the future as it has
" in the recent past, with virtually all labour-
i force growth coming from increases in the
¢ prime-age population.

The most dramatic change in the labour

! force is reflected in its altering racial and ethnic
+ composition. The racial and ethnic minority
~ populations in the United States are increasing
| at a faster rate than the white population because
| of (a) increased immigration of predommantly

minority populations and (b) higher fertility

- rates of minority females, particularly His-
. panics.
only 17 per cent of the population increase

Although [mmigration contributed

between 1972 and 1979, it contributed 25 per
cent for the 1979-86 period and is expected to
contribute more than 30 per cent over the 1986-

i 2000 period (Fullerton, 1987, p. 21).

Between 1979 and 1986, blacks, Asians, and

! Hispanics represented 45 per cent of the in-

crease in the labour force (FFullerton, 1987).
. Between 1986 and 2000, this proportion is
» expected to increase to §7 per cent. In other

words, tlic majority of new entrants into the

i labour force over the next decade and a half
i are expected to be members of racial and ethnic
i minorittes Population projections beyond the
. ycar 2000 as well as the large concentration of
- nunortty students in schools suggest that the
" proporaon of munorities in the labour force
- will continue to increase well into the next

centuty

EDUCATIONAL PREPARATION

The reason that these demographic changes in
the labour force are so important is that they
can be indicative of the educational preparation
of future workers. For example, black and
Hispanic workers, on average, have lower edu-
cation’ levels than whites, so an increase in the
proportion of black and Hispanic workers will
tend to lower the overall education level of the
labour force in the absence of significant
changes in the cducational preparation of these
groups.

To illustrate, fewer than 5o per cent of all
Hispanics of 25 years and over have completed
more than a high-school education, compared
to 75 per cent for whites. Blacks, too, have
greater high-school drop-out rates than whitcs.
Conversely, 20 per cent of whites have com-
pleted four or more years of college, compared
with 1o per cent or less for blacks and Hispanics.
Therefore, the increasing proportion of black
and Hispanic workers means that an increasing
number of workers in the labour force could be
inadequatcly prepared for the kinds of jobs
that are coming en to the market,

The educational attainment of minorities
should improve in the future, since education
levels of younger minority workers are gener-
ally much higher than older workers. For
cxample, only 20 per cent of blacks, 25 to
29 years old, have dropped out of high school
comparcd to 40 per cent for all black workers.
Similarly, younger Hispanic workers have
completed higher levels of schooling than
Hispanic workers overall, Consequently, the
cducational preparation of the future work-force
should improve substantially as older, less-
cducated workers are replaced by younwer,
better-cducated one-.

At the same time, there are other forces that
could contribute to lower levels of educational
preparation of the future labour force. The
increasing numbers of American families living
in poverty and the increasing number of fenale-
headed houscholds could increase the number
of high-school drop-outs and thus lower the
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cducational preparation of future workers
(Levin, 1986; Pallas ct al., 1988). Ominously,
minority participation and completion ratcs in
higher education have subsided in recent years,
partly because of cuts in government support.
A continuation of this trend will curtail the
growth of cducation 'cvels among minority
populations. That is, not only arc high-school
drop-out rates for blacks and Hispanics higher
than for whites, but a smaller proportion of high
school graduates from these groups are enrolling
in higher cducation, and the proportion is
actually declining over time (U.S. Department
of Education, 1988, p. 174).

Educational consequences

In the last two sections we have tried to capture
somc of the dynamics of both the demand for
and supply of educated labour. There are a
number of overall conclusions that we could
draw from thar analysis. First, thc movement
towards the application of new technologies is
not necessar:ly associated with rapid cdu-
cational upgrading of jobs. Such upgrading
depends upon whether the technologics are
used as a substitute for, or a complement to,
higher level skills, and concomitant changes in
the organization of the work-place, particularly
the move trc n traditional work hicrarchics to
worker participation in decisions. Morcover,
the supply of educated labour depends not only
upon cxpansion of educational opportunities,
but the incentives and other conditions that
induce d:fferent groups in the population to
increase their educational attainments.

In this section we draw out some specific
cducational conscquences of this analysis. First,
we cxplore the educational levels associated
with the projected changes in jobs in the United
States cconomy between 1986 and 2000. Sccond,
we investigate two aspeets of the relattonship
between workers and jobs, undereducation and

overeducation. Third, we address 1ssues of

general and specific skill requirements for the
workplace of the future,
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ESTIMATES OF EDUCATIONAL
REQUIREMENTS IN THE YEAR 2000

Given the shifts in occupations that are pro-
jected between 1986 and 2000 in the United
States by the Burcau of Labor Statistics, one
can make comparisons of educational require-
ments for jobs between the two periods. In
order to do this, we evaluated the distribution
of education embodied in the employed labour
force for each of almost 00 occupations. Table 2
shows the numbers of existing jobs in each of
the major occupational categorics in 1986 and
the distribution of education among those who
were holding the jobs. It should be kept in mind
that these broad occupational categories rep-
resent surmumarics of several hundred detailed
occupationa' classifications. We refer to these
cducation- 1 distributions as the ‘required’ years
of educition for the broad occupational cat-
cgory. "he total refers to the cducational re-
quiremet.*s for all jobs tn the economy at that
time.

In order to estimate comparable educational
requirements for the year 2000, we used the
projected changes in the job distribution that
were forecast for that year. We assumed that
the cducational distribution for specific occu-
pations would be about the same, consistent
with our carlier discussion of the literature
which suggested that there is no particular trend
in terms of rising or declining skill requirements
within occupations. The lower half of Table 2
shows the projected educational requirements
for major occupational groups and for the total
cconomy for the year 2000. PPerhaps the most
notable pattern in the table 15 the relative lack
of change. Although the new jobs added to the
cconomy over this period will require higher
cducational levels than current jobs (Johnston
and Packer, 1987), ovcrall educational requate
ments for jobs in the year 2000 are likely v be
quute sinnlar to those at present, a conclusion .
that corresponds closely to the judgements of
the Pane! on Technology and Employment of
the National Rescarch Counail (Cyert and
Mowery, 1987, p. 103).

o
o
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Taste 2 Emplovinen: and required education of lobs in the United States
by occupanon group; 1986 and projected to 2000 (numbers in thousands)

Employmenc Required education 1n years
(percentage distribution)

Occupational group Number . 12 13-rs 16

Exisuing jobs, 1986

Managenal 10 583
Professional 13 538
Technicians and related support 3726
Sales 12 666
Admintstrative support 19 85t
Private houschold 981
Protective service 2055
Other service 14 500
Farming, forestry, fishing 3556
Precision production,

craft, repair 13924
Machine operators,

assemblers, inspectors 7 665
Trensportation, material

handling 4789
Handlers, helpers, labourers 4273

TortaL 111 623

Projected jobs, 2000

Managenal 13616 26 24
Professional 17 192 9 17
Technicians and related support [RET X 32 7
Sales 16 334 40 23
Administrative support 22 109 <4 27
Private houschold 955 X 31 7
Protective service 2 700 B 43 3x
Other service 19 262 44 17
Farmung, forestry, fishing 3393 K 40 12
Precision production,

craft, repair 15 590 . 53 18
Machine operators,

assemblers, inspectors 6913 . 33 50 12
Transporiation, materal

handling 5 289 4.0 20 48 29
Handlers, helpers, labourers 4522 34 40 45 t2

ToraL 133030 100.0 17 39 21

Sourcew: Silvesitr and [ukasiewn z, 197, lable 3, Tabulations based on the March 1986 Current Papulation Survey, U.S. Bureau
of the Census
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ARE AVERAGES MISLEADING?

Presumably, we could examine these cdu-
cational requirements and compare them with
the expected distribution of education in the
United States in order to determine whether
present educational policies are adequate to
meet occupational nceds. We must be very
cautious in doing this for both the obvious
rcason that the projections are open to some
measure of error and the less-obvious reason
that employers can adjust their use of educated
labour. A shortage of educated labour will be
reflected in a high market cost which will induce
employers to substitute capital and other inputs
for cducated labour. They may also expand
production in countries with more favourable
labour supplies for domestic production. A sur-
pius of educated labour will induce lower costs
and the opposite cffects. A further concern that
is not usually discussed is that an overall sta-
tistical balance in the aggregate between edu-
cational requirements of jobs and cducational
attainments of workers may mask a scrious
underlying problem of both under- and over-
cducation.

UNDEREDUCATION

Undereducation refers to the situation 1n which
members of the labour force do not have the
cducational cxperience and skills to qualify even
for entry-level jobs or to benefit from training
that will provide upward mobility. The United
States is now facing a i‘cing demography of
students who are considered to be educationally
at risk, This term is used to refer to students
who by virtue of a lack of resources in their
home or community are unlikely to succeed in
school as it is currently constituted.

Such students arc heavily concentrated among
imiigrants, racial minoritics, low-income and
single-parent familics, and those with low edu-
cation. It has been estimated that at the present
time about one-third of all students in clemen-
tary und sccondary school are at risk, and the

number is rising because of the high levels of
immigration and high birth-rates of at-risk
populations as reflected in the previous section
of this article (I.evin, 1986). A large proportion
of students from these groups do not complete
secondary school (Rumberger, 1987¢), a pro-
portion that may be as high as so per cent.
Even those that do complete secondary school
show very low achievement scores, equal, on
average, to students with four years’ less formal
schooling. This suggests that cven the amount
of cducation completed among these groups
will be misleadingly high.

As jobs have shifted from menial and physical
tasks to those in the services, the appropriateness
of skills that are learned in school has become
a concern, cven for lower-level service jobs such
as sales persons, waiters, cashiers, office clerks,
and so on. These jobs require good communi-
cation skills, rcasoning, numeracy, and other
qualifications that have been set out by em-
ployers as well as proper work values and atti-
tudes which have not always been inculcated by
the schools and family (National Academy of
Sciences, 1984). In addition, upward mobiiity
depends crucially on the ability to learn new
skills, which depends, in turn, on the edu-
cational foundation at labour market cntry.
Without these threshold skills, workers from
these backgrounds arc unlikely to experience
success in the labour market (Murnane, 1988).
Furthermore, given the dramatic rises, both
proportionately and absolutely, in the size of
at-risk populations, employers may face a serious
and increasing challenge in attracting an appro-
priate labour force.

This prospect has already alurmed the busi-
ness community in the United States as well as
government agencics (Comunittee for Economic
Development, 1987; U.S. Department of I.abor
ct al., 1988). Although the schools have tried
to address the needs of at-risk populations for
at least two decades, the cfforts have met with
only meagre success (Levin, 1986). T'he gravity
of the problem is increasing because of the mass-
jve risc in the numbers of at-risk students in
school and who will ultimately comne on to the
labour market. In our view, the response tnust
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be substantial and fundamental, moving away
from remediation as x strategy and in the direc-
tion of acceleration of learning (Levin, 19874).
This will not only require a far greater national
investment in the cducation of at-risk students,
but it will require a fundamental restructuring
of schools and educational activities.

OVEREDUCATION

At the same time that the supply of lesser-
cducated workers and especially those ftom at-
risk backgrounds may be inadequate to meet
the skill requirements of even the least skilled
jobs, there may also be an excess supply of most-
educated workers, particularly college gradu-
ates. This phenomenon has been referred to as
overeducation, underemployment or surplus
schooling, and has been the subject of con-
siderable research in both the United States and
other industrialized countries (Freeman, 1976;
Clogg, 1979; Rumberger, 1981; Hartog and
Oosterbeck, 1988).

The phenomenon of overeducation is based
on the fact that the supply of college graduates
is increasing faster than the supply of jobs re-
quiring acollege edzcation. Inthe United States,
for cxample, cnrolments in higher education
increased threefold between 1960 and 1980,
producing a similar increase in the number of
workers with a college education (Rumberger,
1984). During the same period, thc number
of jobs requiring a college education, particu-
larly professional and technical jobs, only
increased twofold (Rumberger, 1984). As a
result, an increasing number of college gradu-
ates were forced to take jobs where a college
cducation was not required. Especially affected
were female college graduates. For example, a
greater proportion of young female college
graduates were employed in lower-skilled cleri-
cal jobs in 1980 than in 1550 (Rumberger, 1984).

Although the size of the American traditional
college-age population is expected to decrease
over the next decade or so government forecusts
indicate the number of college graduates will
remain fairly constant as more and more older

students return to college to pursuc their de-
grees. Official government forecasts indicate
that the supply of college graduates available
will exceed the number of jobs requiring a col-
lege education by about 100,000 per ycar, or by
1.5 million over the next fifteen years (Sargent,
1988). Such figures could understate the extent
of the problem since almost half of all recent
college graduates report that the jobs they ob-
tained after completing college did not require
a college degree (Braddock and Hecker, 1988).

Overcducation is considered a problem, in
part, because it suggests that scarce government
resources are allotted towards a system of higher
cducation that is producing graduates in cxcess
of labour-market needs. While such an argu-
ment may imply that overeducation, at worst,
generates  opportunity  costs, ' the cvidence
suggests more scrious consequences, Over-
cducated workers may be less productive
because they are dissatisfied with their jobs
and cxert less effort than they would in jobs
more commensurate with their education and
trairang (Rumberger, 1981; Tsang and Levin,
1955). As a result, individuals suffer from
reduced earnings and the economy suffers from
reduced cconomic output (Rumberger, 19875;
Hartog and Oosterbeek, 1988). A recent study
estimated that cach year of overeducation
among the work-force of American telephone
companies was associated with a net loss in
output of about $3,800 million in 1982 (Tsang,
1987, p. 248). In this case, the negative cffect
on productivity of overeducation relative to the
cxisting nceds of the telecommunications indus-
try was shown to outweigh the positive cffect
of the additional human capital ecmployed. This
cxample suggests that the individual and social
costs of overeducation can be substantial.

Onc strategy for addressing the underutil-
ization of cducated workers is to cut social
investment in post-secondary education. While
such a strategy has been argued by some
(Robinson, 1983), others have pointed out that
higher education yiclds a wide range of im-
portant social benefits that justifies widespread
social investment (Bowen, 1980).

Another approach for addressing the under-




utilization of cducated workers is to establish
strategies f{or raising productivity that draw
more fully on worker capabilities. Two such
strategics are the moves towards dexible and
customized production and towards worker
participation.

Customized production

It is widely agreed that most advanced indus-
trialized countrics will not have a competitive
advantage in producing standardized products
with very long production ruas. Such products
include basic stecl and metals, chemicals,
electronic components, many houschold goods,
lower-end automobiles and trucks, and other
goods that can be produced in a relatively
uniform way for very long periods, typically
years or decades. Newly industrialized countries
such as Brazil, the Republic of Korea, Taiwan,
and others, have adcquate labour forces and the
technical capabilities to produce these goods
cheaper than the more advanced industrialized
countrics. Higher labour costs, work-place
safcty provisions, and environmential concerns
in the latter mitigate against long-term com-
petitive advantages in these products.

‘Che comparative advantage of the more
advanced industrialized countries will be their
highly cducated work-forces and quick adap-
tation of advanced technologics which will
provide the potential flexibility to address the
customized needs of different markets. Rather
than procucing a few products with long pro-
duction runs, firms would have the capability
to meet customers’ necds for a large variety of
customized products with shorter production
runs and high adaptability to the requirements
of different clienteles (Piore and Sabel, 1984;
Reich. 1985). The availability of such cus-
tomized products and services will, in them-
sclves, spur the productivity of other firms in
the cconomies. The very high educational at-
tainments of their labour forces will create the
basis for adaptability to design and produce a
range of customized products and services.
Such an cconomic role will reguire a flexible
work-force with high levels of general skills
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rather than a repertoire of standardized capa-
bilitics that can be applicd only to a fixed
work-place regime.

Worker participation

A form of change that has been taking place
concurrently in the advanced industrialized
countries is that of worker participation. A
substantial empirical literature has found a posi-
tive relation between the existence and extent
of worker participation and worker productivity
(Einhorn and Logue, 1982; Faxen, 1978; Gyl-
lenhammer, 1977; Jones and Svejnar, 1982;
Kelly, 1982). This phenomenon provides greater
responsibility and decision-making for workers
in such areas as production, training, quality
control, peisonnel selection, and so on. Often
workers are organized into tcams or semi-
autonomous work-groups responsible for pro-
ducing sub-assemblics (Susman, 1976). Sched-
uling, recruiting, product quality, sclection of
equipment, work rotation, and product im-
provement arc all delegated heavily to work-
groups.

These strategies have important implications
for productivity, with many examples of dra-
matic improvements. For example, Saab con-
verted its automobile door assembly from a
conventional assembly line to a team approach
(Logue, 1981). Annual worker turnover declined
from 5o to 14 per cent, and quality-control prob-
lems diminished as did the need for quality-
control inspectors. Annual savings were nine
times the annual costs of the change. A major
American manufacturer of integrated circuits
organized onc of its plants according to work
tcams tnat made decisions by consensus on
work processes (Gustavson and Taylor, 1982).
Yiclds were raised by 25 per cent above those
of comparable, but traditional, facilitics, and
employee turnover fell.

In the United States a failing General
Motors automobile plant was closed hecause
of labour problems, low productivity and poor
product quality. It was rcopened as a joint
venture with the Japanese company Toyota to
produce a Toyota model to be marketed under
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the Chevrolet insignia. Production was reor-
ganized using work-groups with considerable
shop-floor autonomy, substantial job training,
job guarantces, and a just-in-ume inventory
system. Labour productivity in the plant rosc by
50 per cent in comparison with its carlier
General Motors counterpart, and productivity
was comparable to its Japanese counterpart,
despite the fact that 8o per cent of the work-
force had been re-recruited from the laid-off
General Motors workers (Brown and Reich,
1988; Krafcik, 1986).

Such changes require a rcorganization of the
work-place with less hierarchy and supervision
and a greater scope of discretion for workers.
Workers need to be able to solve problems both
individually and in groups and to communicate
in tcam meetings and other situations. They
also nced to be able to interpret available infor-
mation and to provide lcadership and co-
ordination.

NEW COMPETENCIES

The emerging literature on changes in work
processes for both customized production and
for worker participation suggests a new sct of
worker competencics. Qur detailed review of
casc-studics in the literature as well as pre-
liminary obscrvations at work-sites under a
project supported by the Spencer Foundation
on ‘Educational Requirements for New Tech-
nologies and Wor' Organization’ have ident-
ified, tentatively, the following as competencies
that workers will need to function effectively in
these newer work settings and that can be
developed in schools:

Imiianive. The drive and creauve ability to
think and perforin independently. This qua-
lification  suggests greater school focus on
independent endeavours for students 1in com-
parison with the present emphasis on school-
and teacher-directed activity.

Co-operation. Constructive, goal-directed in-
teraction with others. This quahfication argues
for increased emphasis on co-operative learn-
ing where rewards are provided for co-

J i.; 'y

operative process as well as for the outcomes
of that process.

Working tn groups. Interaction in work-groups
directed towards both short-term goals of
efficient task or activity accomplishment and
the long-term goal of group maintenance.
This dimension can best be achicved by
schools that organize learning tasks into
group cndecavors rather than the extreme
emphasis o individualism and individual
competition hat characterize existing schoots.

Peer training. Informal and formal coaching,
advising anc training peers. The requirement
for participaring in this prccess in the work-
place seeins to be experience w: peer tutoring
in the schools.

Evaluation. Appraisal, assessment and certifi-
cation of the quality of a product or service.
This qualification suggests that students be
given far more cxperience in grading and
evaluating their own work and that of student
collcagues.

Communication. The appropriate uses of spoken,
written and Kkinctic communication as well
as good listening, rcading comprechension
and interpretive skills for receiving messages.
These skills need to be fully developed in
schools in a work-place context as well as
in the cultural context. ‘

Reasoning. Evaluation and generation of logical
arguments including both inductive and
deductive approaches. This requirement con-
trasts with the heavy emphasis on memor-
ization and rote learning in cxisting schools.

Problem-solving. Identification of problems, gen-
cration of alternative solutions and their
conscquences, sclection of an alternative and
implementation of a solution. The inculcation
of this qualification requires experience in
solving problems that are situated in a more
natural, as difterentiated from textbook,
situation—with both uncertainty and ambi-
guity of information. T'extbook approaches
are usually characterized by precise infor-
mation and a sngle correct answer rather
than multiple possibilities,

Decision-making. Employing the clements of
problem-solving on an on-going  basis
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in the workplace. This dimension requires
continued practice in problem-solving for
choosing among alternatives.

Obtaining and using information. Deciding
which information is rclevant, knowing
wherc to obtain it, obtaining it and putting it
to use. This qualification requires experience
in selecting the types of information that are
nceded for problem-solving and decision-
making, obtaining it and using it properly.
It can be readily initiated in the school
situation,

Planning. Establishing goals as well as schedul-
ing and prioritizing work activitics. This
dimension has clear school counterparts in
choosing activitics and objectives and in
setting out activities to meet those goals over
a specific time horizon.

Learning skills, Cognitive and affective skills
that facilitate the acquisition of new know-
ledge as needed. These qualifications require
an oricntation on how to cmbracc new
lcarning situations as well as the inculcation
of styles of lcarning that work cffectively for
mastering new knowledge.

Mudticultural skills. Understanding how to work
with persons from other cultures in terms of
language, communication styles, and differ-
cnt values. The American labour force is
becoming heavily multicultural with its large
comporent of entrants from minority racial
and cthnic groups. Study of forcign languages
and cultures as well as experience in human-
relations activities can be undertaken within
the school sctting to satisfy this dimension.

Most of these competencies are not the standard

oncs stressed by clementary and sccondary

schools in the United States. Although students
with university degrees are likely to have more
cducational experiences in these areas, cven in
thesc cases there is little guarantee that workers
will be fully capable. We must also keep in mind
that all of these competencices are ones that may
be required in addition to the standard cognitive
and technical skills that we expect of our workers.

That is, if firms continue to develop strategies

based upon customized production and work-

place participation, there will be an increased
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demand for these types of compeiencies. Such
demands will also tend to utilize more fully the
talents of educated workers, but ip many cases
they inay cxceed the capabilities of such
workers. Those requirements also scem to be
ones that respond to the nceds of small busi-
nesses for initiative, creativity, problem-solving,
and so on, which is an important concern since
small busiacesses have been extremely important
sources of job growth in the United States
(U.S. Sinall Business Administration, 1984).

What 1s most important is that it » not the
level of cducation that is challenged, but the
type of cducation that workers will need. In the
final scction we suggest some implications for
cducationdl planning.

Implications
for educational planning

If the analysis that we have presented is perti-
ncnt not only for the United States but for other
advanced industrialized nations, there are soine
general implications for cducational planning.
The most important findings for the United
States are the following.

First, on the average it does not appear that
the cducational attainments of the work-force
will be too low in terms of the levels of edu-
cational credentials that are nceded to take
advantage of changes in the cconomy. Indeed,
there is only a very modest trend towards
upgrading of the occupational structure in the
direction of higher cducational requirements, a
change that should not sutstrip the tendency
towards morce cducation in the labour force.

Sccond, underncath the aggregate data there
is considerable causc for concern with the twin
problems of significant segments of the popu-
lation being undereducated and overeducated
for available work opportunitics, Persons from
cducationally at-risk groups <uch as those
drawn from the poor, immgrants, certain racial
groups and one-parent families will not achieve
cither the quality or amount of educational
outcome that will prepare them for entry-level
employment and upward mobility. At the
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other end of the spectrum, there are likely to be
serious problems of overeducation in that many
prospective workers will find that their edu-
cational attainments exceed those required by
their jobs.

Third, a successful response to the challenge
of undereducation will demand a major effort
to upgrade the quality of education for at-risk
and disadvantaged groups to bring them into
the educational and cconomic mainstrcum. This
effort will require not only more educational
investment, but more imaginative approaches
to curricula and instructon as well as an
integration of schooling with that of other
community services to help the disadvantaged
(Levin, 1987a). It is probably the major edu-
cational challenge facing the country.

Fourth, a successful response to the chalienge
of overcducation can be built on firms’ sclf-
interest to increase productivity through cus-
tomized production and worker participation.
Both of these suggest a focus on a different kind
of worker, onc who is not only prepared in
terms of cognitive knowledge, but who also has
the abilitics to take advantage of a work-place
requiring greater participation.

Finally, the major cffort of schools must be
to address not only what must be learned but
how it will be learned. For example, students
may need much more cxperience in group
settings through co-operative learning and co-
operative problem-solving to prepare them for
changing work-places. Peer tutoring may be
extremely functional in school as a basis for
workers’ training other workers in the work-
place. Problem-solving as opposed to mem-
orization should become more prominent in
school as it becomes more important in the
work-place. And as work-places change over
the four decades or so of a working life, workers
must have the grounding to learn new tasks and
new ways of doing work in response to changes
in technology, work organization, and new
products. Thus, schooling must prepare workers
to adapt to change rather than to merely learn
what is necessary for working in a stable
environment.

Many of these issues have alrcady been dis-

1G.2

cussed in Carnov and Levin (1985), and more
dctailed analyses are forthcoming on the basis
of the present studies of work-places and schools
by Levin and Rumberger (1986). Educational
planning must be informed by the major
qualitative changes taking place in the work-
placc and their cducational consequences for
the schools. Rescarch on these changes and
their implications and the translation of that
research into planning and practicc must
remain a high priority in industrialized societics.

=

References

BeRLIN, G.; SUM, A. 1988. Totzard A More Perfecs Union:
Basic Skills, Poor Faruhes and our Econorme Future,
Ford Foundation Project on Social Welfare and the
American Future. New York, Ford Foundation. (Oc-
casional Paper, 3.)

BruesTone, B.; HARRISON, B. 1988. The Great U-Turn.
New York, Basic Books.

BoTKIN, J.; DimaNcEscy, D.; STATA, R. 1984, The Inno-
vators: Rediscovering America’s Creanve Energy. New
York, Harper & Row.

Bowewn, W. R. 1980. Investment in Learming. San Francisco,
Josscy-Bass.

Brappock, D. J.; Hecker, D. E. :988. The Class of
'84 One Year After Graduation. Occupational Outlook
Quarterly, Vol. 32, pp. 17-24.

Brown, C.; Reicw, M. 1988. When Does Union-
Management Cooperation Work? A I.ook at NUMMI
and GM-Van Nuys. Paper prepared for a conference
on ‘Can California be Competitive and Caring?’ Los
Angeles, University of California,

CARNOY, M.; Levin, H. M. 1985, Schooling end Work in
the Democratic State. Stanford, Calif,, Staaford Uni-
versity Press,

CLoGG, C. C. 1979, Measuring Underemploymeat: Demo-
graphic Indicators for the U.S. New York, Academic
Press.

Cog, D. T. 1985. Nominal Wages, the NAIRU and Wage
Flexibility. OECD Economic Studies, Autumn, pp. 87-
127.

CommITTEE FOR EcoNomic DeveLoPMINT. 1987. Children
tn Need: Invessment Strategies for the Fducationally
Disadvantaged. New York, Comnuttee for Economrc
Development.

CverT, R. M.; Mowkry, D). (. (eds). 1087, Technology
and Employment. Washington, D.C., National Academy
Press.

EiNtoRrN, E. S.; LoGug, J. (eds.y 1982, Democracy on the
Shop Floor. Kent, Ohio, Kent Popular Press.




Education, work and employment in developed countries: situation and future challenges

Faxen, K. O. 1978. Disembodied Technical Progress:
Does Employee Participation in Decision Making Con-
tribute to Change and Growth? American Lconomic
Reviers, Vol. 68, No. 2, pp. 131~4.

Feice, E. L. (ed.). 1988. The Underground Economies.
New York, Oxford University Press.

FLynn, P. M. 1988, Faciluating Technological Change.
Cambnidge, Mass., Ballinger.

FRF.EMAIN, R. B. 1976. The Overeducated American. New
York, Academic Press.

. 1988, Evaluating the European View thatthe United
States Has No Unemployment Problem. American Econ-
omic Rewierz, Vol. 78, No. 2, pp. 204-9.

FurLerton, H.'N. Jr. 1987. I abor Force Projections: 1986
to 2000. Montaly Labor Review, Vol. 1to, No. 9,
PP 19-29.

t988. An Evalustion of lLabor Force Projections
to 198s. AMonthly Labor Rewrew, Vol. 111, No. ti,
pp. 7-17.

GINNERIN, W, 1986. Full Employment in OECD
Countries: Why Not? International lLabour Retiew,
Vol. 125, No. 1, pp. 19-37.

GovrosteiN, H. 1983. The Accuracy and Utilization of
Occupational Forecasts. In: R. E, Taylor, H. Rosen, and
F. C. Pratzner (eds.), Responsiveness of Training Insti-
rutions to Changing Labor Market Demands, pp. 39-79.
Columbus, Ohio, National Center for Resesrch on
Vocationa! Education, Ohio State University.

Golnstein, H.; Fraser, B. S, 198s. Tratmng for Work in
the Computer Age: How Workers Who Use Computers
Get Thesr Training. Washington, D.C., National Com-
mission for Employment Policy.

GusTavson, P.; TAYLOR, ]. C. 1982. Socio-rechnical Design
and New Forms of Work Organization: Integrated Circuat
Fatrication. Geneva, Labor Office.
(Mimeo.)

GYLLENHAMMER, P. G. 1977. People at Work. Boston,
Addison-Wesley.

HarTOG, J.; OosTERREEK, H. 1988. Education, Allocation
and Earnings in the Netherlands: Overschooling? Econ-
omics of Educaticn Review, Vol. 7, pp. 185—94.

Jotnston, W. B.; PACKER, A. E. 1987. Workforce 2000:
Work and Workers for the 215t Century. Indianapolis,
Hudson Institute.

Jones, D. C.; SveynNaR, . (eds.). 1982. Parucipatory and
Self-Managed Firms. Lexington, Mass,, Lexington
Books.

Kerry, J. E 1982, Saentific AManagement, Fob Redesign
and Work Performance. New York, Academic Press.

KRrAECIK, J. 1986, Learning from NUMAMI. Cambridge,
Mass., Massachusetts Insutute of Technology. (An
International Vehicle Program Internal Working Paper.)

LioNrier, W, 1983, National Perspective The Detinttion
of Problems und Opportunities The Long-Term Impact
of Technology on Employment and Unemplovment, A
Nattonal Academy of Enginecring Svmpoaum, Fune 30,
1983, pp. 3-7. Washington, D.C., Natonal Academy
Press.

International

Levin, H. M. 1986. Educational Reform for Disadvantaged
Students: An  Emerging Crisis. Washington, D.C,,
National Educational Assocation.

1987a. Accelerated Schools for Disadvantaged
Students. Educational Leadership, Vol. 44, No. 6,
pp. 19-21.

. 19876. Improving Productivity Through Education
and Technology. In G. Burke and R. W. Rumberger
(eds.), The Future Impact of Technology on Work and
Education, pp. 194-214. London, Falmer Press.

Levin, H. M.; RumBerGer, R. W. 1986. Educational
Requirements for Computer Jse in Small Businesses.
Educanonal Evaluation and Policy Analysis, Vol. 8,
Winter, pp. 423-34.

~———. 1987. Educational Requirements for New Tech-
nologies: Visions, Possibilities, and Current Realities.
Educarional Policy, Vol. 1, pp. 333-54.

Levitan, S. A.; Conway, E. A. 1988, Part-timers: Living
on Half-rations. Challenge, Vol. 31, May-June, pp. 9—-16.

LoGue, J. 1981. Saab/Trollhattan: Reforming Work Life
on the Shop Floor. Working Life in Sweden, Vol. 23,
June, New York, Swedish Information Service.

Moy, J. 1988. An Analysis of Unemployment and other
Labor Market Indicaters in 1o Countries. Monthly
Labor Review, Vol. 111, Apni, pp. 39—50.

MurNANE, R, ]. 1988. U.S. Education and the Productivity
of the Workforce: Looking Ahead. Paper prepared for
Brookings Institution Volume on American Living
Standards, June. (Mimeo.)

NATIONAL ACADEMY OF ScieNces. 1984. High Schools and
the Changing Workplace. Report of the Panel on Sec-
ondary School Education for the Changing Workplace.
Washington, D.C., National Academy Press.

O'ConNor, D. 1987. Technological Change and the
Restructuring of the Global Economy in the Post-
War Petiod. In: G. Burke and R. W, Rumberger (eds.),
The Future Impact of Technology on Work and Education,
London, Falmer Press.

PaLras, A. M.; Natrierro, G.; McDiwe, E. L. 1988,
Who Falls Behind: Defining the ‘At Risk’ Population.
Paper presented at the Annual Mecting of the Amer-
ican Education Research Association, New Orleans,
13-17 April,

Piore, M. ].; Saser, C. F. 1984. The Second Industrial
Divide. New York, Basic Books.

ReicH, R. B. 1985. Education and the Next Economy.
Washington, D.C., National Education Assocation.
Rosinson, W'. C. 1983. Educational Ihisinvestmect. Policy

Review, Vol. 26, Septemher, pp. §9—64.

RusmnerGer, R. W. 1981. Ouercducartion in the 11.S. Labor
Marker. New York, Praeger.

——. 1984. The Job Market for College Gradustes, 1960~
1990. Journal of Higher Education, Vol ss, July'August,
PP. 433-54.

———. 19874. The Potential Impact of T'echnology on the
Skill Requiremients of Future Jobs. In: GG. Burke and
R. W. Rumberger (eds.), The lFuture Impact of Tech-
nology on Work und Lducation, pp. 74—9s. London,
Falmier Press.




RUMBERGER, R. W. 1987b. The Impact of Surplus School-
ing on Productivity and Earnings. Journal of Human
Resources, Vol. i2, Winter, pp. 24-50.

. 1987¢. High School Dropouts: A Review of Issues
and Evidence. Review of Educational Research, Vol. §7,
No. 2, pp. 1o01-21.

RumserGer, R. W.; Levin, H. M. 1985. Forecasting the
Impact of New Technologies ¢n the Future Job Market.
Technological Forecasting and Soctal Change, Vol. 27,
PP. 399-417.

SARGENT, J. 1988. A Greatly Improved Outlook for
College Graduates: A 1988 Update to the Year 2000.
Occupational Outlook Quarterly, Vol. 32, Summer,
pp. 3-8.

Sivestri, G. T.; Lurasiewicz, J. M. 1987. Projec-
tions 2000: A Look at Occupational Employment Trends
to the Year 2000. Afonthly Labor Retnewr, Vol. 110,
September, pp. 46-63.

Srenner, K. 1. 1985. The Upgrading and Downgrading
of Occupations: Issues, Evidence, and Implications for
Education. Review of Educational Research, Vol. ss,
Sumnier, pp. 125-54.

. 1986, Technological Change, Skill Requirements
and Education: The Case for Uncertainty. Paper
prepared for Panel on Technology and Employment,
National Academy of Sciences.

SusmaN, G. 1. 1976. Autonomy at Work. A Socictechnical
Analysis of Participative Management. New York,
Praeger.

Tanzi, V. (ed.). 1982, The Underground Economy in the
United States and Abroad. Lexington, Mass., Lexington
Books.

‘TRUrow, L. C. 1987. A Surge in lnequality. Scienuific
American, Vol. 256, No. 5, pp. 30-7.

‘TsaNG, M. C. 1987. The Impact of Underutilization of
Education on Productivity: A Case Study of the U,S.
Bell Companies. Econonucs of Education Retrew, Vol. 6,
No. 3, pp. 239-54.

Tsang, M. C,; Levin, H. M. 198s. The Economucs of
Overeducation. Economics of Education Rewmew, Vol. 4,
No. 2, pp. 93-104.

U.S. BureAu OF LABOR STATISTICS. 1987. Projections 2000.
Washington, D.C., U.S. Governnient Printuing Office.
(Bulletin 2302.)

U.S. CONGRESSIONAL BubGeET Orrice, UNITED STATES
CONGRESs. 1988. Trends tn Famly Income: 1970~1986.
Washington, D.C., U.S. Government Prinung Office.

U.S. DEPARTMENT OF FDUCATION. 1988. Digest of Ldu-
cational Statistics 1988, Washington, D.C., U.S. Govern-
ment Printing Office. (CS88-600.)

U.S. DEPARTMENT 0¥ LABOR, DEPARTMLNT oF EDucaTION,
DaprARTMENT OF CoMMEeRCE. 1988, Fiulding a Quality
Workforce. Washington, 1).CC., U.S. Government Print-
ing Office.

U.S. GOVERNMENT ACCOUNTING Orrice. 198s. Hureau of
Labor Statistics Emploviment Projects: Detarled Analysis
of Selected Occupations and Industries, Washington,

D.C., Government Accounting Office.

Henry M. Levin and Russell W. Rumberger

U.S. SMALL BUSINESS ADMINISTRATION. 1984. The State |
of Small Business: A Report to the President. Washington,
D.C., U.S. Goverament Printing Office.

WeLcH, F. 1970. Education in Production. Journal of
Political Economy, Vol. 78, pp. 35-59-

ZuBOSF, S. 1988. In the Age of the Smart Machine. New
York, Basic Books.




Management

and administration

of education systems:

major 1ssues and trends’

Benno

Sander

The first concern of this article is to establish
guiding principles and criteria for the study of
educational administration in different econ-
omic, political and cultural contexts. This
concern is linked to a defined intellectual pos-
ition, which implies a concrete commitment to
the promotion of a frec and just human life in
school and society at large. It is on ("¢ basis of
this commitment to freedom and justice in
cducation and socicty that this articie adopts the
concept of the quality of collective human life!
as the key criterion to guide the examination of
the theoretical foundations and the praxeological
orientations adopted in cducational admin-
istration.

Based on this guiding principle, this article
examines the theoretical perspectives and
praxeological orientations of contemporary edu-
cational administration, with special reference
to Latin America. It refers to the historical
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cvolution of educational administrative theory
and prarvce, the conceptualization of tra-
ditionai and new perspectives, cross-cultural
co-operation, and collective participation in
cducational administration.

A multidimensional paradigm
of educational administration

HISTORICAL BACKGROUND

Professional literature on administrative theory
in the present century presents a number of
classifications of conceptual and analytical con-
tributions to public administration and edu-
cational management.

The traditional historical classification trics to
group administrative theory into three general
management schools of thought: (a) the classical
school conceived at the beginning of this
century at the time of the consolidation of the
Industrial Revolution; (b) the psychosocial
school developed during the Great Depression
in the late 1920s; and (¢) the contemporary

* The opinions expressed in this article are those of the
author and do not neccessanily represent the views of
the Organization of American States and uther 1nsti-
tutions with which the author 13 associsted.
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scheol, developed after the Second World War,
with a number of different lines of thought. In
systems terms, the cvolution of twenticth-
century administrative theory is analysed in
terms of closed systems (1900-60) and open
systems (1960-80), each with rational models
and natural models.? In philosophical terms,
administrative theory follows three contending
scholarly traditions which reflect three corre-
sponding epistemologics: positivism, hermen-
eutics, and critical theory.?

It is also possible to conceive a new classifi-
cation of administration in terms of four
criterion-based models based on cfficiency,
effectiveness, responsiveness and relevance.

Efficiency

As a management model, efficiency-based
administration is conceptually derived from
the classical school of administration and is
anatytically induced from the practice of school
exccutives who behave according to the tenets
of general, scientific and burcaucratic manage-
ment. The classical thesis was expounded at the
beginning of this century at the time of the
consolidation of the Industrial Revolution,
Three major movements were largely respon-
sible for classical theory: scientific management,*
gencral management,’ and bureaucratic manage-
ment.* The protagonists of the classical school
conceived of the organization as a closed,
mechanical and rational system, in which man-
agement was founded upoa the criterion of
cconomic cfficiency.

Effectiveness

As a management model, cffectiveness-based
administration is conceptually derived from the
psychosocial school of administration and is
analytically induced from the evaluation of the
practical experience of school executives who
adopt the principles of the behavioural ap-
proach to administration. In the history of
administrative thought, the psychosocial antith-
esis to the classical school was developed from

Benno Sander

the time of the Great Depression towards the
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end of the 1920s. The movements responsible
for this development were those of the em-
phasis on human relations’ and the focus on
administrative behaviour.® The protagonists of
the psychosocial school conteive of the organ-
ization as a partially open, organic and natural
system, in which management is concerned with
the functional integration of its component
clements in light of institutional effectiveness.
After the Second World War, cffectiveness also
became a fundamental criterion of the nco-
classicists, who conceived management by
objectives.?

Responsiveness

As a management nodel, responsiveness-based
administration is conceptually derived from an
array of contemporary management theorics
and is analytically induced from a varicty of
different practical cxperiences in public and
cducational administration during the last three
decades. Its major theorctical contributions
come from development administration,!'® or-
ganizational development,!* administrative ccol-
ogy,'? institutional development,' and con-
tingency theory.'* The protagonists of these
contending contemporary movements conceive
of the organization as an open and adaptive
system, in which administrative mediation
emphasizes the situational variables of the
external cnvironment in light of political
responsivencss.

Relevance

As a management model, relevance-based
administration is conceptually derived from
recent and current interactionist formulations
founded upon phenomenclogy, cxXistentialism,
the dialectical method, critical theory and the
human action approach.’* The adherents of
these conceptual and analytical formulations
conceive the orgamization as a holistic and
interactional system, in which management
emphasizes the principles, of consciousness,
critical human action, contradiction and totality
in light of cultural relevance.
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TOWARDS A NEW PARADIGM

Although the four specific models of cdu-
cational administration, as sct forth above,
correspond to four historically distinct periods,
they often converge in a practical sensc. In
Latin America, for cxample, specialized litera-
ture describes the current existence of edu-
cational systems and institutions of a busincss
nature in which administration is governed by
economic cfficiency as a predominant criterion
with other criteria complementing the primary
onc. There are other cducation systems and
institutions in which administration is guided
principally by pedagogical cffectivencss in the
attainment of instructional objectives. Other
education systems and institutions arc more
concerned with their political role in the larger
community and, for this reason, their admin-
istration is primarily based upon the criterion of
political responsiveness. Yet other cducation
systems and institutions are concerned fur da-
mentally with the human being as an individual
and social actor. For this reason, these latter
systems and institutions adopt cultural relevance
as the predominant criterion of their admin-
istration.

The four specific models can be synthesized
into a global paradigm, which is here defined
as the multidimensional paradigm of cdu-
cational administration.'® Such a global para-
digm would be composed of four interacting
dimensions: cconomic, pedagogical, political,
and cultur.I. To cach of thesc dimensions
corresponds a respective predominant criterion
of administrative performance: cfficiency, effec-
tiveness, responsiveness, and relevance.

The conceptualization of the multidimen-
sional paradigm of educational administration
is, furthermore, based on three fundamcntal
assumptions. The first is that cducational
phenomena and administrative facts are inter-
related aspects of a global reality. The sccond
assumption is that in the education system there
are intrinsic dimensions of a cultural and
pedagogical nature that exist alongside extrinsic
dimensions of a nolitical and economic nature.
The third assumption is that the humai: being
as an individual and social actor involved
politically in society constitutes the raison d’étre
of the education system. It is this anthro-
sociopolitical concept of the human being that
defines the nature and utilization of the multi-
dimensional paradigm of educational admin-
istration as heuristic. These concepts, as shown
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i Igure 1, are reflected 12 2 multicentric
system an which two substantive dimensions
and two instrumental dimencions interact with
two antninsic dimensions and  two  extrinsic
dimensions.

Feonomie dimenston

The cconomic dimension of the cducation
system involves financial and material resources,
structures, burcaucriatic norms, and mechan-
sy of co-ordination and communication. In
this dimension, educational administration is
concerned wath: (a) the distribution and control
of resources; (b) the organization of the insti-
tunon 1n structural terms; (¢) the definition of
roles and responstbilities; (d) the distribution of
work; .¢) the deternunation of how the work is
to be carried out and by what type of incum-

. bents; and f) the establishment of norms off

action The defining criterion of the cconomic
dimension 1s efficiency in the utilization of the
financial and material resources, and the techno-
legical instruments under the rule of economic
fogu.1?

DPedugogical dimension

The pedagogical dimenwion of ceducational
adnunistravion refers to the educational prin-
ciples,  scenarios, and  techniques that are
imtninsically committed .o the cffective artain-
meut of the objectives of the education system.
In recent decades, the pedugogical dimension of
educational administration has been subjected
to 4 process of atrophy as a consequence of the
generalized emphasis on considering the edu-
canon system 1n terms of economic and techno-
logical development. As a reaction to this
situgtion, 1n some academic environments there
has been increased concern with administration
as a pedagogical act.'® The concern of the
defenders of the pedagogical dunension is that
of atnbuting to admnistration the responsi-
bility for conceving of spaces, methods and
techmiques that are capable of preserving the
intrinsic cducational objectives of the schicol
system an s cfforts to fulfil adequarely its
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cconomic, culrural, and political role in socicty.
‘The major criterion of the pedagogical dimen-
sion is the cffcctiveness in the attainment of
cducational :csults.

Political dimenston

The political dimension involves the strategies
of concrete action of the participants in the
cducation system and its community., The
importance of the political dimension is rooted
in the specific responsibilitics of the education
system with respect to socicty. Its importance
also resides in the fact that the education system
evolves in the context of varied conditioning
circumstances of the covironment and is in-
fluenced by powerful cxternal variables, If
cducational administrators arc not capable of
adequately balancing the powerful relationship
of the cultural and pedagogical clements with
the external environment they run the risk of
closing the cducation system in upon itself,
with loss of political power in the community.
Within this dimension, those in educational
administration seck responsiveness, a criterion
that is csscatially political, and according to
which the education system is called upon to
meet the social needs and demands of socicty
at large.™

Culrural dimension

‘The culturaldimension covers the philosophical,
anthropological, biological, psychological, and
sociological values and characteristics of the
participants in the educational system and so-
cicty in general. Although the cultural dimen-
sion includes many aspects and levels, its basic
characteristic is its global perspective. The role
of the cducational administrator is one of coor-
dinating the action and interaction of the pei-
sons and groups who participate dircetly or
inditectly in the educatioral process of the com-
munity. In the cultural dimension, relevance is
the basic criterion that guides administrative
action. Thercfore, administration will be rel-
cvant to the extent that it fosters the conditions
that make it possible to further the quality of




collective human life in the educational system
and soctety in general.? The basic condition to
further a mecaningful and qualitative form of
human lifc in education and society is that of
participation. Therefore, relevance and partici-
pation in cducational administration are closely
linked together.

The multidimensional paradigm is based on
the identification of those diversified dimensions
or spaces that make fulfilment of the human
being possible, both as an individual and social
actor. In the terms of the multidimensional para-
digm, cducational administrators arc guided by
substantive and cthical concepts of general val-
idity such as freedom and cquity that, in turn,
create the organizational framework for collec-
tive participation in the furthering of a quali-
tative: form of collective human lite in the school
and socicty in general.

ISSUES AND IMPLICATIONS
OF THE PARADIGM

The examination of the historical evolution of
administrative theories adopted in education
and the conceptuslization of the multidimen-
sional paradigm of educational administration
raiscs important issues and reveals a number of
implications for educational policy and prac-
tice. This is particularly evident in developing
countries. Taking the experience of Latin Amer-
ica as a case in point, it is possible to account for
some important aspects, such as: (a) government
and cducational administration; (b) changes in
cducational policies and administrative criteria;
(c) centralization versus decentralization; and
(d) the training of cducational administrators.

Government
and educational administration

Educational administration in Latin Atncrica is
inserted in the context of public administration
and regional scientific development. This as-
sumption is a natural corollary of the phenom-
enon of interdependence between education and
society. In this way, many aspects of cducational
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practice and school management cuin only be
understood when examined in the evolutionary
context of the government sector and socicty at
large.?* This is particularly valid in socictics
where the state plays a central role in the field
of education, as is the casc in Latin America.
This means that it is possible to establish a close
parallel between the development of public ad-
ministratior and educational administration in
Latin America, as well as in other developing
areas and in industrialized nations. In the case
of the industrialized countries, whatever the
cducational role played by the state, when they
turn to cxport their models of educational or-
ganization and administration to the developing
worid through technical assistance they use
the mediation of central government. In Latin
America, for example, the general theoretical
perspectives of public administration, imported
from overseas without sufficient relation to
the historical process of local development, have
a significant impact on educational adminis-
tration. In the 1960s, this fact was particularly
cvident in the specific ficld of educational plan-
ning, which was strongly influenced by the
theoretical perspectives adopted in government
planning and by the overall orientation of econ-
omic development planning.

The fact is that economic efficiency and the
burcaucratic rationalism of the classical school
of administration were widely taught and adop-
ted as universal dogmas and recipes in Latin
Amecrican public and educational administra-
tion. The same is valid for the bchavioural
orientation of the human-rclations movement
and the neoclassical trend of management by
objectives. Finally, the developmental orien-
tation adopted in comparative public admi-
nistration towards the end of the 19505 and
1960s in the broader context of political theory
invaded the schools of administration and edu-
cation in Latin America. Welfare cconomics and
government planning were accompanied by the
cconomics of cducation and educational plan-
ning concerned with the preparation of human
resources for cconomic development. In this
context, the state played a central role during
the post-war developmental period, as the major
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investor in cducation in an attempt to respond
to social needs and political aspirations of Latin
American -nations.

Changes in educational policies
and administrative criteria

+ The historical account of organizational and ad-
ministrative theories adopted in Latin American
cducation reveals constant changes in edu-
cational policies and administrative criteria.
Latin America initially subscribed to a juridica!
- approach that was cssentially normative in
nature and closcly tied to the tradition of Roman
administrative law that characterized public
and educational administration during the col-
onial cra.”? Following that era, the four histori-

cal models of educational administration were
! adopted during the course of the present century,
as set forth carlier in this article.

The cult of efficiency, linked to the economic
rationalism prevailing at the beginning of the
twenticth century, was accompanied by edu-
cational policies that emphasized the techno-
cratic and organizational a2spects of educational
systems with little attention to their human and
political aspects. In other words, cconomic
rationalism was accompanied by pedagogical
pragmatism and administrative cificiency. Inthe
specific field of cducational planning, the cult
of cfficiency underlies the traditional techno-
rational model conceived in the 1960s, in which
planning took the form of a normative or
rational process and a technocratic exercise, As
a reaction to cconomic cfficiency, pedagogical
cffectiveness, associated with the behavioural
theories developed at the time of the Great
Depression, came forward as a criterion of
administrative perforinance in education. Edu-
cational policies emphasized the human side of
the education system, In an attempt to overcome
the himitations of cconomic efticiency and peda-
gogical effectiveness 1n education, political re-
i sponsiveness was developed in light of the post-
| war mternational reconstruction cffort. In this
context, educational policy was primarily con-
cerned with the attainment of social demands
v and political aspirations. The result was an

unprecedented expansion of education systems
in Latin America and in other pars of the world.
Post-war educatioral expansion was halted by
the cconomic crisis that affected the world at
the end of the 1970s and was further aggravated
in the 1980s. Educational policy and adminis-
tration were submitted to a critical examination
worldwide. Social scientists became more and
more concerned with the design of significant
and qualitative forms of human iife in education
and socicty. Cultural relevance has become then
the dominant criterion of educational policy-
making and administrative performance. In a
similar way, educational planners try to over-
come the traditional technocratic model and to
conceive a more strategic paradigm of edu-
cational planning® in light of political respon-
siveness and cultural relevance.

Centralization versus decentrelization

The political history of Latin America shows a
constant tension between centralization and
decentralization in the management of cdu-
cation and socicty in general. ‘The fact is that
there have been continual attempts and a num-
ber of forms of administrative decentralization
(deconcentration, deburcaucratization, region-
alization, municipalization, dclegation, nu-
clearization, privatization) as alternatives to the
political and administrative centralism that
characterized socicty and cducation in Latin
America during the 500 years of its existence.
Nevertheless, centralization, which dates back
to the establishment of the independent states
of Latin America, and the construction of their
national identity, remains a common political
featurc in the whole hemisphere. Education,
which was used by the statc as a powerful
instrument to achicve independence And to
promotc national development, asafell as to
deprive the Church of its historical influence
in public affairs, followed the same centralizing
model.®

For practical purposes, this article examines
whether a centralized or a decentralized edu-
cation system is nyore cfficient, effective, respon-
sive and relevant to promote cquity and freedom
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of access to economic and cducational oppor-
tunities, in light of the concept of the quality of
collective human life. Studies carried out by
universitics and by intergovernmental agencies
reveal that most Latin American governmenrts
have adopted different forms of decentraliz-
ation in education.® Examples of cxperiences
include:

Argentina as a case of multiple administration
of its education system.

Brazil as a tentative of administrative decen-
tralization by school levels, with a progressive
assignment of intermediate education to the
provinces and basic education to the munici-
palities.

Chile as a case of educational regionalization
combined with central planning and con-
trol.

Colombia as an example of functional and geo-
graphic decentralization of educational ad-
ministration.

Costa Rica as an example of regionalization
and deconcentration of the education system
based on tegional cducation departments.

Mexico as a casc of administrative reform and
agilizacion.

Panama as an example of decentralization
through the strengthening of cducational
administration in the provinces.

Peru as a case of nuclearization and progressive
geographic decentralization of the Ministry
of Education.

Venczuela as a case of cducational regional-
ization as a basis for administrative decen-
tralization,

We could inquire about the reasons behind

these and other recent attempts at educational

decentralization in Latin America. Those who
favour dccentralization argue that it facilitates
the interaction between education and socicty.
upgrading significantly the degree of respon-
siveness and rzlevance of the education system
for its participants and the community at large.

Decentralization would also move the partici-

pants of local communities to scarch for edu-

cational solutions to their problems within their
limits, instead of adopting universal solutions

(in)applicable to all situations of a country.

.

The defenders of decentralization also argue
that a decentralized education system would be
cconomically more efficient and pedagogically
more cffective than a centralized system.

These arguments, however, are under severe
scrutiny in view of the critical assessment of
the realitics of Latin America and its historical
conditioning forces. There is little evidence
that government policies on cducational decen-
tralization work effectively. Some critics arguc
that in many cascs there is evidence to the
contrary.

In economic terms, systematic studics are still
necded to cstablish whether or not there is an
cmpirical correlation between efficiency and de-
centralization. In pedagogical terms, there is a
nced to show how a decentralized cducation
system is more cffective in countries where the
political culture values administrative central-
ism. Considering that the concept of cffective-
ness is rooted in neoclassical cconomic thought,
a decentralized education sysiem could tend to
favour private education. Critical analysts arguc
that this oricntation is in conflict with the
imperative of providing ¢qual opportunitics of
free public education to the poor. In political
terms, it is necessary to show how cducational
decentralization can be more responsive to social
demands and political aspirations in countries
with an cconomic structure and a political or-
ganization that do not give adequate fiscal
autonomy to provinces and municipalitics. In
this way, the adoption of a decentralized edu-
cation system in countrics marked by a cen-
tralized cconomic structure and political organ-
ization conld run the risk of creating abandoned
school systems in the marginal urban com-
munitics and poor rural municipalities. In cul-
tural terms, there are doubts whether a decen-
tralized education system can be more relevant
to 1ts participants and the community at large
than a centralized system if adequate cconomic
and political conditions do not exist.

Ir. fact, Latin American countrics face a
sigaificant deterioration of their cconomic situ-
ation accompanicd by constant tensions with
the industrialized nations, In addition, the ex-
ternal cconomic strangling and the impoverish-
b
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ment of national economics in Latin America
generate increasing internal conflicts which are
mediated by central governments. This means
that internal centralization is reinforced by
powerful external forces. This centralizing trend
has obvious implications for educational policy-
making and planning. In addition, educational
policies and plans are often prepared by pro-
fessionals linked to the central power structure
and usually committed to urban values. On the
other hand, bearing in mind the difficult econ-
omic situation throughout Latin America, de-
centralization can scriously jeopardize equity
and increase regional incqualitics because of the
uncqual access to financ:al resources and edu-
cational services.

The debate over centralization versus decen-
tralization in educational organization and ad-
ministration reveals that there are no pat
formulas and casy solutions.?®* Nevertheless,
two suggestions scem to be forthcoming.

First, it is necessary to scparate cducational
policy and administrative practice. In order to
preserve national identity, it would seem that
general educational policy should be national
in nature. In this way, a national unitary cur-
riculum should be designed in order to preserve
national cultural identity, to strengthen its ca-
pacity to pursue scientific advancement, and to
provide equal opportunitics concerning access
to scientific and technological development. To
such national curriculum design, local contents
should be added inorder to preserve the cultural
heterogeneity of the country and to attain con-
crete social needs and political demands. As for
cducational planning, this oricntation lays the
grounds for the development of rnricro-planning
within the context of national cducational de-
veloprhient planning. Again, it is suggested that
general national policy guidelines should not be
decentralized, in order to avoid the risk of
contributing to the weakening of our sense of
national destiny and of the presence of modern
science in all parts of -the country. Ifor the
implementation of national educational policies,
administrative practice gould be more or less
decentralized. That is to say that, in cach case,
we should adopt the most efficient, cffective,

1z;

responsive and relevant administrative strategy
to attain the ends and objectives established in
the national cducational policy, and, at the same
time, to prescrve the cultural heterogencity of
the country and to fulfil actual local needs.

Sccond, it is important to clarify concepts
and practices so that centralization is not necess-
arily associated with authoritarianism, and de-
centralization not necessarily confused with
democracy and participation. In effect, in the
same way that authoritarianism can coexist with
decentralization, democracy and participation
can cxist in a centralized system. The difference
lies in the forms of participation and the
practice of democracy. To sum up, it is necess-
ary to look, above all else, to the basis of the
national policy of education. Then it is necess-
ary to cxaminc participatory democracy as a
form of administrative mediation to attain edu-
cational advancement, in the conviction that a
participatory form of educational administration
is morc important than centralizing or decen-
tralizing the system, becausc a decentralized
system nced not always necessarily ensure par-
ticipation, and a centralized system nced not
always necessarily deny it.

The training of educational administrators

In colonial Latin America, there was littie
concern over cducational administration and
hte preparation of educational administrators.
In fact, theory-building and knowledge devel-
opment in Latin American educational admin-
istration only began in this century, mainly
after 1930. Most publications of the colonial
period were general descriptive studies and re-
ports with a normative and juridical approach
to cducational administration. Usually edu-
cational administrators were teachers who had
been temporarily released from their teaching
responsibilities. This fact explains why the defi-
nition of the profile of the educational admin-
istrator always included teacher traiming and
experience as the fundamental requirciuent.
Changes in the traditional profile of the edu-
cational administrator were introduced as a
result of the expansion and increasing com-
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plexity of education systems in Latin America.
The redefinition of the profile of the educational
administrator was accompanicd by the introduc-
tion of systematic training policics and practices.
The preparation of cducational administrators
in Latin America has been a government con-
cern for the last five decades. Up to the Second
World War, the preparation of cducational ad-
ministrators was part of the general programmes
in teacher-training colleges and university fac-
ultics of humanities and sciences. Educational
administration was just one subject of a com-
prchensive programme of study. The content
of cducational administration was influenced
by the juridical and ncrmative tradition that
characterized organizational studics and govern-
ment administration.

Following the Seccond World War, particu-
larly since 1960, schools of education were
established in Latin American universities,
and professional training programmes for edu-
cational administrators were introduced at
the undergraduate level. These training pro-
grammes cmphasized the study of educational
administration within the classical and behav-
joural management traditions. During this
period, a number of non-degree tailor-made
seminars and courses in educational adminis-
tration (and after 1958 in cducational planning)
were carried out by national governments and
universitics in co-operation with international
agencices, particularly Unesco and the Organ-
ization of American States. These were the
first training expericnces in educational admin-
istration and planning at the graduate level in
Latin America. It was at this time that the
International Institutc for Educational Plan-
ning (I1EP) was established in Paris, becoming,
since 1963, a rescarch and training centre of
excellence for educational leaders of the de-
veloping world.

Systematic graduate education, which started
around 1970, represents a new change in Latin
American university education and educational
administration. At that time, the Regional Edu-
cational Development Program of the Organ-
ization of American States, cstablished in 1968,
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had a decisive influence in the development of

systematic graduate programmes in cducational |
planning, supervision and administration at
leading universitics in Brazil, Chile, Colombia,
Panama and leru. Since the beginning of
the 1970s, graduate cducation has been playing
a decisive role in changing the traditional nor-
mative character of Latin American university
teaching to a more analytical approach based
on increasing rescarch activities. Given their
newness, graduate programmes in cducational
administration in Latin America have not yet
been consolidated in many countrics. ‘T'he pros-
pects, though, are promising in a good many
nations. There is increasing entry of pro-
fessicnals from other fields of study, particu-
larly from the social sciences, into graduate
programmes of educational administration. This
interdisciplinary encounter enhances an unpre-
cedented theoretical and methodological devel-
opment in training programmes and rescarch
projects.

Policy and practice in the training of edu-
cational administrators in Latin America follow
the general historical development of the social
sciences. From the initial normative orientation,
training programmes moved to a behavioural
content, until reaching a more sociological ap-
proach to educational administration. This
means that in the current training programmes
of educational administrators there arc initial
indications tending to give precedence to the
concepts of cultural relevance and political re-
sponsiveness over those of cconomic cfficiency
and bechavioural cffectiveness.

Educational administration
in a cross-cultural perspective

The scarch for new superseding perspectives
in educational administration is evident in van-
guard intellecrual circles of both industrialized
socictics and developing nations. In this context,
there have been recent promising national and
international efforts facing the challenge of
cross-cultural co-operation in cducation and
educational administration. A number of these
cfforts, developed by individual scholars and
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universitics, arc undertaken through inter-
governmenta! agencics, such as UnescofIIEP,
the Regional Educational Development Pro-
gram of the Organization of American
States, and the Latin Amecrican Faculty of
Social Sciences (FLACSO).

Cross-cultural cooperation is also fostered by
national and international scientific and pro-
fessional socicties, such as: (a) the International
Intervisitation Programme in Educational Ad-
ministration (IIP), which has met every four
years since 1966; (b) the University Council
for Educational Administration (UCEA) in the
United States; (c) the Brazilian National As-
sociation of Professiomals in Educational Ad-
ministration (ANPAE), founded in 1961; (d) the
Commonwealth Council for Educational Ad-
ministration (CCEA); (e) the European Forum
for Educational Administration, created in 1977;
(f) the Caribbean Society for the Study of
Educational Administration (CARSEA); and
(g) the Inter-American Socisety for Educational
Administration (ISEA), established in 1979.
Their international conferences, research proj-
ccts and publications have been growing as
forms of a constructive debate in the field of
cducational administration across cultures.?’

The cross-cultural perspective of education
and educational administration, cspecially the
study of the transferability of ecducational
models and administrative paradigms across
cultures, has particular appeal in the countrics
of the developing world. In the last decades
there has been a strong tnovement in the
developing countrics towards the conceptual-
ization of education and educational adminis-
tration from the angle of the developing world.
This creative sociological perspective is orig-
inally rooted in the ‘thcory of dependence’,t?
which is primarily concerned with the structural
relations that explain the incqualities between
and within nations. A good cxample is found
in Laun America, where committed scholars
arc involved in the construction of new concep-
tual and analytical perspectives of education and
cducarional administration which are politically
responsive and culturally relevant. A number
of rccent publications on education and edu-

cational administration in Latin America within
the new vanguard pedagogical tradition have
brought an intense debate to the field.*® In the
specific ficld of educational administration, the
new publications in the conflict tradition ad-
dress critical-dialectical approaches,*® structural
analysis,* sclf-management paradigms® and
phenomenological perspectives.’s Although the¢
individual contributions of the protagonists of
the new orientation arc different, all of them
share a critique of the dominant consensus
tradition of educational administration. Another
common characteristic of the new Latin
American theoretical efforts in cducational
adminiccration is their explicit cpistemological
orientation. However, going beyond the evalu-
ation of the limits of the foundations of past
and current dominant administrative theories,
the most creative aspect of the studies is the
constructive search for conceptual and analyti-
cal perspectives to guide cducational adminis-
tration. Their common concern is the concep-
tualization of educational organization and
administrative perspectives that are culturally
relevant and politically responsive to the de-
mands and nceds of Latin American society.

The upcoming cross-cultural perspective in
education and cducarional administration is also
reflected in tneetings and studies carried out in
industrialized nations that address the phenom-
enon of international interdependence in soci-
ology and education. A good example was the
Fifth World Congress on Comparative Edu-
cation held in Paris in 1984, where Michel
Decbeauvais emphasized educational interdepen-
dence and linked its relevance ‘to the fact that
international cxchanges in the ficld of cducation
have never been so intense and diverse.”** In
the specific ficld of cducational administration
in the United States, the phenomenon was
highlighted by Patrick Lynch in his state-
of-the-art address on ‘Dependency Theory and |
Educational Admunistration’,? delivered in New |
York at the 1982 Annual Mceting of the |
Ametican Educational Research Association. |
Promising rescarch and training developments
within the conflict tradition are also taking
place in Australia, the United Kingdom and
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Canada. The Australian experience in the con-
flict tradition follows the initiative of Richard
Bates’s pioneering work on ‘a critical practice
of cducational administration’.?® In the United
Kingdom the new critical-cmancipatory re-
scarch and training cfforts in educational ad-
ministration keep affinity with the work of the
new sociologists and critical thinkers of edu-
cation.®? The Canadian upsurge results partly
from the pioncering critical work of Thomas

vecnficld® and as a superseding challenge
faced by Canadian scholars involved in de-
veloping countries.®®

Recent studics on comparative administration
carried out in the industrialized world stem
from general development theories coupled
with comparative anthropological investigations
and organizational studics across cultures. Denis
Goulet*® in the United States and Claude
Decblois** in Canada conccive similar “lib-
cration’ approaches to development. Their
writings override the dominant perspective of
the traditional sociology of development and
stand out as important sources for specific
studies on organizational lifc and administrative
practice. In a similar way as the dependency
scholars in Latin America found, the liberation
scholars suggest that organization and admin-
istrative theories conceived by and for indus-
trialized countries arc not transferable and
applicable to developing areas, due to the in-
trinsic economic and cultural differences.

These and other similar contributions have
important implications for research, training,
and cross-cultural technical co-operation in
cducational administration. In a cross-cultural
perspective, rescarch and training contents and
mcthodologics in educational administration
call for constant re-cvaluations and reconstruc-
tions. The question of the transferability of
dominant cducational administrative models
and practices demands meaningful answers, As
culture provides the context in which ecdu-
cation is practised, cultural relevance is the
major guiding criterion to assess the ap-
plicability of organization and administrative
theories, as well as planning practices, in the
field of cducation. Such a cultural oricntation

implies a reconceptualization of national and
international technical co-operation in the field.
Thomas Wiggins’s call for a ‘transactional’
approach to technical co-operation, as op-
poscd to the traditional ‘dssistance-interventicn’
framework,** demonstrates an accepted con-
cern in a number of vanguard intellectual
circles throughout the world.

To sum up, the scarch for new educational
administrative theories is a challenge to intel-
lectuals in both developing and industrialized
countrics of East and West. In this worldwide
intcllectual challenge there is a place for both
national constructive efforts and international
cross-cultural co-operation. In both cases, cul-
tural relevance and political responsiveness to
social and cducational needs and demands are
basic criteria to guide inquiry and practice in
educational administration. The underlying
assumption of this orientation is that it can
effectively contribute to the furthering of a
substantive quality of collective human life in
education and socicty in both particular national
settings and in the international context. This
brings us to the concept of collective partici-
pation as the political strategy to accomplish a
substantive quality of collective human life in
society, and to further scientific and technologi-
cal devclopment in cducation and educational
administration.

Towards collective participation
in educational administration

My basic assumption is that participation is the
right and duty of every member of a democratic
socicty. This suggests that participation and
democracy are two closely linked concepts. It
is in the context of this as ociation that it is
possible to cxamine the historical role of cdu-
cation and scientific knowledge in general. It
is widely accepted that the function of edu-
cation is the construction and distribution of
knowledge. The construction of knowledge
implics freedom, conscioustiess and collective
participation. The distribution of knowledge
implics an cthical commitment to cquity and
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social justice so that the knowledge thus con-
structed can be of concrete benefit to the
participants of the education system and society
in general. It 1s bearing this in mind that
: educational institutions are social instances in
which it is possible to construct democracy as a
political form to foster a substantive quality of
collective human life. It is also in this way that
the adoption of a pariicipatory form of edu-
catnonal administration is a concrete way of
contributing to the construction of democracy
in education and society. However, democracy
is not the goal of educational and social
practice in general. Democracy is the type of
political mediation used to attain a substantive
quality of collective human life as the ethical
goal of both education and socicty. Therefore,
participation in education, particularly in edu-
cational administration, is, above all else, a
political process, as it is in the governing of
socicty.

There are many specific forms of participation
in educationa! administration, just as there
exist many forms of participation in the govern-
ing of sociery.*® This article argues for collective
i participation in educational administration.
Such a perspective is advanced in the conviction
that collective participation can constitute a
powerful antidote to the institutionalized autho-
ritarianism of the formal bureaucracy and to the
dogmatic action of minority groups.

The conceptualization of educational admin-
istration as a process of collective participation**
makes selective use of, and has an affinity with,
the contributions of contemporary critical action
theorists 1n sociology and the philosophy of
scicnce,'s organizational theory** and edu-
cation,*’ In the specific field of educational
administration, Neidson Rodrigues’s concept of
‘collegiate action’,** Lynn Davies's gender-
inclusive model of ‘holistic management’+? and
our ‘multidimensional paradigm of educational
administration’*® are examples of new partici-
patory management perspectives and deserve an
additiona! reference.

Rodrigues has recently proposed a new form
of articulation between pedagogical practice and
cducational administration based on his concept

1iy

of ‘collegiate action’. Trying to override the
traditional centralized and burcaucratic man-
agement practices, he proposes a form of edu-
cational administration in which the ‘collegiate’
is the driving force of co-operative collective
action in the school. He considers the collegiate,
in which all the participar.ts of the school are
represented, as the instrument of a democratic
form of decision-making. I'n his view, though,
the collegiate is not onlv an adminisirative
instrument, but a central pedagogical and
political instance in the schiool. The social
organization of the educational work based on
the concept of collegiate action rejects individu-
alism and unharnessed and self-centred compe-
tition, favouring co-operative collective activn
towards the furthering of a substantive quality
of human life in the school and in socicty.

Davies’s conceptualization of ‘holistic man-
agement’ gives special attention to an edu-
cational administrative model that is gender-
inclusive and culturally relevant. Her critique of
traditional educational administrative theory
and practice has an affinity with the critical
thinkers of education and educational admin-
istration. In the construcuion of her superseding
‘holistic management’ model she includes both
the ‘whole staff’ and the ‘whole person’. As far
as the preparation of educational administrators
is concerned, her contention is that manage-
ment training should be opened up to all
teachers. This orientation would facilitate col-
lective participation in educational adminis-
tration. It would also facilitate the democratic
alternance and rotation of educational admin-
istrators.

Critical human action, political participation
and cultural relevance are key concepts of the
multidimensional paradigm of educational ad-
ministration examined carlier. Participation, as
a form of collective critical human action, is the
political strategy for the attuinment of a cui-
turally relevant management practice as con-
ceived in the multidimensional paradigm of
educationsl administration. In adopting cul-
tural relevance as the fundamental criterion,
educational administration is appraised in terms
of the meanings and consequences of activitics




for the improvement of the substantive quality
of collective human life in the education system
and sociery at large. The perception and in-
terpretation of these meanings and consequences
are only possible through an administrative
theory conceived on the basis of real experience.
This theoretical conceptualization is directly
founded upon the participarive posture of those
responsible for the management of the edu-
cation system. The more participatory the
administrative process, the greater its chances
of being relevant to individuals and groups and
the greater its possibilities of explaining and
furthering the substantive quality of collective
human life. It is in the context of this partici-
patory perspective, grounded in collective criti-
cal human action, that cducational adminis-
tration can perform a role of democratic
mediation that secks to reach a solid alliance
of individual freedom ard social equiry in the
cducational system, aiming to develop a form
of human experience with cultural and political
content.

The cultural and political content occupics a
prominent position in the debate over one of the
most important and controversial issues in
cducational administration, that of the prep-
aration and sclection of educational adminis-
trators for the various educational levels. The
fact is that participation in the preparation and
selection of cducational administrators takes
place in many different forms. What is certain
is that, in this regard, there are no pat formulas
or universally applicable systems of partici-
pation in cducational adminstration, just as is
the case in the forms of government adopted in
different societies, and there is no reason why
there should be. Much to the contrary, it is our
contention that participation in educational
administration is a culturally specific strategy.
Therefore, cach educational system should
determine and adopt its own specific paradigm
of participation in order to be culturally relevant
for its participants and, at the same time,
politically vesponsive to the aspirations and
neceds of the population as a whole.

Again, participation in the preparation and
sclection of cducational adnunistrators is a
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crucial issuc that has yet to be method-
ologically defined. The correct definition of
this issuc brings us to the concept of education
as a particular practice of politics, the latter
defined as the global practice of collective
human life. As a corollary of the relationship
between education and politics, educational
administration is a pedagogical as well as a
political act. If education is conceived as a
particular practice of politics, then there cxists,
in educational administration, a superordination
of the political over the pedagogical. In other
words, cducational administrators at the dif-
ferent levels and modalities of education are,
above all, politicians and, as such, should
perform their functions with legitimacy and
social responsibility. However, educational ad-
ministrators should be technically prepared if
they are to perform their professional role with
political responsiveness and cultural relevance.
The lack of technical competence among edu-
cational administrators can scriously jecopardize
their political and cultural role, while compro-
mising the interests and aspirations of edu-
cators, students, administrative support per-
sonnel, and the community. All technical
activity that affects the interests of the par-
ticipants in the cducation system implies pol-
itical and cultural responsibilities. Thercforc,
the technical preparation of educational ad-
ministrators is important, since it is expected to
provide them with efficient and effective in-
struments for the performance of their pro-
fessional to'e with political responsivencss and
cultural relevance,

Bearing in mind the association of the
pedagogical and political aspects of educational
administration in its cultural milicu, it is
imperative to conceive of a formula capable of
combining the technical preparation of edu-
cational administrators with the process of
their sclection by the participants of the edu-
cational institution and community represen-
tatives. In this respect, the conceptualization of
cducational administration as a process of
collective participation rcpresents an  initial
attempt to combine free clection as a political
and cultural strategy, and formal training as a
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technical requirement. The latter should be
subordinated to the former, based on the
assumption that the technical criteria of admin-
istrative cfficiency and cffectiveness are regu-
lated by responsivencss and relevance as pol-
itical and cultural criteria. The recommmendation
that educational management training should be
extended to all faculty members and all pro-
spective teachers is particularly important. The
importance of opening management training to
all staff members is based on the assumption
that such an orientation would enhance col-
lective critical participation in the management
of education, whatever the methodology eventu-
ally adopted in the selection of educational
administrators.

The perspective of educational administration
as a process of collective participation is not a
point of arrival, but rather a point of departure,
among many others, on a long journey. It is not
the end of the task, but rather a beginning of
the immense task of scientific constructionin the
field of education.

This article is a particular act of participation
in a more ample process of collective construc-
tion of knowledge in education and educational
administration. It is developed on the basis of
an intellectual commitment to the participants
in cducation systems, together with the larger
community engaged in the construction of
forms of educational planning and adminis-
tration that respond to the cultural aspirations
and political demnands of society. Therefore, it
is part of a process of collective participation in
the fulfilment of a real intellectual commitment.
Democratic mediation is adopted as the political
strategy, in the conviction that democracy can
provide the basic ingredients to link freedomand
equity in educational administration, aimed at
the construction of an education system ind a
society founded upon the concept of the substan-
tive quality of collective human life. =
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Managmg schools for

educational quality

and equity:

fl.ndmg the proper mix

to make 1t work

Jacques Hallak

The nght structure does not guarantee results. But the wrong structure aborts results and sniothers even

the best directed efforts.

Introductxon

In the 1960s and 1970s, centralized adminis-
tration was generdlly regarded as reasonably
effective in supporting the fantastic expansion
of cducation systems in many developing coun-
tnes. Exisung education administrative systems
proved capable of training and recruiting a grow-
ing number of teachers, of building and equip-
ping facilities, and of monitoring the distribu-
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Peter Drucker, 1964

tion of financial and didactic materials and re-
sources.

With the growth in the size of education sys-
tems, coupled with the financial constraints of
the 1980s and their consequences on education
systems, existing administrative and managerial

| sectors—miostly centralized—scemed to have

reached their limits and were suffering from
inadequate organizational structures, an inca-
pacity to operate large-scale education systems
and, from poor communication channels, to
monitor what was happening in the classrooms.

In this connection, we should recall that the
style of educational administration generally re-
flects, and is intricately linked to, the wider sys-
tem of public administration, thus complicating
attempts to reform the education system.

The nature of education is, morcover, such
that it is provided by a multitude of small, dis-
persed and disparate units, In virtually all coun-
tries, schools must respond to diverse interests
and goals which are often in conflict. Parents’

oo
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associations, teachers’ unions and localiy elected
school boards often have a powerful influence
both on the objectives that the schools are ex-
pected to attain and on the resources available
to schools. Local level priorities often do not
coincide with those of the central level. Hori-
zontaland vertical communication channels be-
tween the variousagencies providing cducational
services are often blocked.

Responsibility and authority are often not
accompanicd by adequate resources. In addi-
tion, schools have frequently to contend with
the pressures generated by the competitive ex-
aminations that guard the gates to the various
stages of the education system.

Reforming such acomplex system represents
a major challenge for most governments. As an
example, primary education throughout the
world has organizational structures which are
fundamentally similar: at the base are groups of
schools organized in geo-political districts. Al-
most all schools are managed by a hcadmaster
or principal. In many countries, individual
schools or groups of schools are overseen by
school boards or parent/teacher associations,
some of which have considerable influence. An
intermediate administrative organization, the
district-level, provides some level of supervi-
sion and technical support. At the top of the
structure is a national ministry or department
of education, responsible for the planning and
administration of the education system as a
whole, with one department holding principal
responsibility, for example, for primary school-
ing. In larger countries, tais structure extends
over four levels with the addition of a state
education agency o1 provincial ministry, be-
tween the district and the national ministry.
Although this three- or four-tier structure ba-
sically describes all education systems, there is
actually great diversity among them because of
the variety of patterns in the distribution of
decision-making authority.

Improving school management for quality and
equity means improving management at each of
these levels, from the highest hierarchical level
in the system down to the school, and establish-
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ing more effective and rational linkages between
the various administrative levels.

Central and intermediate
levels of administration:
trends and issues

Although it is not casy to generalize on an in-
ternational scale about trends in education
administration, the predominant pattern is that
of rather centralized systems: very ineffective
entities at both the central and intermediate
levels, with some examples of minor devolu-
tion of authority and responsibilities to inter-
mediate, local and school levels for curricula,
staffing and budget management. Apart from a
few exceptions, the major constraints or prob-
lems relate to inadequate organizational struc-
turcs, lack of adequate managerial capacity and
ineffective information systems.

In addressing the issue of improvement of
management, we should basically take into con-
sideration these dimensions which constitute
constraints to managerial and institutional ef-
fectiveness.

The most central notion is that of an effective
organizational structure. We do not need to go
back to the long-standing debate on centraliza-
tion versus decentralization, Centralized systems
have proved most effective in countries charac-
terized by a politically and cconomically stable
environment, strong administrative systems,
good infrastructure, comparatively well-edu-
cated and compensated teachers, and arelatively
homogenous context for schooling. For example,
this has been the case in the Republic of Korea
and Japan.

However, in countries with long distances
between individual schools and the centre, great
ethnic and linguistic diversity, and relatvely
poorly developed transportation and communi-
cation systems, rigid centralization blocks re-
sources and information flows and leads to the
inefficient and ineffective operation of the sys-
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tem. In such circumstances, education systerns
are likely to be more efficient and effective if
certain functions are devolved to the lower lev-
els. Given the very wide varicty of administrative
traditions in different societies, it is not possible
to prescribe what these functions and responsi-
bilities should be. The challenge is to define
criteria for devolving functions and responsibili-
ties while maintaining an overall effective orga-
nizational structure.

In this regard, I should like to make a distinc-
tion between (i) the central-level, (ii) the inter-
mediate-level and (iii) the local- or school-level.

The central level. Administrative weaknesses
generally arise when managers do not have suf-
ficient authority and/or resources to do their job
cffectively, when communication channels are
blocked, when roles and respensibilities are
unclear or when managers’ time is cither con-
sumed with routine tasks or with addressing, on
an ad hoc basis, requests by the political struc-
ture. For those who are acquainted with the
subject, the usual picture in many developing
countries is all too familiar: a small group of
first-class managers, who have little power and
have continuously to change their programme
of work without clear notions of the agenda to
be implemented and the resources to be mobi-
lized for that purpose; there is little or no ac-
countability nor incentives for them to remain in
theirposts orto undertake major programmes to
improve administration and management. This
small group is surrounded by some ‘old-timers’,
waiting for retirement and blocking any possi-
bility for upward maobility, and by large numbers
of mediocre, untrained colleagues who have
escaped from the teaching profession and who
may have been excellent teachers but prove tobe
poor administrators.

The intermediate level. Oftices tend to be even
moreinadequately staffed (which can mean over-
or under-staffed), poorly financed and accept-
ing the himitations in their authority to act. Their
principal responsibility—at least according to
the rules and regulations—is to provide profes-
sional assistance and technical support to
schools, teachers and principals. The typical

district office operates however solely as a ‘mail-
box’, transmitting guidelines, decisions and rules
from the central offices down to the lower layers
of the administrative machinery. There are, of
course, more favourable circumstances, where
the intermediate structure operates as an
inspectorate, serving as a link in the top-down
administrative control of schools, although ne-
glecting its role as a source of professional sup-
port. Evenundersuch favourable circumstances,
however, there are no incentives to encourage
the intermediate levels to report mismanage-
ment, violation of rules, or, on the other hand,
the good performance of institutions, requiring
rewards or encouragement. Nor are there incen-
tives for the intermediate levels to promote, at
the lower levels of the system, initiatives, inno-
vative attitudes or educational experiments with
a risk element.

At the local or school level. The mismatch be-
tween authority and responsibility is particu-
larly acute. Principals are largely excluded from
decisions that affect their ability to improve stu-
dent achievement. Curricula are designed cen-
trally, often with little attention to the diversity
of schools and students’ interests. Teachers are
very often appointed, assigned and evaluated
centrally, leaving principals with little control
over the choice or discipline of teachers.

The failure of teacher employment policies to
take into account regional and local needs, sub-
ject-matter and grade-level needs undermines
significantly the ability of principals to build and
maintain an effective school environment. Few
principals have the authority or the resources to
organize staff development programmes aimed
at the problems and challenges faced by the
teachers in their schools. At best, they may have
access to more general programmes created na-
tionally. The lack of full authority at the school
level is most prevalent in highly centratized sys-
tems but even in more decentralized ones, au-
thority is not always delegated below the inter-
mediate levels.

Given the importance of learning as a joint
effort outcome of the school and the commu-
nity, school managers need to be able to mobi-
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lize and use local resources for school improve-
ment especially in situations where central level
resources are scarce. However, school leaders
are severely constrained in their ability to do
this. When central administrative rules and regu-
lations require that funds raised be submitted to
the central ministry, this restricts the purposes
for which they had been intended. :
At the same time, in the absence of testing
and monitoring systems which make it possible
to assess performance, schools are largely held
accountable to rules that govern t* .. use of basic
inputs (enrolment allocations, student/teacher
ratios, schedules and time allocations, reporting
requirements). Such rules are and may be nec-
essary, but obviously they do little to create in-
centives for scheols to focus on interventions
that lead to improved student achievement.

The case for school-based
management

—— |

Given the severe difficulties faced by educational
administrations—often attributed to the inher-
ent weaknesses of centralized structures—efforts
have been made to find alternative approaches
for the administration and management of edu-
cation. Such approaches have beeninspired and
have inspired the principle of devolution of au-
thority to lower levels in matters of governance, |
financial control, content, methods, norms and
standards. However, given the difficulties facing
some decentralized systems, such as in the United
Kingdom and the United States, which also suffer
from inefficiency in management, low quality of
cducation, and enormous disparitics, more radi-
cal alternative approaches to administration and
management of cducation were proposed in the
1980s. One suggestion was to entrust manage-
rial responsibility to the schools. The arguments
for school-bascd management have been basi-
cally determined by three sets of ideas. !

One set of ideas stems from the fact that ef- |
fective managementis needed at the level where
teaching and learning take place-—in the school, |
in the classroom—because quality education |
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requires effective school management. The Thai
programme of clustering schools for greater
collaboration and co-operation in order to im-
prove the quality of education is a good illustra-
tion of school-centred administrative practice.

A second set of ideas is connected with the
image concerning the role of the State as a poor
manager and provider of services when com-
pared to the private sector. Phrases like ‘open,
deregulated school market’, ‘emphasis on pa-
rental choice’ and ‘school competitions’ have
become commonplace in many countries of
Europe and North America where it is fashion-
able to attack the monopoly of public (govern-
ment) school services.

A third sct of ideas is very much linked to the
so-called ‘expanded vision’ which is shared by a
large number of partners of the cducational
profession and which was adopted by the World
Conference on Education for All, held in Jomtien,
Thailand. This vision has five dimensions:

+ the universalizing of access to cducation and
the promotion of educational equity;

+ a focus on learning acquisition;

+ the broadening of the means and scope of
basic education;

+ the cnhancing of the environment for learn-
ing:

+ the strengthening of partnership in the plan-
ning and implementation of education.

| The latter dimension, the strengthening of part-

nership, is considered to be fundamental because
of the proven incapacity of central administra-
tive services (money and control) to implement
locally, at the school level, centrally designed
reforms and innovations. Even if that were not
the case, i.¢. even if reforms designed centrally
could be implemented, these may prove to be
irrclevant to local needs. Hence, the need for
devolution of authority from central to local
levels, down to other actors of the education
system.

When the three groups of ideas are combined
and the benefits set out, the pressures for local
management of schools becomeirresistible. The
type of benefits expected are:

« greater flexibility in utilizing funds;
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* increased involvement of various actors in
decision-making;

* removal of centralized bureaucratic control;

* increased capacity for innovation, creativity
and experimentation;

* potential for economies;

+ ability to reallocate resources to meet school
objectives;

+ greater autonomy in decision-making.

Such expectations may be summarized in three

clusters:

* increased efficiency;

* increased quality;

* more democratic and equitable responsibility
in the management of schools.

School-based management:
major principles,
assumptions, conditions

It is difficult to find a consensus view on what
is meant by school-based management. The
Australian Thesaurus of Education Descriptors
provides a reasonable basis: ‘an administrative
system in which an individual school exercises
autonomous decision-making on budgets, cur-
riculum and personnel within policy guidelines
sct by its governing board’.

The mainideas describing what school-based
management really is can be summarized in ten
points:

1. School-based management may be de-
fined as a change in the distribution of the power
structure (decentralization). The schoolbecomes
the principal entity of any change in the educa-
tion system. It is the epicentre for the implemen-
tation of cducational reforms.

2. The possibility for the school to operate
on a relatively autonomous basis and to solve its
own problems requires the co-operation of the
different actors and the sharing of responsibili-
tics among all those who participate in the life of
the school.

3. The professionals at the school have in-
creased responsibility and accountability vis-a-
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vis the hierarchical structure because the new
system implies a systematic use of both inte*nal
and external evaluation and assessment, as well
as reports on the results of self-evaluation.

4. New structures of participation (forums,
councils) are established to enable the inter-
change and participation of various actors in the
running of the school. The actors are the head-
master, the teachers, the parents, the local com-
munities and sometimes the students, as well as
representatives of private enterprise from the
tocality or the region. The participation ofteach-
crs is probably the most significant form of change
in the distribution of decision-making power in
the education system. Teachers are supposed to
inspire the necessary reforms which will improve
resource allocation. Given the fact that teachers
implement most decisions, their role is very
important for1he success of any reform, because
they are able to propose, support or block any
improvement. If the personnel of the school has
not been involved in the design of the projects
of improvement, they will not feel committed to
promoting and supporting them.

5. Structures for management assistance and
support have to be established. Such structures
include a special budget, the preparation ofteach-
ers so that they are capable of participating in
the management of the school, and increased
allocation of time for group work. The delega-
tion and distribution of responsibility in the
school for budget, personnel management and
curriculum matters are prerequisites for effec-
tive school-based management.

6. The success or failure of any improve-
ment depends very much on the conditions pre-
vailing in each school engaged in the very com-
plicated and difficult task of improving its op-
erations and not only on the national policy,
global plans of reform or general decisions, as
was previously the case. No effective change can
take place if it does not take into consideration
the specific conditions existing in each school.

7. The improvement of the organizational
capacity of cach school requires both a clear
communication line among the actors and im-
proved group work. The circulation of informa-

1

tl"

v




Jacques Hallak

tion is a necessary condition to solving prob-
lemns; this also requires that decisions be taken
collectively. Itis therefore essential that the larg-
est number of actors be involved from the out-
set, that a priority be established as to what are
the most important tasks, and so on. This re-
quires, in the first phase, a good diagnosis of
how the school operates.

8. Any school reform should be conceived
globally and not piecemeal; it has also to involve
the institution as a whole and consider all its
objectives and its functions. Morcover the school
should have the capacity to innovate built into
its design and organization.

9. Theenvironment of the school should be
a favourable onc and this requires transparency,
simplicity and the possibility to implement any
proposed change.

10. School-based review (i.¢. evaluation) by
and for the major actors of the school is consid-
ered as a necessary condition for improving the
operation of the school. It is a very important
stepin the introduction of any school-based man-
agement reform.

In summary, the main characteristics of
school-based management which assumes heavy
devolution of authority and governance to the
schools, can be described in three words: au-
tonomy, participation and self-monitoring. Promot-
ers of school-based management assume that:
(i) these characteristics—autonomy, participation,
and self-monitoring—are compatible with cach
other; and (it) that there are mechanisms for
reconciling them with the needs and constraints
of operating an overall education system in a
cohcrent fashion. In the last sections of this pa-
per, I shall address these assumptions.

Learning from experience

Autonomy, participation and sclf-monitoring
arc intimatcly interlinked features of school-
based management. Autonomy—an issuc of
governance—supposces co-operation between
actors, the key to participation, and adequate
management structures (budget, personnel,
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curricula), a pre-requisite for self-monitoring.

Participation—also an issue of governance—

requires a clear perception of the tasks of the

institution in which autonomy is exercised, and
adequate communication channels and infor-
mation systems among the actors involved,
which is a central aspect of self-monitoring.

Finally, self-monitoring cannot be an end in

itself but serves to support the capacity of the

school to operate autonomously and provide
the required feedback of information to allow
meaningful participation.

Although this set of arrangements is concep-
tually reasonable, experience shows, however,
that 2 number of problems and tensions appear,
when applying the school-based management
approach with a view to improving efficiency
and equity of schools. These relate to the diffi-
culty of reconciling autonomy, participation and
self-monitoring.

Firstly, it should be borne in mind that the
school is a human organization. This human
dimension is very important for an understand-
ing of the quality of schooling and the quality of
learning which is given in the school. As au-
tonomy and participation imply, in cssence,
changes in governance and in the distribution of
power among the main actors of the education
systemn, they are bound to generate conflict and
competition. A few cxamples illustrate this ar-
gument:

» Decentralization has often suffered from pres-
surcs and obstacles from the central office,
resulting in disorganization of the system;
hence, in the name of participation, central
administration has been able to restore au-
thority and control over the schools.
Autonomy has sometimes generated conflict
betweeh two concepts of management: (i)
management by the community and (ii) man-
agement by the government. A typical casc in
point is the management of school buildings.
In some countries, school buildings are fi-
nanced mostly by contributions from the lo-
cal community. Who should decide ultimately
on the norms and characteristics of the future
school? Is the community ready to investin a
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project which would notremainunder itscon-

trol?

As we all know, most reforms of education

administration systems refer to participation

but rarely to autonomy. Even in the most
advanced systems of devolution, the State
provides very little autonomy to schools in the

three key areas of governance: (i) budget, (ii)

staff and (iii) curriculum.

Secondly, because schools are human organiza-
tions, human resource conditions—including
capacity for management, collaborating in de-
cision-making and sharing and using informa-
tion—are determinant factors for successful
school-based management. Unfortunately, in
many countries the conditions of human re-
sources arc poor and inadequate. In this re-
gard, the active participation of the differcnt
actors in the process should not be neglected.
This concerns the principals or headmasters,
the teachers, the parents, the pupils and the
community surrounding the school.

More specifically, the role of the principal or
headmaster should not be minimized. The prin-
cipal is the focus of authority in the school and
the crucial link with the outside world. The
success of a participatory project depends very
much on the attitude of the principal, his readi-
ness to implement a reform, his managerial ca-
pacity and his ability to mobilize other actors
within the school (teachers, parents, ctc.). The
quality of education will therefore depend on
the nature of the leadership given by the head-
master, in other words, his ability to control,
direct and guide teachers. Studies have shown
that there is a strong correlation between schools
with the highest performance and the quality of
the headmaster. For instance, a study from the
Republic of Korcea shows that, when hecadmas-
ters feel they have too much respousibility and
very little autonomy, and that they are spending
too much time in mectings and not cnough on
academic business, the implications for the
schools are very negative.

Another study on Hong Kong shows that
headmasters consider that a major obstacle to
in-service trainingis the increase in the workload

of teachers. The same study shows that the at-
titude of headmasters who stick to a centralized
policy of management without encouraging
participation of teachers generates a8 sense of
rejection on the part of the teachers, lowering
motivation and creating a lack of interest and
involvement in improving the school.

The participation of teachers in school man-
agement has, however, both positive and nega-
tive attitudes. On the one hand, the teacher can
help the headmaster in his task of directing the
school, designing the programme of studies and
in decision-making. Participation of teachers and
the exchange of information between teachers
and the headmaster as well as among teachers
have helped improve the quality of teaching.
This idea was developed by UNESCO in its
regional programme for Asia and the Pacific. On
the other hand, increased participation by teach-
ers may be detrimental to the quality of teaching
because the time devoted to academic activities
may be reduced. )

It 1s also fair to say that, in many developing
countries today, most teachers are underpaid
and have to work under very adverse economic
and professional conditions. In these circum-
stances, it is important to note that many of
them are not motivated and a high rate of absen-
tecism is a typical pattern in many countrics.
The question whichone can thenask isdo teach-
ers really want to have more responsibilitics when
simply carrying out their own traditional tasks
poscs problems. Some countries try to address
this issue by establishing incentive systems. This
is the case in Thailand.

The participation of parents in the life of the
school is dependent on many factors: the level
of education or training of the parents, espe-
cially of the mother, the kind of commitment
they feel towards the school and the possibilities
they have of participating in the life of the school.
The case of Escuela Nueva in Colombia shows
how parents can be integrated into the life of the
schuol and be involved in the process of children’s
cducation and training. According to secveral
evaluations, the Escuela Nueva approach has
many advantages. Firstly, it has enabled the
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teaching content to be enriched. Secondly, par-
ents feel more concerned about the develop-
ment of the school and that of their children.
Thirdly, the institution becomes a place for an
exchange and discussion of educational matters
between the various actors of the system.

Another study on Indonesia shows that the
social and economic conditions of the parents
have a great influence upon the level and type of
assistance given to the school. The same study
shows that, .lthough parents are not always
available to participate in the social life of the
school, they are ready to contribute financially
to the school. In this connection, the experience
of many countrics shows that the ‘easiest’ way of
making parents participate in the life of the school
is to get them to participate financially.

The role of the pupils has to be defined be-
cause they are the fundamental actors of the
cducational process. The experience of Escucla
Nuceva shows that, when more advanced stu-
dents help the teacher in his task, they can work
in groups which helps develop asense of respon-
sibility; they thus become partners in the whole
tcaching/learning process of the school. This
motivates baththe children who are active learn-
ers and those who are active teachers, thus in-
creasing therate of school success. In some cases,
especially in one-teacher schools, the participa-
tion of pupils has reduced the disparity in per-
formnance between children.

An interesting example in a very specific case
is the programme ‘MINDSACROSS' in Uganda
which was introduced for textbooks and in which
childrenareinvolved in the preparation of school
textbooks,

Finally, the community is another factor in
improving quality, by strengthening the link-
ages between the school and the social, eco-
nomic and cultural milieu of the children. The
relationship between the school and the com-
munity will depend very much on the type of
social relationships prevailing in the country
concerned. In a closed and hierarchically seg-
mented socicty, it will be very difficult to estab-
lish participatory relationships between the
school and the community. Relations will be
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‘closed’ and not very proactive, since the com-
munity would either identify with the school
which becomes its school, or it considers that this
school belongs to the government and thus gen-
erates the same ‘respect’, ‘fear’ and ‘expecta-
tions’ felt vis-a-vis all exogenous institutions.
On the other hand, in more open societies, in-
teraction between the schools and the commu-
nity is easier and more likely to produce highly
beneficial resuits for the school.

Incidentally, what has just been said about
the interaction between the community and the
school, can be generalized to apply to the other
major actors of the education system. The basic
question can be formulated in both a negative
and positive way. To take the negative formula-
tion first:

Is school-based management and its assump-

tion about autonomy, participation and self-

monitoring, applicable in societies which are
highly segmented, lacking a tradition of partici-
pation in public life, with or without high po-
litical instability and where a large proportion
of the population suffers from illiteracy, mar-
ginality, poverty and hence are prevented from
being involved in civil life and more specifically
in the business of the school?

In 2 more positive tone:
In increasingly complex societies, is there not a
serious danger of keeping education under the
sole control of the ‘technicians’ in education? Is
not one of the important challenges for the pro-
fession the search for the most propitious climate
for participation and involvement of the major-
ity of the population in educational matters?
Admittedly, without reference to values, cul-
tures, traditions and to the systems for regulat-
ing societies, it is very difficult to see how it will
be possible to address the issue of participation
in the life of the school through changes in
management, whether these be decentraliza-
tion, ¢stablishment of adequate organizational
structures, information systems, traininr of
managers, ctc. School-based manageme: . inay
produce greater quality and efficiency 111 edu-
cation but for such an approach to work effec-
tively, it needs to be designed bearing in mind
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the specific conditions of the societies in which
it is to be applied.

Moving towards a hybrid
administrative system

The school-based management approach has,
however, to be reconciled with the need to
operate the national education system coher-
ently. Focussing on improving the school as an
organization does not mean mandating central
policies and programmes that try to put pres-
sure on or intimidate schools to improve. Nor
does it mean eliminating all rules and regula-
tions, leaving schools adriftin a sea of autonomy.

The challenge is to find a balance betwecn
these two extremes, to carefully delineate and
distribute authority and responsibility through-
out the system, maximizing the usc of human
and financial resources at each level with the
ultimate goal ofimproving student achievement.

In a recently published book, I have argued for
the need to move towards a hybrid system of ad-
ministration and management with a clearly de-
fined division of labour between the various levels.

1 have suggested that the responsibilities of
the ministries and local education authoritics be
more clearly defined. The definition of educa-
tional objectives addressing policy issues, estab-
lishing norms and standards ofquality, and regu-
lating the overall education system could be
entrusted to this central administration. At the
local level or school level, actual implementa-
tion and management activities should be en-
trusted to the actors involved (users and con-
sumers of education, and in particular the head-
masters and the teachers). Theintermediate level
would be responsible for support and backstop-
ping activities, communication channels, feed-
back and staffing. :

Having already discussed the conditions for
adoptinga school-based management approach,
allow me to comment on the central and inter-
mediate levels.

At the central-level, the functions of sctting
educational policies, regulations and quality

control, as well as the provision of financial re-
sourccs, require special organizational structures,
and, in many cases, radical reforms of existing
cumbersome administrative machineries, a clear
definition of tasks, adequate staffing policies
including training, appropriate information sys-
tems for monitoring policies and proper evalu-
ation of achievements. Urgent attention should
be given to investment in these priority areas.

At the intermediate level, perhaps the most
important challenge before us is to reconcile the
dual responsibility of the organizational structure
which is both administrative and professional.
While intermediate structures tend to be predomi-
nantly staffed with ex-teachers, i.e, professionals,
they also tend to devote more energy to admin-
istrative support. Proper incentives should be
designed so as to cncourage staff at the inter-
mediate level to discharge their professional re-
sponsibilities efficiently. At the same time, an-
other challenge is to transform the intermediate
level into becoming, from the administrative and
professional point of view, a two-way communi-
cation channel between the centres and the schools
and which has to be both top-down and bottom-
up. Without the latter, neither the centre nor the
schools can manage cffectively.

Finally, responsibility at the intermediate level
has to be proactive in the sense that it should
resist the traditional tendency to behave as a
one-way passive transmission channel from the
centre to the schools.

This again will require a clear definition of
tasks, adequate staffing including training, reli-
able information systems which are relevant at
the intermediate level and different reward struc-
tures. Priority should be given to these areas of
concern.

1t is interesting to note that both centralized
systems, such as the French, and decentralized
systems, such as the British, have tricd during
recent years to move towards what might be
called hybrid administrative systems. For ex-
ample, France adopted a law on decentraliza-
tion about a decade ago and school-based man-
agement experiments called projets scolaires
were started in the 1980s. For the time being, it
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scems that both systems arc facing severe prob-
lems and difficulties. The prercquisites for an
adequate balance between centralization, decen-
tralization and localization have not yet been
completely met, ncither in France nor in the
United Kingdom, and it is certainly too early to
judge these experiments. Ir fact, the results and
the applicability of similar cxperiments in other
countries will depend on how well they are
adapted to those countries.

What they do suggest however is that regula-
tions must be clearly laid down, known and
understood by all the actors involved. The gov-
ernment and the schools must be familiar with
and understand the allocation formula. There
must be unambiguous demarcation as to which
activities shall be under the responsibility of the
school, which shall remain with the central level
and which will have to be entrusted to the inter-
mediate level of administration. The priorities
sct by the government must be known to all, and
the initiatives and freedom of action of princi-
pals in the management of their schools must be
plainly defined.

Some developing countries have tried to go
beyond the rhetoric of participatory planning
and administration and have experimented with
specific new rules and regulations in arcas such
as building and nutrition, splitting responsibil-
ity among the central administration, the inter-
mediate authorities and the schools, communi-
ucs and parents’ associations, Partially imple-
mented hybrid administration has been particu-
larly effective in some cases.

Although it is too early to judge and make a
definitive statement, we would suggest that, all
things considered, hybrid systems which gradu-
ally reallocate responsibilitics among the central
systems, the local administrations and the users
appear the most attractive on grounds of both
cost and efficiency, if they:

+ cstablish diversified information systems
adapted to the needs of all actors;

+ clearly specify and diffuse the rules and regu-
lations and the critena for incentives;

+ develop administrative and managerial capaci-

ties through recruitment and training;
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+ redirect resources which are adequate to fi-
nance the above.

i Mostdeveloping countries start out with a fairly

centralized administration and movement to-
wards hybridization will be slow and difficult.
No planner is eager to incur the displacements
or to enter into the long negotiations which are
necessary to adapt regulations and to redefine
duties, ranks and power bases. Where elemen-
tary and sccondary teachers’ unions exist, these
are forces to be considered and the support and
enthusiasm of these essential elements in the
business of education must be enlisted if the
sector is to run well.

At the tertiary level, there have always been
institutions which enjoy wide and solid autonomy
and they have experienced very little interfer-
ence in their routine management. Today, how-
cver, many of thern also suffer more or less sc-
rious problems of inefficiency. New sensitivity
to economic cycles has made them particularly
vulnerable. Uncontrolled expansion in fat years
is followed by drastic adjustment in facilities,

¢ staff and management of studert flows inlean

years. Thus some kind of hybridization intro-
duced gradually is scen as a valid possibility at
all levels of the sector.

Concluding remarks: a prologue
In the preceding paragraphs, [ have amply sug-
gested that there is no simple answer to the
question of improving school management. If
the system of centralized structures has failed
to serve the evolving needs of expanding edu-
cation systems, they did help in the carly days
of quantitative educational expansion and they
arc still essential in determining policies, re-
ducing disparities and in quality control. If
decentralized structures are attractive, espe-
cially when decentralization leads to devolu-
rion of authority to schools, the experiences of
school-based managementsuggest: (i) the need
for human resource development; (ii) accept-
ing co-ordination mechanisms at the central
level; and (iit) tenstons and conflicts which can-
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not be addressed independently of the social
conditions of the countries concerned and with-
out reference to the central and intermediate
administrative levels. There is therefore no
quick solution, no simple formula suitable for
all countries. Each society has to design its own
proper mix to make things work. The challenge
for policy-makers is to strive, in a pragmatic
way (trial and error), towards the establish-
ment of such a mix. In doing so, they should
net overlook the final aim of such a change. It
is the improvement of quality and equity in
education.

In this regard, we should remind ourselves
that there is a profound difference in production
culture between the manufacturing industries
and the services; this stems from the simple fact
that the former handles inanimate raw materials
and the latter human beings. In most services,
the outcome is strongly dependent upon the
active participation of the client in the service
process, whether the client is a pupil, a patient,
a passenger, or a customer. The client’s experi-
ence of the quality of the processes in which he
or she is involved may be as important as the
final product and also strongly influcnces the
final product. This means that economic theo-
ries and concepts of productivity and efficiency
as developed in relation to manufacturing in-
dustry have little relevance and may be quite
misleading in service sectors. Moreover, unlike
manufacturing industries, services, including
education, often function at their best when the
processes are open-ended and involve all actors.
This means that when searching for the proper
mix, in ‘dosing the hybrid structure’, the share
of partnership and participation should keep its
significance in all sectors, | |

Managing schools for educational quality and equity:
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The role of the state
1n education’

Juan Carlos Tedesco

It is alrcady becoming commonplace to speak about a crisis in the
paradigms we use in our attempts to understand social reality.
Dissatisfaction with the usual modes of thinking triggers a variety
of reactions. In some cases, fortunately few in number, the crisis
prompts people to defend the old all-inclusive models, accentuating
their dogmatic character still further. More frequently, it fosters
preoccupation with particular and immediate concerns, as pride of
place is given to a so-called pragmatism that is—in appearance
only—unconnected with trends and models of wider application.
The foliowing analysis is an attempt to bridge the gap between aspir-
ations towards all-inclusive models—now outdated owing to the
remarkable diversity of present-day society—and pragmatic immedi-
atism, which does not allow people to understand the logic behind
social actions and, consequently, also precludes participation in
related decision-making.

Reflections on the state are a good example of this theoretical
debate. On the one hand, the ‘worldwide standardization’ of the
modern state model characteristic of the countries of Western Europe
gives encouragement to blueprints of a universal character. On the
other hand, this trend contrasts with the 2normous socio-cultural and
political diversity occurring in Third World countries (Kazancigil,
1985). This is not the place for a detailed analysis of the theoretical
and practical problems arising from the expansion of the modern
state. However, it should be borne in mind that the expansion of that
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model, in the form to be found in societies where it evolved endogen-
ously, provides a yardstick (with the promotion of development and
modernization theories as its most outstanding features) against which
peripheral socicties measure themselves and, at the same time, as a
Procrustean bed imposing structural conditions which distort and
limit the development of the model.

I therefore consider it important to include two caveats in this
introduction. The first, obvious but nonc the less necessary, is the
need to avoid the risks of extrapolating from certain problems, ana-
lytical categories and solution-oriented strategies which apply to
certain well-defined contexts. The second and more specific caveat
is that the following analysis should be placed in the context of the
specific situation of one region in the Third World (Latin America)
which has been strongly affected by the expansion of the modern
state model.

The article is divided into three sections. The first attempts to sum
up the main thinking on the statc in dependent countries put forward
by some theorists in sociology and modern political science. It aims
to place the analysis of the state’s role in education within the overall
framework of the state and its relations with civil society and with
social agents in general, The second scction aims specifically at
describing the state attitude to education over the past few years, in
the light of the impact of the economic and social crisis in Latin
American countries. The third section attempts to present some views
on future relations linking the state with cducation and society in the
context of a development process that sceks to recach targets of
growth and equity. In that conncction, some thoughts on future
prospects for educational planning are also expressed.

The state and society

During the last few years, criticism of the state, in both neo-liberal
quarters and on the left, has become widespread. This criticism
predominated in theoretical and political discussions from the point
when the modern state in its contemporaiy version (i.e. the Keynesian
state, the welfare state or whatever the name given to the form taken
by the post-war capitalist-democratic states), began to show symp-
toms of crisis which some people considered to be strucrural faults.

From the administrative point of view, these criticisms have
emphasized aspects such as inefficiency, the high cost of centralized
burcaucratic machinery, curbs on innovation and the relative failure
to mect the objectives of equalizing benefits, among others.
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From the political point of vicw, it is pointed out that it is becoming
difficult to maintain links between political representation through the
political parties and corporate representation of organized interests,
especially because of the growing predominance of the latter in
decision-making.

Lastly, from the economic point of view, the chances of solving
cmployment problems in a situation where it is increasingly difficult
to maintain high growth rates are small. The basic contract between
the different social sectors, based on abundant resources and high
growth rates, is growing increasingly weaker, and this is encouraging
a tendency to focus on specific cases and to fragment negotiations at
a local or regional level (Schmitter, 1986).

However, these criticisms (and this crisis) have come along after a
long period during which therc was a high level of consistency and
legitimacy as regards the promiscs made and the results delivered
in the deniocratic-capitalist state of the developed countrics. As may
be scen from indicators of public and social expenditurc as a per-
centage of gross domestic product (GDP) for European countries,
the credibility and consistency of the capitalist democracy formula
in the post-war ycars were based on the fact that it was quite
possible for the statc to satisfy the demands of the different social
scctors. Available data indicate that, in spite of the ecconomic crisis
in the 1970s, expenditure on social welfare services in these countries
continued to rise to percentages ranging from 20 to 30 per cent of
GDP (Borén, 1986; Rassckh and Vaidenau, 1987).

Likewise, it may also be argued that this state model worked
successfully because the different social echelons formed a close-knit
fabric: social agents maintained contacts with political forces and
were involved in different forms of state participation.

In any case, the crisis of the welfare state is a home-grown product
of developed capitalist democracies and comes at a time when a
solution has alrcady been found to a large range of problems such as:
The social integration of the entire population or, in other words,

the formation of a body of citizens as a universal category.

The upholding of a lawful institutional system, whose decisions are
accepted.

The existence of an cfficient administrative structure under the
responsibility of the state (French model) or composed of pro-
fessional civil servants (Anglo-Saxon model) (Badie and Birn-
baum, 1982).

Smooth co-ordination and consensus do not preclude conflicts. But

the existing level of legitimacy is high enough to absorb them and

keep society on the rails.

The problem of the state in dependent socictics and, m particular,
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in Latin America, has been a recurrent theme of political science and
sociology. It would be difficult to summarize all the available data
here, but it would be no exaggeration to say that a state-of-the-art
study on this subject would show tha, in fact, uncertainty and bewil-
derment predominate over substantiated assertions.

In a recent analysis, ‘Touraine (1987) proposes an interesting sct of
hypothescs that may serve as a point of departure for relocating the
problem at a level more conducive to the analysis of some significant
phenomena in the education sector.,

To begin with, Touraine points out that the most important
characteristic of social development in dependent countries is the
lack of co-ordination linking social agents, political forces and the
state. The situation of dependence means that economic power is
largely out of the nation’s control and prevents consolidation of the
sovercign state or the cohesion of social agents. As Touraine (1987,
p. 25) claims:

One feature commen to dependent and colonized societies is the lack of
co-ordination or partial disjunction of modernization, social struggles and the
role of the state or, in more analytical terms, of cconomic systems in the
case of social struggles, political systems in the case of modernization,
1. social and national integration, and idcological systems organized to
defend national or territorial identity against foreign domination.

This disjunction is reflected in the fact that persons acting in the
political and cultural spheres are overly independent of those in the
social sphere (defined by their position in the economic process), and
accounts for what Tokman (1985) terms the ‘weakness of the human
factor’ which expresses itself, for example, in a belief in industrial-
ization without an industrial bourgeoisic, revolutionary ideology in
the absence of revolutionary movements and, in general, a strong
capacity for expression together with a pronounced inability to
produce results.

Such detachment and cxcessive autonomy does not imply the
existence of clear and precise distinctions between social agents,
representative political forces and the state. On the contrary, the low
level of developmentand the lack of connections between agents leads
10 a certain lack of differentiation and to the non-existence of purely
social agents. To quote Touraince (1987, p. 13):

The Europcan democracies were strong in so far as they represcnted
organized social forces and classes, and, more specifically, a working class
organized into unions and a capitalist class organized into financial groups
and business associations. In Latin America, on the other hand, it is casicr

for a social group to gain cntry into the machinery of state than to form a
representative party.
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. Instead of a sovercign national state resulting from a political system
I representative of the country’s social forces, there is cither a repressive
) system that prevents the formation of a system of political represen-
tation or a widc-open political market that is not dominated by a
= . hegemonic central body. In such a context, the alternatives are either
i corporatism within the state itself or subordination of social agents to
political doctrines. The relative lack of hegemony that this situation
] reveals accounts for the constant changes and the casc—at a purely
_ political or ideological level—with which it is possible to switch from
S one line of argument to another, and from one social theory to
% another. One of the most visible characteristics of the political scenc
R in Latin America is thercfore the yawning gap between words and
s reality, between rule and practice, between the possibility of taking
-7 a decision and ability to put it into effect.
' The prevalence of nco-liberal postulates during the past decade
and the cconomic crisis associated with high forcign debt have
sharpencd some of the features mentioned in the foregoing paragraph
) and triggered new phenomena. The state in dependent countries is
S known to be constantly governed by the twofold logic of external
e and internal relations. In the case of Latin America, the introduction
of neo-liberal policies during the decade 1970-80 was, in some cascs,
_ associated with highly authoritarian internal political practices. This
_ association led to a weakening of the nation-state and a strengthening
Iy | of the state as repressive machinery, which accentuated its lack of
legitimacy even more. The subsequent use in ‘state management’ of
the debt and the consequences of adjustment policies (cuts in social
- expenditure, recession, rising unemployment, ctc.) also contributed
— to provoking this phenomenon, which, in the final analysis, is based
: on the state’s substantial loss of autonomy in formulating and
= implementing economic and social policies (ECLAC, 198s5; Gra-
ciarcna, 1984).
PO The loss of autonomy with regard to external factors went hand
— in hand with a complex internal process whereby, in most cascs,
g democratic liberal patterns were cstablished (or re-cstablished). The
weakness of these patterns and the difficulties encountered in
consolidating them are cvident. All indicators confirm, to a greater
or lesser extent, the rise in social incquality and the inability of the
state to meet social demands. Socicties arc becoming more difficult
to govern, and this state of affairs takes on features that vary from
one country to another, ranging from open urban or rural guerrilla
N warfare and wildcat strikes to systematic protest actions organized
e through trade unions or other mass organizations.
From our particular standpoint, the rise in incquality scems to be
. associated with an cqually significant rise in ‘state corporatism’.
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The crisis has heightened political fragmentation and underscored
the role of the representation of vested interests over and above
representation by political parties, itself weak and disjointed.
Uliimately, social inequality also expresses itself in differing capacities
to organize and claim rights,

The obvious danger in this process is that the state may increase
inequality through the over-representation of organized minoritics
and, in so doing, relinquish its role in counterbalancing and
co-ordinating collective interests {Loacza, 1988).

There are very wide diffcrences between state ‘corporatization’ in
developed capitalist countries and in dependent counzries, for while
in the former the underlving social situation is onc of relative
homogeneity, in which all sectors are integrated under conditions

. that enable them to play to the full their roles as creators of demand

and consumers, in dependent countries a large sector of the popu-
lation is not integrated, fewer resources are availablz and there is a
narrow margin of legitimacy and consensus within which political
action is possible.

The disarticulation characreristic of the development process in
dependent countries partly explains the low level of efficiency that
typifics state management in those socicties. But within that general
context, some particular aspects which have had a notable effect
on forms of state management must be pointed out.

Some authors have developed the theory of ‘disorderly expansion’
(see Martins, 1984) of the state, which is said to be responsible for
the lack of a ‘state system’ and for the co-existence instead of a host
of patterns that vary according to the sector of state machinery under
scrutiny (the economy, the legal system, education, etc.) or according
to geographical situations or position in the hicrarchy of bureaucracy.
There is no comparable lack of system in the Anglo-Saxon model of
state organization, in which power is highly decentralized and
ordinary citizens are substantially involved in decision-making. On
the contrary, the different spheres of power are fragmented and
segmented, and, owing to the nullification of decisions by the general
failure to put them into practice and other similar phenomena, this
causes much administrative paralysis, anachronism, rigidity, and
finally, inefficiency.

The economic crisis and recent policies have given risc to phenom-
ena that may be ex» “:rbating those general features still further. In
the first place, it is highly probable that as a result of falling salaries
and the incentives offered by the state itself to reduce employment
in the public sector, the most highly qualified human resources are
leaving the civil service. In addition, equipment, facilitics and all
those aspects on which the state’s management capacity and the
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quality of public service rcst are also deteriorating. One point to be
taken into account is that qualitative changes occur when such cut-
backs arc- maintained over long periods of time. It is onc thing to
imposc low salary levels on the public sector for one year but quite
another to do so over a long pericd of time. Similarly, there is a
difference between reducing spending on cquipment, maintenance
of buildings, etc., over a short period and over a long period. The
effects are not only greater but in some cases irreversible (Lagos,
1987).

Sccondly, mention should also be made of the attempts at state
reform that have begun in several countrics. These projects gencrally
form part of decentralization policies aimcd at greater efficiency,
procedural relevance and participation in decision-making. "The
particular casc of cducation will be considered later; at this point
we shall only refer to the small number of evaluations of the impact
of those reforms, which cover a varicty of situations. In some cases,
decentralization policy is implemented under authoritarian political
systems in which it is consequently associated with the possibility of
reinforcing regional differences and increasing social and political
control. In other cases, decentralization involves the transfer of
power and resources to local bodies under the heading of political
democratization and broader grass-roots participation. Finally, there
are cases where decentralization is motivated by cconomic and
budgetary considerations, for which the problems and responsibility
for solving them may be transferred but not the resources. In any
cvent, these reforms started recently and in a context of great
cconomic penury. This context may seriously affect the success of the
reforns, owing both to the weakness of compensatory mechanisms
for transferring resources from richer to poorer arcas and to the
weakness of central government in carrying out the new tasks
incumbent on it in a decentralized system.

The state, education and the cconomic crisis

In view of the subjects raised so far, the link between the state and
cducation in dependent socicties and its prospects for the future may
be analysed against the wider background of the state and socicty.
From the gencral theoretical point of view, and despite the
diversity of national situations, it may be said that the development
of education in Latin America has had closer links with the political
and idcological system than with the system of production. As
acknowledged in various research papers, education has expanded
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more than other social services, and the people’s educational aspir-
ations also exceed both their individual means and the system’s
ability to satisfy them. The educational generation gap that occurred
in most Latin American countries between 1950 and the present, for
example, is very significant. Even today, in a country like Argentina,
where education expanded early and widely, one-third of the students
entering university come from homes where the parents did not
complete basic education. Different types of political and cultural
factors are associated with this phenomenon (Rama, 1984), but in any
event the state played an active role in mecting educational demands.
That role is freely acknowledged to have been greatest in the general
provision of basic cducation. However, the incorporation into the
education system of social sectors traditionally excluded from it was
accompanied by two important phenomena: the persistence of high
exclusion rates owing to high failure rates in the carly grades (in
other words, failure in learning basic cultural codes) and the growing
internal tendency for education to separate into channels that varied
considerably in quality, a tendency closely linked with the distinction
between state and private schooling. The features and extent of
this differentiation differ from one country to another, but there is
evidence that even in countries where there is a strong tradition of
high-quality state education, internal differentiation and segmen-
tation have increased considerably in recent years (Braslavsky, 1985).

In the context of the present economic crisis, this traditional
situation has undergone some important changes. I shall attempt to
describe them under four headings: scope of the education system,

quality of cducation, resource allocation, and management capacity
(Tedesco, 1987).

SCOPE OF THE EDUCATION SYSTEM

With regard to the scope of the education system, there are three
salient phenomena: (a) the growth of pre-scho-l education in which
the state participates considerably; (b) the rise in academic failure
rates at the level of basic education; and (c) a variety of situations
regarding enrolment at secondary and higher educational levels, with

a trend towards the state playing a greater role in making provision
for those levels.

These phenomena may be interpreted, succinctly, as follows.

As far as low-income groups are concerned, the crisis has halted the
process of transition to secondary and higher education levels and
worsened their chances of gaining access to basic education. With
regard to middle-income groups, the situation is less clear-cut.
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Generally speaking, there has been an increase in demands made on
the state, which has responded favourably. Pre-school secondary and
higher educational levels primarily benefit the middle and upper
social strata. An increase in state responsibilities at these levels
would be designed to meet the requirements of middle-income
groups who cannot, or can no longer, afford to pay for private
education. Unfortunately, the information available does not permit
in-depth analysis of these problems. However, as a working hypothesis,
it may be assumed that the increase in state responsibility for edu-
cational services for the middle classcs is connected with an increase
in internal differentiation: the education provided by the state is
acquiring more and more characteristics of mass education, while
private education becomes increasingly élitist.

QUALITY OF EDUCATION

With regard to quality, growing internal differentiation raiscs serious
doubts about the state’s ability to guarantec a minimum of qualitative
homogeneity implicit in the idea of national and cultural unity and
identity. Analysing this problem is an extremely complex task, both
by its nature and becausc of the lack of relevant information. However,
there are two aspects that I wish to highlight: failure in terms of
academic performance, and the problem of cultural homogeneity in a
context of ever more rapid scientific and technological change.

The available figures clearly show that the level of efficicncy of
education systems is low, and that over the past few years, in some
regions like Latin America, the situation has worsened (Unesco,
1987). Academic failure, as everyone knows, occurs primarily during
the carly grades of basic education and is thercfore specifically
associated with the learning of basic cultural codes. The relative
inability of the state to guarantee this minimum educational attain-
ment is duc to many cultural, political, economic and educational
factors (‘Tedesco, 1983). But seen from our perspective, failure scems
obviously connected with the state’s denial of a significant component
of the national culture.

Analyses on this subject have shown time and again that the edu-
cation system holds up the habits of the urban middle and upper
classes as the ‘universal’ cultural standard. This is obvious in the
language, values and guiding principles of socialization and, basically,
the cognitive skills that arc a prerequisite for academic success
within the system. Failurc to perform on the part of pupils from
working-class backgrounds would therefore appear to be not a failure
to learn universal skills, but a failure to learn skills forcign to their
culture of origin.

1ax
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This problem is most manifest in the case of indigenous population
groups: here the teacher-pupil relationship is distorted, since teacher
and pupils use different linguistic codes.

However, now that major changes are occurring in the production
of knowledge, it is also necessary to cxamine the issue of quality
from the point of view of that which is not yet covered by the cur-
riculum, but which is none the less an increasingly important aspect
of contemporary culture. In other words, we should analyse the degree
and extent to which obsolescent curricula are used in education
systems. The increasingly rapid renewal of scientific and technological
knowledge is concomitant with the growth of respect for the cultural
idenuty of peoples, which helps to accentuate traditional levels of
curricular obsolcscence. The economic crisis adds two new factors
to this situation: on the onc hand, it widens the gap between the
pressing nced for a qualitative overhaul of school teaching methods
and the resources available for achieving it, and, on the other, it makes
obsolescence more widespread by affecting segments of the education
system that in the past had traditionally offered a relatively acceptable
quality of education.

There is a need for in-depth studies on these points, but on the
strength of available data we may put forward the hypothesis that
the gap between academic and ‘social’ culture is widening. In other
words, the cultural content of the education system (particularly that
provided by public establishments catering for lower-income groups)
tends neither to reflect nor to reproduce any socially significant
cultural habits: that is, neither popular culture nor modern scientific
and technological culture.

RESOURCE ALLOCATION

As regards resource allocation, recent studies have revealed the
magnitude of the impact of the crisis generally, and its consequences
on education policies in particular (Lewin, 1987). In addition to the
overall decline in spending on education, stress should also be laid
on two aspects of significance in this analysis. First is the increasc in
the percentage of the cducational budget carmarked for salarics,
which makes it difficult or impossible to improve the quality of
education, as .o investments are made in materials, new technologices,
nmaintenance of buildings, equipment, etc. Sccond is the trend
towards allocation of rcsources by level, which favours secondary
and higher education to the detriment of basic education and adult
education.

Both phenomena show that the criteria used for resource allocation
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do not reflect the objectives of economic streamlining or social
equity, but the ability of the different social sectors to express their
demands. Teachers’ unions and students at the secondary and higher
levels are social agents who are very good at organizing themselves
and influencing decision-makers in the area of resource allocation.

MANAGEMENT CAPACITY

A general reference was made carlier to the management capacity of
the state. On the basis of the available data, it is not possible to
determine whether or not the decline in management capacity in the
specific field of education is steeper than in the other areas of public
administration and, in particular, in the remaining government
departments responsible for the social sectors. However, two salient
facts seem to indicate that this is the case. First, the education sector
has lost influence in relation to the remainder of the state machinery,
especially bodies that take decisions concerning resource allocation
(Garcia, 1987). In that regard it has been argued that education is
no longer an attractive ficld for public investment, either because of
its low efficiency, or the ‘surplus’ of education as expressed in high
professional unemployment figures, or the low impact of edu-
cational developinent on social democratization, etc.

It is doubtful whether these arguments are valid. However, the
decline in the scctor’s management capacity causcs a vicious
circle, for with lower funds and a weak administrative structure,
internal problems will increase and thus further reduce the chances
of redressing the situation.

Secondly, it must be borne in mind that teachers constitute one of
the majority groups in the public sector. The decline in teachers’ pay
has caused widespread protests which have brought educational
activities to a standstill for long periods. The most serious cases have
been in Argentina, Bolivia, Peru and Venezuela. The fact is that
in rccent years cducational activity has taken place in an atmosphere
of staff demoralization, active resistance, absenteeism, ctc., which has
prevented not only the introduction of innovations but also the
normal performance of regular dutics.

Although the private sector was also affected to some extent, the
public sector was obviously harder hit, thereby compounding the
difference in quality between the two.
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Qutlook for the future

Some aspects of the debate on the outlook for education and the role
of the state may be regarded as relatively outdated. First of all, it is
recognized that the basic problem is not one of determining whether
the state should be more or less active. On the contrary, the problem
is how to ensure that the objectives of democratization and main-
taining high standards in education arc effectively attained. It is
only with these objectives in mind that it is meaningful to compare
the role of the state with that of the private scctor, the role of central
government with that of local authorities, and so on. Similarly, it is
also unanimously agrced that the central planning/free market
alternatives are neither contradictory nor mutually exclusive mech-
anisins. The net result of this period of criticism of the state has,
without any doubt, becen a clearer appreciation of all the problems of
inefficiency, clientelism, bureaucratization, etc., in public-service
structures. However, application of the nco-classical paradigm has
also led to disappointment and scepticism because of its undemo-
cratic effects and, in a few cases, because of its negligible impact on
efficiency and quality. It therefore seems obvious that the debate
today hinges on strategies for coping with the challenge of reconciling
cfficiency and equity, traditionally viewed as quite separate objectives
which, consequently, cancel each other out. Just as it can no longer be
claimed that the state is always incfficient and that only market
mechanisms guarantee optimum results, it cannot be maintained
that homogencous public policies are alone capable of ensuring a fair
distribution of goods and services.

Secondly, reference must be made to the problem of internal
differentiation within the state apparatus itself, in view of the
growing importance of local and regional bodies on the one hand
and certain sectors of activity on the other. This differentiation makes
it possible, at certain points, to arrive at partial agreements concerning
specific problem arcas or regions even when no agreement can be
reached at national level or in general.

Thirdly, it must be borne in mind that the debate on the role of the
state in Third World countries is taking place in a context with two
outstanding characteristics: on the one hand, their capacity for action
is being weakened not only as a result of social demands for greater
participation and democratization of organizational structures, but
also because of the economic and financial crisis which is funda-
mentally affecting state action in the social sphere. In that regard the
transfer of responsibilitics from the state to the community is not,
in some cases, an jnitiative that will improve the quality and efficiency
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of the service or give users greater control over its characteristics,
but simply a transfer of financial responsibility.

On the other hand, it must not be forgotten that the considerations
governing the actions of the state in Third World countries are
twofold: internal and external. These twin considerations lead to
situations that are difficult to reconcile. The weakening of the nation-
state (in terms of sovereignty, decision-making autonomy, etc.), made
worse by the stringent conditions imposed by adjustment policies for
dealing with debt payment, may generate internal conditions that
strengthen the machinery of authoritarian political control.

"The difficultics faced by democracies in Latin America, in trying
to reconcile existing internal participative practices with a strong
cxternal negotiating capacity, attest to the complexity and fragility of
these situations.

Analysis of the state’s role in the light of the two-pronged challenge
of achieving both equity and efficiency reveals a series of problems
which, though intimately interlinked, should be considered separately
so that they are easier to understand.

In terms of policies to achieve equity, reference will be made to
problems of resource allocation and the quality of education. With
regard to policies aimed at cfficiency, we shall consider the problem
of how to achieve a broader spread of responsibility for results.

RESOURCE ALLOCATION

In analysing the state’s role in resource allocation, it should be borne
in mind that scarcity will be the keynote of the future. The economic
crisis afflicting the Third World is not the transient result of circum-
stances, and although it may be somewhat cased by favourable
negotiations on debt repayment, restrictions will continue in the short
and the medium term.

In situations of scarcity, competition for available resources
becomes keener. The struggle to acquire scarce resources becomes
fiercer among both social groups and sectors of activity. With regard
to education, it has been claimed that the problem will be one of
competition with two other powerful agents: ‘the military (and mili-
tarist circles) and those who wish to cut back resources in the public
sector in order to boost economic growth’ (Curnoy, 1986). Further-
more, competition also comes to the fore wittin the education sector
among those who claim that priority should be given to the lower
rungs of the system (basic education, litercy, adult education) and
those who stress that priority should go to higher education and
scientific and technological research.
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In discussions on whether or not to invest in education, some
authors have put forward the hypothesis that the education sector
should take theinitiative again by demonstrating the value of education
in the processes of growth and development. The impact of criticism
on human capital theories and some prominent social phenomena
(uncmployment of educated people, little change in the distribution of
income despite educational expansion, etc.) have weakened the
negotiating position of those in charge of the education sector as far
as other decisions on resource allocation are concerned. In developed
countrics, on the other hand, this phenomenon is fading and there
is a growing conviction that in the future, possession of knowledge
and information, and the ability to produce them (intelligence), will
play a decisive role. The future of the education system is a key
concern in all developed countries (Lesourne, 1988), and this concern
secms to be closely associated with the need to maintain high levels
of competition for markets.

In the developed countries, there is noticeable awareness of the
priority that shall be given to training, in both private and state
sectors. Firms invest heavily in training, research and development
and these investments are said to be the cause of the growing privatiz-
ation of the production and distribution of knowledge. As knowledge
is regarded as valuable capital, the characteristics of its production
and distribution are becoming increasingly similar to those that
define the production and distribution of all goods. More and more
difficultics are therefore emerging, a case in point being use by the
public of certain private products that arc knowledge-intensive
(software). In these contexts, demands are being made on the
cducation system to provide sound basic training that will prepare
people for work later on in the production and consumption of goods
and services. Demands are also being made for greater flexibility in
allowing transfers from one form of education to another, the decen-
tralization of responsibility for the implementation of curricula
together with an increase in the capacity for evaluation and for
alignment with national priorities, ctc.

In Third World countrics, on the other hand, the requisite
consensus on the priority to be given to education does not yet exist.
The need to maintain educational growth and guarantee the right to
ceducation for all is acknowledged, but these aims are not translated
into public policy. The weakness of the private sector prevents it
from offering an alternative to the state. In many instances, the
private sector strives to obtain larger public grants in order to finance
levels and establishments attended by social groups in relatively
bigher income brackets. In others, however, although substantial
percentages of national resources are set aside for education, the
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problem is that the total amount of resources available has fallen
significantly, because of external debt repayments, or because of the
cconomic recession or for both of these reasons.

It is therefore relevant, in the case of Third World countries, to
support the need for new initiatives in enhancing the role of education
in development and growth, and this clearly cannot be done on the
same terms as in the past.

A very serious dilemma facing those countries is to determine
whether priority in resource allocation should be given to the bottom
or the top of the system. The logic of social demand favours allocation
10 the top, since the middle and upper classes are in a better position
to state their demands and, besides, their educational credentials have
become devalued, with the result that more years of study are needed
in order to stay in the running for posts at the top of the market. The
spurious growth of post-secondary levels of the education system
associated with the political and social consequences of excluding
large population groups from education serves to justify calls for the
state to shift the emphasis to the bottom of the system in its decisions
concerning resource allocations.

However, we should not make generalizations or wholly under-
estimate the importance—from the point of view of national interests
and the process of endogenous development—of public spending on
strengthening scientific and technological potential in Third World
countrics. The cconomic crisis has aggravated still further the tra-
ditional weakness of scientific activity in dependent countries. But
at the same time their capacity for consuming imported technology
has also declined, and growth will be possiole only if their endogenous
technological potential increases significantly.

Third World countries undoubtedly have to tackle these problems
from very different starting points. Generally speaking, however, it
would seem that no one contests the need to ensure universal access
to basic education; with regard to the top of the system, on the other
hand, it is claimed that there is a need to limit and select according
to specific criteria (the labour market’s absorption capacity, individual
merit, the system’s ability to cater for candidates offering guarantees
of quality, or a combination of all these criteria).

The challenge of dealing simultancously with problems at the
bottom and top of the system therefore makes it necessary to define
criteria for both at the same time. In other words, the validity of a
specific policy for one part of the system may be judged by its cffects
on the system in 1ts entirety, Hence it may be said that the validiy of
selective policies on access to the top of the system depends on the
existence of systematic and efficient policies for expansion at the
bottom.
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Thus the aim is not to choose either alternative to the exclusion of
the other. It is vital to solve problems at the bottom of the system in
order to cnsure that social development is democratic in character.
Strengthening scientific capacity, by promoting the training of highly
qualified resources and the production of knowledge in order to solve
social and productive problems, is vital to ensure growth and the
availability of resources. This implics acknowledging that whercas
the criterion for evaluating policics aimed at the bottom of the system
is their impact on access and gencral provision of education (elimin-
ation of academic failure, dropping out, etc.), a criterion for cvalu-
ating policics concerned with the top of the system is the excellence
of their output (whether knowledge or human resources).

In this approach, we must consider the role of cach of the social
agents and that of the state. If decisions concerning resource allo-
cation continue to be governed by cach social sector’s ability to exert
pressure, it is obvious that inequalitics will be perpetuated and
strengthened. The alternative, in order to break out of this ‘market-
oriented’ line of reasoning, lies in consultation and co-ordination
machinery that cnables the state to play an cffective compensatory
role by transferring the resources to the neediest sectors. The future
of principles of cquity in the development of poor countries will
henceforward be to a large extent determined by the creation of such
machinery and by its cfficiency in producing results.

QUALITY OF EDUCATION, SOCIAL EQUITY
AND THE ROLE OF THE STATE

The question of equity in cducation is a matter not merely of the
number of yecars spent studying but of the socially significant
character of the knowledge that pupils gain while at school. Equity
is thercfore defined by the possibility of ensuring that the entire
population has access to a homogencous core of knowledge, values,
skills, ctc., which constitute both the cultural expression of national
unity and the medium through which active participation and social
awareness is possible.

The state has traditionally borne responsibility for providing this
central core of education for the entire nopulation. This expectation
has been given as a rcason for administrative and organizational
patterns based on the centralization of authority, little community
participation and curricular uniformity. The implications for school
administration will be discussed below. We shall now analyse the
problem of curricular uniformity as a strategy for ensuring cquality
of opportunity. Two different phenomena have been reported as
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evidence of a crisis in this traditional approach. First, the process
of quantitative expansion recorded in recent decades has gone hand
in hand with growing internal differentiation from a qualitative point
of view. The existence of different ‘brands’ of schooling has been
noted in various countries, and in many cases the differences depend
on whether the establishments are state-run or private. Second,
cultural homogenization has been challenged from two different
angles: (a) the cultural identity of peoples and cultural diversity are
now claimed to be factors that enrich, not weaken, national unity;
(b) the burgeoning output of scientific and technological knowledge
and the increasingly pervasive influence of science on modern culture
are rendering obsolete curricular content and the values that schools
normally instil.

These two phenomena are distinctive features of the cultural
heterogeneity characteristic of many Third World countries which,
in the case of Latin America, is manifest in what some authors have
called the ‘low normative integration’ of society (Germani, 1985) or
‘societies in which there is no basic consensus’ (Brunner, 1986).

In contexts such as these, the cultural level defined as basic is the
specific nucleus of one sector of society, and, for that reason, its
extension to the rest of society is predominantly authoritarian. This
is most noticeable in societies where there is strong cthnic differen-
tiation (Amadio, 1988). In such cases, however, group demands are
made, not for separate treatment, but for a broader and more balanced
distribution of the benefits of development through a culturally
pluralist state.

From this point of view, the problem of educational standards is,
in very general and abstract terms, part of a twofold challenge: on the
onc hand, the need to capitalize on cultural relevance through diver-
sification at the start of the learning process and, on the cther, the
need to draw on the capacity for innovation and change characteristic
of contemporary scientific and technological culture. These two
aspects are not contradictory. Cultural relevance in a situation
providing no access to science may lead to isolation, which will
compound backwardness and dependence. The incorporation of
science and technology in the absence of a strong endogenous nucleus
will lead to a mere cultural enclave or, on a large scale, would be an
undertaking doomed to failure.

The problem is not exclusively one of teaching: the role of the
school is, however, a very important and specific one and may be
summed up in the question of how to end the school’s cultural
isolation by ensuring that there are effective links between the
curriculum and local culture, on the one hand, and between the
curriculum and the world of work, on the other. This two-pronged

lay
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approach obviously implies that there is a risk of fragmentation and
a weakening of national unity. In that connection, but from the
cultural angle, there re-emerges the subject of the consultation
machinery which, if the aim of imposing a single homogeneous model
is abandoned, would make it possible to reach basic agreements on
the rules of conduct, co-existence and mutual respect. The role of
the state would be defined less by the imposition of a given cultural
pattern or model than by encouragement of values and forms of
organization that reflect such a basic agreement. Certain values are
frequently mentioned because they are closely associated with
endogeneous development strategies, and the education system would
have a significant role to play in disseminating them through the
socialization of schooling: these are solidarity, creativity, participation
and cfficiency.

THE STATE AND RESPONSIBILITY
FOR EDUCATIONAL PROGRAMMES

Closely connected with the foregoing point, but viewed now from
the angle of educational administration, is the problem of responsi-
bility for the management of educational services. We shall address
two problems in particular: (a) the role of the state and of the private
sector; and (b) the role of central government and of local authoritics
(provincial, municipal, district, etc.).

In recent years there has been a groundswell of opinion in favour
of privatization, on the one hand, and decentralization of state admin-
istration, on the other. The arguments given for supporting these
alternatives diftfer from one author and experiment to another, and
the only conclusion that may possibly be drawn is that these issucs
cannot be analysed in general terms.

The importance of the social, political, economic and cultural
context for each alternative is crucial in determining its value and
the form that it takes. Educational administration, for example, may
be decentralized within the framework of democratic and partici-
pative political processes, and likewise under systems that arc
authoritarian, socially hierarchical and exclusive (Pescador and
Torres, 1985; PIIE, 1984).

Organizational models of educational management are not ends
in themselves, but instrumments that facilitate or impede the attain-
ment of specific objectives. From this point of view, the key problem
facing education systems in Third World countries is the low level
of responsibility for results to be found in the styles of administrative
management in vogue, particularly in the state sector.

16y
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The shrugging off of responsibility for results that characterizes
the working of education systems is usually blamed on administrative
centralization and curricular uniformity. Similarly, there is wide-
spread agreement that strategies for achieving institutional autonomy,
decentralization and community participation in school adminis-
tration can generate greater dynamism, relevance and responsibility
in dealing with specific social demands. In practice, at least in Latin
American countries, these features have been the privilege of the
private educational sector only and have therefore been associated
with educational services catering for the middle and upper classes.
The theory that the state’s educational function—which is to
guarantece national unity and equality of opportunity—should be
independent of group pressure associated with the concept of pro-
viding services to satisfy the clicnt, has in fact led, in most cases, to a
diffcrentiated structure in which the possibility of participating and
demanding a particular quality of service is determined by the ability
to pay. The public service is beyond the community’s social control
and thus suffers from low innovative capacity and a lack of responsi-
bility for results.

The key question is thercfore how to run educational adminis-
tration on lines that guarantee equity and efficiency, democracy and
innovation. The results of decentralization cxperiments begun in
recent years arc little known and far from conclusive. There is,
however, a hard core of questions concerning antidemocratic trends
in decentralization, associated with the weakening of the role of the
state, when decentralization is put into effect without any compen-
satory arrangements to prevent the already existing inequality
between regions and social sectors from becoming more acute.

There is a case for saying that strong central administration is
needed if decentralization is to achicve its objectives of democracy
and reinvigoration. The strengthening of central administration
should clearly not follow the traditional pattern. It will be required
to deal more with two main arcas: evaluation of results and compen-
sation for differences. ’

In a decentralized system in which component institutions enjoy a
high level of decision-making autonomy, conditions at the outset may
be as differentiated as need be. The methods and resources used to
achieve the objectives may also be highly diversified. However, the
role of the state should be essentially that of attaining a certain degice
of homogeneity at the end of the process and, with that aim in view,
it should have a strong capacity for evaluating the results of activities

carried out by local bodies and, on a par with that evaluation, an
cqually strong compensatory capacity for backing up local units that
do not have their own resources with which to attain the objectives
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defined as national geals. These activities (evaluating results and
compensating for differences) presuppose the existence at the admin-
istrative level of both an efficient quality control structurc and a com-
pensatory fund making it possible for decisions to be taken on the
basis of the cvaluation of results. (It should be made clear that such
an evaluation should not be confined to measuring learning achieve-
ments but should include all the variables that account for such
achievements and should, in turn, constitute the basis for decision-
making.) Exactly what such machinery will be like will depend on
particular national characteristics; the point that must be stressed
here is the need for these functions to be established as the priority
task of central educational administrations. If the state is to perform
these functions efficiently, it must have a basic componeni—a
capacity to inform. Only if it has a strong capacity to produce suitable
information can decisions be dulv adopted relating to the identifi-
cation of problems, the definition of priority policies, management
control, resource allocation, etc. The value of information is not,
however, confined to these functions within the state machinerv.
Informaiion is also a basic component of any policy to strengthen
citizens’ participation in making and in monitoring the implemen-
tation of educational decisions.

EDUCATIONAL PLA. NING

To conclude, we should also look at the implications of this analysis
for educational planning. The subject is a very broad onc and much
attention is currently being paid to it. An cxhaustive study of the
future prospects of cducational planning is, of course, outside the
scope of this article. I shall merely make two main comments sum-
marizing the most significant implications of the foregoing analysis.

First, it would seem possible to predict a strengthening of state
machinery, especially in countries with a high forcign debt. Scveral
authors (Lagos, 1988; Gurricri, 1987) have outlined the main
factors that necessitate such strengthening. From the economic
standpoint, they have mentioned the role of the state in: (a) nego-
tiating the forcign debt; (b) obtaining international funding; (¢) raising
the rate of investment; and (d) formulating a strategy for industrial
transformation. From the political point of view, the strengthening
of the state scems to be bound up with its role of providing the
miachinery for consultation among the different social sectors. In that
regard, it is 1ateresting to call to mind Crozier’s (1987) view that the
greater the number and freedom of agents to express their interests
and deinands, the greater the need for organization and management,
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Although responsibility for that organization does not necessarily fall
to the state, it would seem that only the state is capable of bringing
all parties together to manage common problems. This statement by
Crozier, which applics to developed capitalist countries, must be
expanded in the casc of Third World countries to include the state’s
role in raising the level of participation of sectors hitherto excluded.

Strengthening state machinery obviously does not imply raising its
levels of intervention or increasing its size. Mcntion has already been
made, at least with regard to Latin America, of the paradox of the
existence of large but weak states. Strengthening the state means
providing it with an adequate planning capability (Gurrieri, 1987)
so that it can deal with problems arising, inter alia, from the following
factors: (a) shortage of resources; (b) growing complexity in decision-
making processes and the need to co-ordinate different levels and
sectors; and (c¢) reconciling short-term demands (emergencies) with
medium- and long-term requirements.

Sccondly, it must be pointed out that there is an urgent need to
revise planning models. From the socio-political standpoint of this
article, it would seem that the new approaches in educational plan-
ning should take at least three considerations into account:

Better acquisition with and provision for the various social agents,
in terms of the membership of their groups, their general propen-
sities for action, their negotiation capacity, abilities and scope, etc.

The nced to confine planning to what can actually be planned, by
limiting the state’s action to those aspects which serve a priority
purpose (sctting priorities, cvaluating results, off-setting differ-
ences, developing public information systems).

Special consideration for strengthening management capacity to
ensure that syllabuses and curricula are not reduced to mere
cmpty formulac.

Finally, educational planning in the future will have to face the

challenge of defining its own identity and role between the growing

complexity of both the political decision-making process and the
requirements of an cfficient administration based on the co-cxistence
of a wide range of alternatives. »
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Edl_lc.ational planning,

administration and

management in Africa

Vinayagum Chinapah

The contemporary socio-economic situation in
Africa is one of general pessimism inteispersed
by thckers of optimism. Perhaps what is really
needed is pessimism of the intellect, which
implies recognition of past errors of economic,
political and social nature as well as scepticism
about perfection of remedial and developmental
measures suggested from outside the African
sub-region. The continent also requires an opti-
mism of the will, 1o keep on trying. Court and
Kinyanjui (1988) argue that Africa is a continent
characterized by tumult and change over the
past twenty-five vears, but it has one fascinating
constant which is the persistent and seemingly
insatiable public demand for formal education.
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The political, social and economic
situation in Africa

Never before has the African continent wit-
nessed such a popular commitment to pro-
grammes of action for economic recovery and
development, strucuiral adjustments and
human-resource development. However, this
commitment is far from being a general consen-
sus among these countrics to adopt ‘packages’
proposed by others. These packages need to be
modified according to the political, social and

economic conditions of each country.
i

THE POLITICAL BACKGROUND

There have been increasingly concerted efforts
in the 1980s among African leaders to tackle
their countries’ social, and economic situation.
At all international summits and conferences,
the rallying cry for aggressive developrnent strat-
cgies is heard. In the field of education, these
summits and conferences have laid the founda-
tion for new educational strategies in the region
(Lagos Plan of Action, 1980, the Harare Confer-
ence of Ministers of Education and those respon-
sible for Economic Planning in African Member
States, (MINEDAF) V, 1982, the Organization
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Cof Afnican Unity {OALU) Heads of State Confer-
i ence on Prionty Programme for Africa’s Recov-
erv, 1985, ine Khartoum Declaration, 1988; etc).
* We should also mention the commitment of the
mternational communny, ncluding bilateral
“and mululateral agencies such as the Swedish
" International Development Authority (SIDA),
UNESCO, UNDP, the World Bank, ecic., ;
“towards programmes of cconomic recovery,
* human resources development planning, and in-
digenous development in the region. In the face
- of seemingly intractable problems for socio-eco-
nomic  development, tiie people of Africa
become emboldened to question the legitimacy
of some of the socio-political systems that rule
then. In manv places, for example in Algeria,
- Nigeria, Zambia and (Ghana, to name but a few,
. there is extensive debate with regard 1o genuine
-and popular participauon in

government
. through well-detined channels.

Chinapah

l‘urthermore, an explosive deterioration of |

¢ the qualiy of education marked by increasing i
problems of educational wastage (drop-outs,
i repeaters and failures) is noticed in such a sit- ¢

uaton. By 1984 as many as 40 per cent of the
school-age population had no exposure of any -
kind to formal or non-formal education (ECA, |
1989).

Other socio-economic indicators for coun-

- tries in the region show marked variations. The |

annual population growth-rate between 1975 |

. and 1983 was below 2 per cent for some coun-
“tries (Cap Verde, Gabon, Maurntius and Sey- !

chelles, all of them with a population of not
more than | million in 1984), while it was above
4 per cent for countries such as Botswana, Cote

* d'lvoire, Kenva and the Libyan Arab Jamaha- |

riva. Furthermore, in some countries the per-

centage of rural population was as high as 80 per .
:

cent or more (fourteen countries), and as low as

50 per cent or less (three countries). A similar .

SOCIO-FCONOMIC CONTFXTS

Socto-economic and structural imbalances 1n
" Aftican development are often approached in a

polarized manner. There are those who view the |

current stuation as an outcome of the interna-
“nonal cnisis with worldwide wflation, unfavour-

able terms of trade, ete.; while others see the crisis .

10 be internal, namely in the nawre of state pol-
“icies, internal class structure or political instabil-
v (UM 20, 1987, p. 36). Howaever, the current
t threat of econonmuc stagnation or decline would
"hit the alreadv underprivileged or marginal
+ groups in Aftican societies the hardest.

The social sttuation in the mid-1980s has dete-

i riorated 1n many wavs and has been marked by
_censis 1o most areas of human development -
heatth, nutninon, housing, education and em-
- plovment. By 1987/88, poverty had become wide-

spread 1n both the urban and rural areas of the
" region atlecung between 50 and 75 per cent of the
- populauon. In 1987, around 4 million Africans
Uwere idenuficd as tefugees and as many as 10 nul-
+ lion displaced persons. Many houscholds are liv-
ing under the nummal level of basic human
needs.

Torecent

trend was observed in terms of life expectancy, as .
high as 60 years and above for eight countnes
and as low as 50 years and below for twenty-two |

. countries. Marked differences between countries

in the region are recorded also in terms of low -

i GNDP.In 1985, there were seven countries in the

region with per capita GNP above $1,000 while
as many as nineteen countries had GNI” per cap-
ita below $300. Real GNP growth-rate per capita :

* during the period 1965-85 ranged from a minus |

in thirteen countries 1o a plus of more than 3 per
cent in nine countries. ‘This evidence of socio- |
cconomic variations between countries in the !

" region confirms to a certain degree the danger of |

applying cook-book prescriptions of structural

- adjustment o programmes suggested outside

national contexts.

The diflicult economic situation has in the
past been exacerbated by renewed !
drought, floods, civil wars and regional conflicts :

_in countries like Lithiopia, Sudan, Mozambique |
. and Angola. These pioblems have created pre-

cartous food situauons, disrupted transport

toutes, uptooted communities and  produced

. milhons of retugees, aflecung both economie
* and political condinons.

Setious cconomie dissausfaction originates -
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from rapid wntlation, distribution and structural
imbalances, wage-policy problems, harsh staple
food-price adiustments and marked reduction in ‘
people’s living standards. T'he above socio-eco-
nomic problems are further aggravated by ter-
rible housing conditions of low-income earners,
poor nutrition, low resistance to disease, the
looming menace of AIDS and serious drug-
abuse problems. Important gains made in the
education sector in the 1960s and 1970s have
been reversed. and employment as well as em-
ployment services have deteriorated both in
terms of quahity and quantity. Brain-drain and
the exodus of labour are on the increase in the
region.

The overall economic picture, however,
remains gloomy, and the human costs of most
structural adjustment programmes are extremely |
high and give much cause for concern both
internally and externally. According 1o the
recent econamic report from Africa (ECA, 1989,
p. 6) the number of countries experiencing nega-

tive or below 3 per cent growth-rate have, 1 fact,
increased from twenty-nine in 1987 to thirty-one
in 1988. Botswana and Mauritius have recorded
exceptionally high growth results for specific
reasons: Botswana because of its booming dia-
mond industry and Mauritius because of 1ts rapid
industrializauon.

The gloomy cconomic situation of Africa
over the past vears has also led to a worsened
external debt position, which 1 1988 stood at
$230,000 million. The volume of debt rose by
$10,000 million 1n 1988 alone. New inans (lead-
ing to actual new debt) is onlv incieasing mar-
ginally., The butdensome increases essentially
retlect effects associated with the tluctuating
value of the US dollar, the accumulation of
arrears, and the capitalization of iuterest rates.

Coming back to the field on cducation,
Wright (1989, pp. 80-90) provided an extensive
analysis of the World Bank Policy Study 1 sub-
Saharan Africa (1988) starting with the argument
that the study has several shortcomings in terms
of: (a) controversul interpretation of avatlable
data; (b) a hint of Wdeahism and natvers in some
suggestions  and recommendations;  (¢)  an
unwarranted fudging of 1ssues related o the

wider implications and implementation strate-

! gies of some policy suggestions; (d) a rather re-

strictive policy framework imbued with pessi-

. misuc caution; and (e) insensitivity to the

crisis-induced potential for initiative and creativ-
ity which always turks within situations of socio-
economic decline. He further warns against the

{ cost-strategies and cosl-mcasures proposed in
! the structural adjustment programmes in educa-
» uon which he considers to be purely dictated by
{ monetarist economic theories.

‘The views expressed above are pertinent to

i existing planning, administrative or managerial
strategies and to those designed for educational

development in the region in the 1990s and be-
vond.

An overview of education in Africa

Around the time that most countries in Africa,

especially sub-Saharan Africa, gained independ-
ence from colonial rule, the region lagged far
behind the rest of the world on nearly every indi-
cator of Western-style educational development.
Since the carly 1960s, however, the nations of

: Africa have invested heavily in education at all

levels. There has been a firm belief that without
education, development could not occur. It has
also been generally conceived that only an edu-

i cated population could command the skills nec-

essary for sustainable economic growth and a

| beuer quality of life (sec the Harare Decla.a-

tion). A recent report (UNESCO, 1987) provides

i a comprehensive overview on the past and pre-

sent achievements as well as shortcomiings of
cducational development in Africa. Some of the
major points are examined here.

African achievements in the education sector
have been impressive, both in absolute terms
and in relation to other sectors or to other coun-
tries. 1 the period between 1960 and 1980. That
1s a tribute to all mvolved: African parents and
teaders, missiananes, United Nations agencies

I and external donors. In the perod after 1980,
! however, 1t has been increasingly diflicult to mo-

bilize resources for educanon, and a somewhat
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decreasing proportion of GNP has been allo-
cated to education since 1980. When viewed
from an international perspective, the propor-
uon of GNP destined for education in the region
is rather low, especially when applied to the
young population. Statistics reveal that educa-
tional expenditure per pupil represents hardly a
quarter of the world average. The economic and
financial constraints since the early 1980s have
had increasingly adverse effects on quantitative
as well as qualitative aspects of education and
training in the region. At the same time, poor
capacity for educational planning, administra-
tion and management is manifested in most
countries, which are regarded as the sine qua non
of successful implementation of educational
reforms, changes and innovations.

THE PRESENT SITUATION

Although it is almost impossible to take stock of
the achievements and shortcomings of educa-
tional development and to propose future edu-
cational actions for such a heterogeneous, var-
ted and complex environment as Africa, an
attempt is made here to look ahead from a syn-
optic educational view.

School enrolments have stagnated since 1980,
and in some cases fallen below the levels reac-
hed in the 1970s, in almost all the basic educa-
tional institutions of the region. This reflects
the present economic situation in Africa. For
example, children, especially girls, are kept
away from school because they are needed to
contribute to the family income, not the least
because of the recent droughts, which have
forced many families 1o migrate. This poverty
has also caused malnutrition and poor health,
which in itself reduces the number of educable
children, and accounts for part of the lack of
success at school. Furthermore, in many coun-

! tries the fall in total family income has coinci-

ded with higher fees for schooling and related
activities, which have been introduced because
of (he scarce resources avatlable for the sector.

Vinayvagum Chmapah.

Although basic education remains a require-
ment for at least reasonably successful partici-
pation in the labour market, the demand for
schooling is expected to remain at a lower level
than prior to 1980, as the immediate private
gain by basic education is limited. This is due
both to the recent economic stagnation and the
increasing number of graduates, which have
prompted a rise in demands for educational
qualifications on the labour market.

The quality of education has declined at all levels.
Among the explanations given for this are the
low expenditure per student and the neffective
allocation of existing resources. The expendi-
ture per student is especially low at the primary
level, which is particularly disturbing because
of its importance as a foundation for other levels
of education and because of its close link to
adult literacy. In addition, there is evidence to
show that over the vears, little progress has
been made in improving teaching/learning
conditions, that is, unavailability or shortage of
textbooks, tack of curriculum relevance, and
poor supervision and management,

School fatlure - that is, early and later drop-outs,
frequent grade repeating, and poor academic
standards - is a problem that has been noted at
all levels of schooling, particularly at the pri-
mary level. This phenomenon deserves special
attention in relation to its vast implications for
the cost of education, which are also reverber-
ated at subsequent stages of education, In terms
of quantitative research the problem is quite
well documented, and the statistical reports of
the problem give cause for much concern. As to
a qualitative analysis of the causes, the area
remains insufficiently investigated (Chinapah,
1990b). 'The 1982 Harare Conference pointed
out social and economic factors, and the per-
ceived scant relevance of education, as plausi-
ble determinants of the problem (UNESCO,
1987, p. 25). On the other hand, in Zimbabwe a
£10ss primary enrolnient ratio, over 100 per cent
is reported. With a low rate of repetition, Zim-
babwe scems to have achieved the goal of uni-
versal primary educauon.




Educational planming, adnunistraiion and management in Africa

A low level of cognitive achievement has further- .
more been recorded, though there are excep- ;

tions to this in some of the well-established sec-
ondary schools of the region, where
achievements arc quite high. towever, some
caution is necessary in allowing the level of cog-
nitive achievement, as cvidenced by test scores,
! 1o be the only basis for drawing conclusions
about the quality of education. Although the lev-
el of cognitive achievement is certainly an essen-
tial indicator of the pupils’ future productivity -
as it reflects one of the most important goals of
education - yet, quality is a mulu-faceted mea-
surement. Quality, therefore, will also have 10
encompass such factors as the extent to which
education manages to accommodate modern

I market-oriented skills with existing traditional

needs and values.

The problem of mamtaining the standard of exist-

ing resources, for example, maintaining an ade-

quately trained and motivated supply of teachers
and restoring dilapidated premises and facilities,
may at least, in part, be due to a preference for
emphasizing development as defined by new
projects, rather than maintenance of existing
facilities. Poor teaching materials are yet another
i problem that necds immediate attention.

SOME ALIERNATIVE SOLUTIONS
T'he question of a better performance of African
education systems, involves consideration of
both quantitative and qualitative dimensions.
Problems need to be seen in their proper cultural

way with an eye on revitalization, selective
expansion, diversification and decentralizauon.
Serious rethinking would call for the following:
Matiers concerning healthy and educable pupils,
qualified and contented teachers, suitable
textbooks, relevantteaching materials, and ap-

propriate instructional language policies need

to be addressed.
i BBetter educational administration, planning and
implementation wmply clearer formulation

BEST COPY AVAILABLE

! in Africa is a rather recent phenomenon. In most
iAfrican countries, educational planning was

| nent of national development planning. At the
context and approached in & mulu-disciplinary

and articulation of objectives and involvement
of relevant groups at all levels.

The intensification and rationalization of school
and out-of-school literacy teaching, with an
emphasis on the complimentarity of adult lit-
eracy leaching and primary education has to
be considered. An enhanced use of the exist-
ing non-formal cducation pattern has an
essential contribution to make with respect 10
rationalization of literacy teaching.

Curriculum restructuring is needed o include
realistic basic environmental care in schools
and the consideration of choice of language
for instruction as well as for the maintenance
of indigenous languages.

The stepping up of relevant educational
research and educational evaluation as well as
a systematic use of scientific, cultural and
technological research must be pursued in
order to identify, define and master some of
the problems of the continent.

Educationa! plannin
planning

‘I'he institutionalization of educational planning

institutionalized in the 1960s and 1970s. In
Africa, as in various other parts of the world,
educational planning was greatly influenced by
the general policies of planned social, cultural
and economic change replacing the traditional
piccemeal and laissez-faire approaches. Liduca-
tional planning became an important compo-

time of independence and immediately after-
wards, African countries found it imperative 1o
have a prospective rather than a retrospective
outlook when pianning their education systems
1o meet the needs of nation building. Eltist and
restrictive access and provision 1o cducational
services were in general replaced by a populist
system of education. !
Planning education for the young Africans of
tomorrow became a challenge to people from all i
walks of life. At an ecarlier phase, the soaal- !

1uy
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" demand
" became

approach  to  educat onal  planning
predominant. ‘Fhere was a massive
! expansion of educauonal facilitics and services in
" order 10 compensate for the limited educational
. access which prevailed duiing the colonial pe-
. riod. Later. educational investments were exam-
! med from the standpoint of meeting a particular
:COllnlr.\"S manpower needs and requirements.
This was then followed by a greater emphasis
upon cost-benefit analysis of such investiments in
terms of priorities attached 1o ditferent levels and
tvpes of education. It is important to note that all
three approaches to educational planning (social-
demand. manpower-planming and cost-benetit)
were used simultaneously at various points in
ume. One would not be surprised to find that they
are stll m vogue today in most circles of policy-
making, planning and implementation in these
countries

ORGANTZATION AND MAJOR T UNCTEIONS

[n recent vears, the notion of educauonal plan-
ning and 1ts relevance to the present political,
socio-cultural and economic contexts of Afnican
countries were strongly debated at both national
and international levels. New direcuons for edu-
catnonal development and educanional planning
m Africa were presented at varnious sumnmits and
conferences The current challenges to educa-
uonal planning should be understood in the
hight of 1the recommendations from these sum-
mits and conferences as well as in view of the
recent analvucal documents dealing with this
particutar topic mn Africa.

An atemptis made here toselect some of the
major trends in the practice of educational plan-
ming in Afnica [t should be noted however, that
1t s impossible to dojustice o particular changes
taking place in thas field within cach of the Afn-
can countiies. Verv often it is the case that these
national changes are not properly documented,
dissemimated o1 acconnic g for

Afncan countires do not (o (o have an
endogenous svstem of educauenal planmng. In
tact, the development af educational planning in
Africa was greathy mspired by the achievements

and progress made n other parts of the world, -

mainly with regard 10 s org..cizauonal struc-

" wres, functions, technigues and mnovations.

Fer example, maay of the cunent issues and
problems of educational planning as addressed at

" the iternational seminar organized by the Inter- |
¢ national
C(HEPR) n

Institute for Lducanonal Planning

1983 are constantly reported in
national and sub-nauonal semmars and work-
shops on educauvnal plannming 1 the Aftican

. countries. Three fundamental questions arose :

from the HEP seminar Should educational
planning sull diaw its insprration from past expe-
rience? Should 1t open up the horizans of its .
thinking as regards the necessary and suthicient
tpes of informauon? If so, upon what ¢riteria
should this information be idenufied. gathered, .
class:fied and disseninated® (11117, 1984, p. 10).

The UNLESCO Regional Otlice for Educa-
ton m Africa (BREDA)Y has since ity inception
been instrumental in the process of mstitution-

alizing cducavonal plannimg m Atfrica with the

aswistance of national, bilateral, regional and
international agencies and insututions. Inecent
vears, the major acuvities of BREEDA i this field
have cancentrated on the Regronal ['echmcal
Project tor Traming and Rescarch in Educa-
tonal Planning and Admunmsuanon, having as

its acrenym COFORPAN The COFORPA pro-
ject1s open to all Member States of UNESCOar
sub-Saharan Aftica. By 1988, thintv-four of th
forty-four Member States in the region paruc ipa-
ted it vanous activities

Organizatuonal and functuonal acuvities i
the field of educauonal plinning have, over the
vears, expanded tremendoushv i most African
countries 1 response to the rapid quantitative
and qualiauve developments ol then educauon
systems which for decades were Dlocked by the
colonial authoniues Starung with a smatl umz,
bureau or department located at the Mumisuy of
Educanon, educational planinmg was 2inven a toc
pretentous and ambitious sk It eesulted in the
current sittaton m sy of these couniries, that
s the need 10 compartmentalize educational
slannmg units, bureaus or directerares immto dive
SIODS, d(‘p;lrlmcnl'- o1 sretiens \pc(l;lll/mg n
vanons aspects of educattonal planning at the




centrad level  Lakewise, many  comentonal
macro-tevel educanional planiming strategies gave
way 1o more nucro-onented ones, as evidenced
through the importance attached 1o school map-
ping and nucio-plannimg, decentralization o1
planming by programmes and An
cqually important emphasis 1s gnoen to the gual-
nanve aspects of educatonal planning maml in
relation 10 problems of educanonal wastage
* (drop-outs, {atlures and grade-iepeanng), educa-
vonal incequalities between regions and between
ditferent socio-economic and cultimal groups,

prowects

gender dispanities, unemploviment and wb-cre-
ation; vouth and adult ilhiteracy; and cost recon-
ety strategies in educanonal financing

An mmpaortant function of educanonal plan-
ning unis or thewr equivalents has been 1o o
ordinate and communicate with other mumistnes
and with corresponding units at reglenal and
subregional levels, Here 1tas often ditheult 1o
separate the planning funcnons from those ot ad-
ministration and managemeni. At present. ven
hule 15 done o ascertain the practice ot cen-
tralizanon and/m cduca-
nonal plannung i Africa. Fhrough the compait-
mentalizauon of educauonal planning i most
African countnies, the number ot divissans, sec-
nons, or departments fullithng vair s cduca:
nonai planning funcuons has imcreased

decenualizanon ot

ey

me grouped here o four maor categonies 1o

llustrate their ditferent funcnons.

Statnties, information and  dvcuneniadion
spousible for collecung, processing, analvaimeg
and  dissenunaung
ivolving diagnosts and proection

School mapping. construction and cquapment ae-

e

educational  statistics

sponsible for the updanng of the schaol atlas
and maps, selecuon of sies and plans b
school buildings and construction, updanng
spedificauons for all educanonal supphies, car-
nang out studies and survevs on eqinprent
and mamtenance requirements . Oien these
acuvities amvolve oo plannig st msita-
tonal levels

{hoparation, omplementadien,
mentoring of clucarional plan. procrvaonms
aund  projecte

natonal needs and pronnmies b short term

Cowetednon and

tesponsibie toa surveas al

Edacattondd ploning, adnmmistiation gnd manggementm Aty

and long-teim educanonal plans and for exter-
nally funded programmes and projects.dent-
ficavon and allocation of human, timancial,
matenal and organizanonal resources; evalua-
ton, and monttoring of programme and pro-
et implementaton.

Foaluation studies and rescarche tesponsible fo
diagnosis, evaluation, and forecasting ol needs
for varous leveis and 1vpes of educanion; sur-
vevs an curnicutum, exanunauon, educational
finance, educational disparities; studies on
school adnumistiaton and management.

Evidence trom

that these four categoties occupy the major share”

of educational plannmg functions - Africa

(lable 1;

gories, there are spectal units deahing solehv with

mentv-one couniries showed

In addinon 1o these towr nain cate-

externally tinanced programmes and projects
hke the external relanions seivice e Lithiopia
and the Cenual Mrican Republics the proyect
implementanon unit i Kenva or the project
planning, monnonmg and evaluaton unie in
Sierra | eone 1n some cases, there are country -
specific units, for anstance, programming and
control i Benim, pedagogy i Cap Verde, com-
puters i Gabon, or school facibiies section
the Gambia

Part 1 I nnies oniwenteone Alacan counties

il nubot Tunctions of cducanonal plannmg

! : Naet
ad. i nd
AT DAt ! statislic- 14 an”
Flaboranen and evaloaeen o plans HR 6!
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Vinavacum

An ever-increasing amount of co-ordination has
evolved in the process of planning education in
Africa as seems also to be the case elsewhere. 1t
1s often argued that educational planning which
encompasses a vast and complex arca of social,
cultural, pohucal and economic intervenuons
with a focus on the entire education sector
should be seen through the eves of differemt
" groups of actors, agents, and beneficiaries sit-
uated both upstream and downstream of the
planning and administrative systems  ([1EP,
1984, p. 131). Co-ordinadon, information, and
communication linkages are often the prime
determinants of successful planning and imple-
mentation.

PROGRESS AND CHALLENGES

In most African countries, educational planning
units, or their equivalents, function moie as co-
ordinating bodies establishing liaisons at both
the horizontal and vertical tevels of educanonal
decision-making and mmplementauon, as has
been observed above. Paradoxically, many of the
drawbacks of current educational plannig prac-
nces are related 1o poor co-ordinauon, informa-
non and communicanon linkages evidenced
through a number of country reports (Chinapah,
1990a). However. 1t 1s important to note that,
generally, there 15 no corresponding improve-
ment in resources (personnel, financial or mate-
nal) to meet the expanding tuncuons and acuv-
es of educational planmng at both central and
sub-nanonal levels. Many of the future chal-
lenges of educational planning will need 1o focus

on some of the largely unatended problems of

the past as well as to those that have recently
cmerged.

Among the many challenges i educational
planning m Afrea, those associated with (a) or-
ganizanonal and structural ssues; (b) personnel
development: and (¢) quahty of the infornuiuon-
hase for planning, deserve patucular attention

Orpanizattonal and structural 1o

fostead of centalizanon or over-centralizatnon

Cnel serving these svstems

Chinapah

- planning, school nuppime and nucio-planning.

Fhese are necessary changes which will contiib-

ute o developments in the area ot. (a) estabhish-
; ng or strengthening the linkages between pol.
icy-making

and actual implementanon of

, educational plans. programmes and progects,
¢ which inturn may result m better and more real-
Castie planiing and programnung; (b) icieasing
- the flow of mformanon and ensuiing a gieater
©participation between duferent agents, actors
" and beneficiaries diectly or nduectly involved
"in the processes and outcomes of educational
- planning at central. regronal, and subregional
- levels: (¢) reducing problems of educanonal ine-
" qualiues and wastage and enhancing the iele-
i vance of educanon; (d) improving planning, ad-
: miinistration.

management  tunctions at the
subnational levels; (¢) proaiding better opportu-
nities for evaluaton, monitoring, and follosw-up

ot educational pulicies, plans, programmes and

projects; and (1 facithtaung the tanonabizanon

and utihizauon of available resources fin educa-
tion and educatonally telated-seivices.

¢ Personned dedopmant

The rapidly changing and expanding ssstems off
. educational plannmg  and  admumistianon n
©Africa have not been accompanmied by a corre:

sponding meredase and improsement i persoi-
Besides high prob-

lems of atnnon and mobilitn among  the

- planning personnel, many ssstents have sutlered

from a lack of a proper stiucture, for ensunimg on

© a4 permancent basis, presseiviee and meservice

training of educanonal planners Likewise, veiy
little has been done to improve the nutial skills
and competences adnist 1w the
demands and challenges ot educanonad plan-
ning moresponse to the Lst-dhumgimg envion.
ments of these conntiies {nthe present conrest,

needed 0

educatonal plannmg needs 1o be assecated with
A new sind mote hiabstic approach o human e
souree development plannnne which e tams
places new demands on the skillc and under
standing of educational pianners ¢ hunapah et

greater emphasis should be pliaces on u'glun.lll {l) RO p 2
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Juformation base for planning
i

The pettaniance ol educational planning de-
pends largels on the nature, coverage, quality
ana relevance of the mformation base. In the
ity of Mo countries, there 1s a lack of
accuraie md complete data for a systematic and
comprehensive analvses of the present education
sstent tor making projections and scenarios for
the finnwre Sumlatly, there is a lack of informa-
tion pertaiming to persannel and financial man-
agement (stath recruitment and turnover, salary
patterns and promotion principles, resource allo-
cations and re-allocations procedures and prac-
U es, co ordination of funds from public and pri-
sounces, and  cost-recovery  strategies).
I mpbasis on crude and quantitative data often
Immts the posstbilities of examining the qual-
it e aspects of educational planning. Data are
Imnted for smalyses of the causes of educational
wastige and poor acadenne achievement among
schools and students e many of these countries.
Attogether. i improvement in the information-
base for educatton can only be encouraged

e

thiough triequent and more etfective evaluanon,
motutonng and reseadh works.

Administration

Much ot what has been abserved in the previous
swetion bears o duedt relevance o educational
sdmmsuanon m Afnea Educational adminis-
waton and cducational planning overlap cach
athier i the tultitment of their funcuons, which,
1o Largee extent, are of a complementary nature.
It s theretore dithcult, it ot impossible, 1o draw
the boundmy between the two. Instead, the rela-
tuonshap between planmng and admnistration
ma be better conceved as a continuum rather
thuan o dichotamy (H1:P 1987, p. 36).

W hile educauonal planning has often been
wiven aole of us owng educational adnmime-ira-
Hnon has on the other hand, been closely assocr-
ated sl the general sestem of public admimis-
tanon  flom organizational,  tuncuonal
operational standpomnts Tar mstance, in many

and

1 ducaronat planing, admimnstiation and management i Alriea

African countries decentratizaton of  educa-
tonal administration per sc cannot be separated
from overall policies and pracuces of decentral-
ization (Chinapah and Miron, 1990). :

Before dealing with the orgamzational fea-
tures and major funcuions of educational adnun-
isttation 11 the region, an attempt is made here
1o summarize the major bottlenecks in 1ts prac-
uce as reportdd in some of the country studies |
(sce ‘Fable 2). The results clearly indicate a poor
capacity for educational administration in terms
of skills and competences. As a whole, 1t ts pos-
sible 1o conclude that successful educational ad-
ministrauon depends more an the quality of the
administrative personnel and 10 a lesser extent
on financial and material 1esources.

Clak 20 Entnes tiom sinteen countnes in Mg on
maor boulenecks tar educztional adimmisinanon
Maon Bottlenrs oo Nt
- 4 ack of qualined personnel fe 1000
. Personnel wurnover and mobihie T4ty
L ack of resuuarees
thnancal and maienal) - 41y
1'oor infrasiructure (lagishics,
Hanspartation, CiK.) E I Y]
I ack of training tacthues 12 s
Coordimation, parudipation and
sommunication barriers ln 62s
© 1Lack of rewards and mcentines N a0

Coanss el e ey bom sviateen Mieaan

S DNTSCO, 199 Warhd S uaes o Tl
bvens

cung b the

Al Weand Congress, Mevn Cana 1

nless <0 -0y
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ORGANIZATION AND MAJOR EUNCTTONS

Educational administraton as any type ot ad-
ministration can be approached from three ter-
related perspectives: organizational/steuctural,
functional and operational. Generatly, educa-

Cnonal admstration Gin be delingd as an orga-
nizattonal stiucture consisting ot a laerarchy ot

swstems and subsystems at natiomial and subna-

1 . .
tonal levels with ditferentimternselated functions

delegated and made operational through the in-
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teractions of an ensemble of ditferent actors and

. agents, serving educational deselopawnt put-

poses of a nation. This detinttion does not var
much across countries, but in practice the
nature, scope and coverage of educauonal ad-
ministration are very much determined by the
political and socie-ccononuc structures of a
country.

In the 1960s, most African nations were heav-
ilv involved in sctung up approrriate educa-
ticnat administrative structures to cope with the
massive expansion of their educauonal and cdu-
cationally related developmental needs. lFot
some years, concerted efforts were made 1o

; strengthen these structures in terms of trained

and qualified personnel, financial and material
resources and facilities, and gencral infrastruc-
tures. Today in these countries, the maintenance
of existing structures, their adustmient and

Vinavagion Chinapah

said that in the region 1ncieasing cflorts

arg

being made to decentralize educational admenis- :

tration while emphaswzing greater participation |

n educational management from head teachers

and school principais, schoel committees and
pacent-teacher associations.

DECENTRALIZATION AND PARTUICIPATION

A down-to-earth approach te educational devel-
opment in Africa has been a long-standing

“requirement. However, this can only be achieved

1

improvement in order to sausfy the prereguisites

for educational reforms, changes and 1nnova-

s tons are the major preoccupatons of educi-

tional administration.
I‘ram the information available on some of

the countries in the region, the tollowing gen-
cral trends can be observed. 19irst, educauonal
administration is often pursued in jont collzb-
oration with other ministries, directly involved
with certain types of education, for example,
ministries of social welfare, vouth and sports,
health, employment, and the lLike. Second, n
some countries, educational administration 1s o1-
ganized along more than one mumustry and by
levels or types of educauon. Third, it 1s rather

common in many countries that some aspects off

cducauonal administration have remaied cen-
tralized (educational financing. personnel man-
agement, curriculum planning and  develop-
ment, legal aflairs, research and policy-making,
fellowstips and awards), while others such as
inspection and supervision, examunation, pro-
ducuion, distribution and marntenance ot equip-
ment and facilities are delegated to regional and
sthiregional levels. Fourth, m some couniries,
regional and to a lesser extent, district adnunis.
trative offices are mandated 1o admunister pu-
nany or baste education as well as non-formal
and hiteracy programmes, A . a whole, 1t can be
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 with an appropriate structure permitting effective

educavonal administration to take place. This
reguires not only enough resources but also a
strong commutrient by all partners to decentral-
1zed educational policy-making and educational
implementation.

Decentralizauon and greater participation in
cducational administration can  contribuic
more demociatic decisian-making processes. Bet-
ter opportunities for the underprivileged and
marginal groups to voice their cducational needs,
priotines and expectations can be  provided,
which 1n turn can contribute to a reduction of
educauonal inequalities. In a snuavon of eco-
nomic austerity - which the majority of African
countries are at present exposed to - decentral-
1zation and participation can addiess one of the
prevalent limitations by creating opportunities (o
identify and mobilize local resouwrces. Sinudarly,
cducation can be made more relevant and more
cllicient through better contacts with tocal needs,
expectauons, and realities. In this context, the
achievements made in Lithiopia through an ap-
propriate system of administration and manage-
ment to enstre smooth planning and implemen-
taton of educauonal reforms, m Zambia through
the self-help action plan for educauon (SHAPE)
and niultigrade schools, and in Botswana and
Zimbabwe through the works of the Brigades, ate

cases i pomnt, These benelits are often ascer-

tned by donor agencies themselves. Tna recent
World Bank Policy Studv (1988, p. 82), 1t 15

'

[ Lo

:
'

argued that greater decentralizauon corresponds
1o the characterisues of African countries, namely 1
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i the long distances between individual schools and
i the centre, great cthnic and linguistic diversiy;
| and relauvely poor systems of communications.
Evidence from some comparative studies on
I decentratization and participation in educational
i planning and administration contirms these find-
ings (Coombs and Ahmed, 1974, McGinn and
¢ Schiefelbein, 1980; Chinapah, 1989).
The success of decentralization and partici-
i pation in education depends on the extent to
i which the deaision-making processes are
adapted to them, that is, involvement of imple-
mentation agents of education programmes and
! projects in these processes. Simply transferring
L existing organizational administrative structures

together with their  conventional practices,
norms and values to local levels will not work.
¢ Animprovementin the administrative and man-
© agerial competencies at regional and subregional
levels is equally important.

Etfective decentralization and participation

. in educauon in Africa calls for well-defined
' roles, functions and boundaries of various units
i and divisions at various levels of educanonal
{ planning and administration as well as an etlec-
_uve mechanism for the flow of mtormauon
i downstream and upstream as well as horizon-
‘tally. Such a mechanism can spare ume, e
: sources and personnel from the central units and
" divisions 1o strengthen their roles and functions
in policy formulation and analysis, quality con-
{ trol and dissemination.

Management

The principal agents of educational reform and
© change m a country are those mandated to imple-
ment them, while at the decentralized levels these
agents often function as actors and potential bene-
ficrartes. However, seldom, their concerns, needs
* and nterests are sub-jects of scruuny ot cnueal
appreciation They me very often left our of the
discussion of educational policy-making and ad-
ministration. These agents being the front-line
mplementors at the ditferent levels of educa-
tonal mstituttons (schools, colleges, educational

1
!
H
|

© centres and universities) play a decisive role in the

actual realization of educational policies, pro- ;
grammes and projects that are administered ei-
ther in a centralized or decentralized manner. |
The educational management capacities of most |
education systems in Africa need 10 be sirength- |
ened. In the World Bank Policy Study (1988, p. |
89) two areas of top priorities were mentioned: (a) |

i the improvement of programmes for selecting,

training, and supervising school headteachers
and principals, combined with greater institu-
tional autonomy, and (b) the development and
implementation of achievement testing systems

I that provide feedback on institutional perform-

ance to individual schools, their supervisors and

: the communities they serve.

Educational nanagement in African coun-
tries suffers a great deal from a scarcity of qual-
ified and motivated personnel due to inadequate

" training facilities and insutlicient reward struc-
ture of incentives. A centre-periphery pattern

persists in the availability of resources. The best
educated and most committed educational man-

. agers are often encouraged to leave local-level
< administration in order to serve in centrat-level

admunistration through promotion practices.

' There is evidence from countries in the region
* (e.g. Botswana, Ethiopia, Senegal, Zambia and

Zimbabwe) that disparities in skills and compe- -
tence are reinforced by socio-cconomic, cultu-

! ral, and gender differences between the person-
! nel serving at the central level and those serving
! .

; at subnational and local levels.

Returns to efforts and investments in educa-

! tional management are many. In the present sit- '
: uation of economic austerity in Africa, we can-

! not

|
';
|
i
|
1.
!

overlook
managers  are

these returns,  Educational
among the most appropriate |
agents to ensure implementation of any cost-
recovery strategies 1n education, that ts, strate-
gies designed for optimal use of existing as well i
as untapped resources. They are equally the
drive behind quality improvement in education
which demands appropriate leadership style, .
entreprencurship and commitment.

Most African educational-management svs-
tems are challenged by pressuies from educa-
tonal reforms and changes inttiated at the cen-
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tral level of decision-making or by current
innovations or experimentations which they are
not prepared to casily accommodate. I'he World
Bank Policy Study (1988, p. 81) indicates that the
new challenges do not reflect a problem of ap-
propriate policy but rather poor management
capacities mirrored by: (a) low investment in this
area; (b) fragmentation of efforts by governments
and donor agencies that inhibits sustained insti-
tutional development; (c) muliiple and some-
times conflicting donor policies and procedures,
which often consume a disproportionate share of
management time and attention; and (d) difficul-

! . . . . . .

* tlies in adapting modern forms of organization 1o
t .

- the values and patterns of allegiance character-
“astics of many African cultures.

Training in educational planning,
administration and management

and educational implementation depends very
much upon a country's national capacities in

* educational planning, administration and man-
' agement. This aspect was emphasized more and
. more in the 1980s through successive interna-
" tonal, regional, subregional and nauonal con-

ferences, seminars, and workshops in Africa.

* Planning, admimstering and managing contin-

uously changing and expanding systems of for-
mal and non-formal education 1in Africa require
not only a sulficient amount of human resources

and administrauon, hut also ditferent categories

- of personnel possessing relevant skills and com-
. petences to meet the quanutative and qualitative
; educauonal challenges.

Unfortunately, most countries in the cegion
do not possess an adequate stack of human re-

1 . .
sources 1o serve their expanding systems of edu-

canonal planning and admunistranon, and also

. have not vet created a permancent structure to de-
- velop their nauonal capacities tor relevant pre-
" and in-service training in the field of educational
‘: planning, administration and management. In

Vinavagum Chinapah

the absence of such a permanent structure, it is

hardly possible 10 pursue integrated training pol- !

icies, hinking imual training with in-service
training andfor ‘common core' training pro-
grammes for the several categories of education
personnel. The lack of competent educational
planners, administrators and managers has often
been the major reason behind the nismanage-
ment of the scarce resources available and the
poor performance of the education systems in
these countries. In many countries, the local-
level capaciues in educational adminmistration
and management were found to be the weakest
links n the systems. Likewise, unsuccessful
implementation of new educational policies,
reforms and 1nnovations were caused by a gen-

i eral resistance 1o change, from those not proper-

Iv upgraded to meet the new challenges. In other
words, there 1s still much to be desired in estab-

* hishmg and strengthening the existing nauonal

The linkage between educational policy-making :

capacities for educational planning and adminis-
ttation in the region.

DEVETOPMINT QF NATIONAL CAPACITIES

* In 1980 UNESCO published a directory of gov-

ernmental bodies and institutions dealing with
educational planning and admunistraton around
the world. There were thirtv-one countries in

the region which provided data on their nauonal

: capactuies for traiming and research n educa-

. at national and sub-national levels of planning ;

uonal planning, adnunistration and manage-

. ]
ment. In that year, only three out of the thirty- -
, one countries had a comprehensive pre- and in-

service traming programme as well as research
incorporating  planning, administration  and

management. However, there were more institu- )
uons offering programmes in educational ad- |
. mmsuation than planning or management.
- There were nearly twice as many msututions of-
ferg pre-service as in-service Programmes.

Based on the dara and documents avinlable on
the natonal capacities far tamimg and research

~ineducanonal planning, admunistration and
f management in the countries of the region, Chi-

napah {1988, p 13} made the following maior ob-

T senvatons:



* Training and research programmes for educa-
" tional planning, administrations and 1anage-
~ mentare limited in the region and have a frag-
© mented and compartmentalized structure.
« This does not permit a comprehensive
approach to the problems facing the educa-
tion systems of these countries. As a result,
educational planners, administrators and
managers have a ditferent perspective on the
understanding and treatment of common edu-
cational issues and problems.

There are great imbalances in the capacity for |

pre- and in-service training and continuity be-
tween the two programmes is not ensured. As
a result, the structural changes and innova-

. uons meant to improve existing education sys-
tems hardly becomes a sub-ject or a common
platform of action for the recipients of both
programmes,

Research in educauonal planning, administra-
tion and management tends to follow a route
of its own and ends up in the academic (i.e.
products from basic research works - disserta-
tions, working papers and articies). As a result,
it has practically no effect on the changes and
innovations anticipated in education in the
region.

. ‘Ike national structures for capacity-building

tends to separate training from research. As a
. result, the complementary functions that are
required 10 ensure that research contiibutes to
pulicy-making are neither perceived nor pro-
moted. Research persists in being a theoret-
ical and academic pursuit divorced from the
practicalities and problematics of day-to-day
planning, administration and management.

| Strengthening existing institutions or creating

new ones will not always succeed in confront-

g old problems or present needs and chal-

lenges of African education systems without a

genuine approach to educational planning

and administration. Zambia has since 1984

met these challenges through various mod-

alines such as mobile tramming programmes.

‘I'his approach should be directed 1o the needs

that can be tackled at national, regional and

subregional levels through training trainers
and researchers in these fields.

Educational plfanning, administration and management in Arica

TACKLING THE TRAINING NEEDS
Ol THE 19805 AND I'HE NEW CHALLENGES
OF THF 19905

In the 1980s, ditferent modalities were used for
the training of educational planners, adminis-
trators and managers in-the region. These mod-
alities are a mix of international, regional and
subregional programmes and aclivities geared
towards the long-term objective of enhancing
and strengthening national capacities in educa-
tional planning, administration and manage-
ment in the various countries of the region. At
the COFORPA meeting in 1984, it was fousd
that countries in the region would require train-
ing of different categories of planning, adminis-
trative and managerial personnel in the follow-
ing areas: (a) high-level technicians, tramers and
officials of ministries of education in educational
planning and administration; (b) middle-level
officials in educational management (inspectors,
principals of teacher-training colleges (TI'Cs),
head teachers, etc.); (¢) middle-level otficials in
Educational Planning and trainers in TTCs,
directed 10 statistics, school mapping and micro-
planning, school building and project manage-

ers at the institutional level.

Since 1984, most of the efforts of the
COFORPA project have been geared 1o these
needs, as well as others identified during the
course of implementation, through additional
national inventories, regional, national and sub-
regional workshops and consultations. At the
1988 COIFORPA Phase 11 consulation, ditferent
modalities and activities were proposed 1o strenig-
then the national capacities for educational plan-
ning, administration and management in the
region. The following needs were identfied: (a)
90 trainers in educational planning able 10 pre-
pare, conduct and cvaluate in-service training
programmes in educational planning, and espe-
cially, in the fields of educational statstics and

ing’ in educational administration able to prepare.

conduct and evaluate in-service training pro-
| grammes in educational administrauon; and (<)
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ment and monitoring; and (d) financial manag-

micro-planning; (b) 180 ‘national nucleus train- .
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1,300 *part-time’ trainers in educational adminis-
tration able to assist in the preparation of in-ser-
vice training programmes in educational admin-
istration. In addition, it was decided that
methodological guides in educational planning
and educational administration should be pre-
pared for each of the three linguistic groups
(English-, French- and Portuguese-speaking)
together with ‘generic’ training materials on edu-
cational statistics and micro-planning in the case
of educational planning as well as national train-
ing handbooks and materials.

Collaborative efforts in training
and research

UNIESCO, through its regional office in Dakar
(BREDA) plays the most significant role in cs-
tablishing, promoting and maintaining regional
and subregional co-operation in educational
planning, administration and management. Col-
laborative efforts are heavily dependent upon
external funding, for projects like COFORPA,
LEPA (Institute of Educational Planning and
Administration, University of Cape Coast/
Ghana for West Africa) or KESI (Kenva Educa-
tion Stafl Institute). On the whole, structures, 1f
they exist at all, for promoting regional or sub-
regional co-opcration in this area (with the
exception of those established and maintained
through UNESCO) are limited in scope and
coverage.

Collaborative cfforts at regional and subre-
gional levels in educational planning and admin-
istration, besides those from UNESCO-BREDA,
are strengthened through the works of the IED
and through support from several regional bodics
and donor agencies (CCA, UNDP, the World
Bank, SIDA, OPEC, etc.). Besides training in
educational planning and training of trainers in

| educational administration and management, the

COFORDPA project has been, and remains. the
most effective mechanism for establishing difter-
ent types of nctworking activitics n the region.
The summaries of national experiences in edu-
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cational planning and administration in
COFORPA-Liaison serve as a powerful informa-
uon base in this field for countries in the region.
To encourage information exchange and to up-
date collection, analysis and dissemination of
educational statistics, the UNESCO-BREDA
office has a computerized data bank (BREDA-
STAT) and publishes regional bulletins. China-
pah (1988, pp. 3-5) provided a summary of the
major achievements in the region in the light of
the collaborative efforts in training, research, de-
velopment of materials, eic., ensured during the
first phase of the COFORPA project (1983-88).
These observations served as a feedback for the
planning of the second phase of COFORPA, the
content of which indicates the challenges in this
field for the 1990s.

At the regional level

Co-ordination and execution of the COFORPA
project by the Technical Secretariat of
UNESCO-BREDA: (a) ensure the participation
of Member States of the Region (thirty-four of
the forty-four Member States; those not yet par-
ticipating are Botswana, Cameroon, Equatorial
Guinea, l.esotho, Liberia, Madagascar, Mauri-
tius, Nigeria, Uganda, and Somalia); (b) mobili-
ze resources from ditferent funding agencies
(UNDP, SIDA, UNESCO, OPEC); (c) establish
operational structures for the implementation of
the project at subregional and national levels
(subregional offices and national co-ordinating
bodies); (d) cement the co-ordination for and ex-
change of the various activities through meet-
ings, workshops and missions; (¢) ensure the
documentation and dissemination of experi-
ences (COFORPA-Liaison, BREDA-STAT,
etc.); (f) implement the programmes at regional,
subregional and national levels for training and
research in planning, administration and man-
agement (rescarch has been the Cinderella of
the first phase); (g) provide the necessary consul-
tative services for the smooth running of the pro-
ject; and (h) monitor the project activitics
through progress reports and final reports to the
Director of the Regional Oftice and 1o related
funding agencies.
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i At the subregronal level

Co-ordinatiou and execution of the various ac-
©tivities envisaged at the subregional level for the

training of trainers, the development of training

and teaching materials, and the mobilization of

available resource persons in the subregion for

such activities: (a) set-up an organizational struc-
! wure for co-ordinating training programmes in
i the subregion (Nairobi, Dakar); (b) ensure the
participation of Member States in the subregion
! (mine of twelve English-speaking countries, five
out of five for Portuguese-speaking countries,
“and sixteen out of sixteen French-speaking
countries); {¢) make optimal use of national
capacities for training at subregional, inter-coun-
. try, and national levels (eight trainers and nine
i national co-ordinators); (d) develop training and
teaching materials for the residential courses
with the assistance of expertise from the project
¢ team, the technical secretariat of BREDA, and
others (consultants) and finalize them in the
. form of handbooks; (e) ensure the creation of
. nanonal centres and teams for the co-ordination
; and execution of national training programmes
. and the preparation of training and teaching ma-
“terials or modules; and (f) sub-mit progress
. reports to the Technical Secretariat at BREDA.

© A the national level

" Co-ordination and implementation of national
traiming programmes: (a) form national teams for
. the execution of national training programmes;
| (b) establish a permanent structure for in-service
tratning of national cadres; (c) ensure optimal
| participation of national cadres in the pro-
S grammes; (d) develop teaching and training
i manuals for such programmes; and (e) sub-mit
- progicss reports 1o the project co-ordinators at
l subregional and regional levels.
UNESCO-IEP programmes in educational
planning and administration 1n Africa ar¢ many
" and should be continued in the 1990s. Increas-
ingly surmounting etforts we needed o Gl the
. gap at the nauonal/central and sub-national lev-
« els (regional and district levels). A much greater
i emphasis should be given to training of plan-
nimg, administrative and managerial personnel

at regional, district and local levels. The prob-
lems of overall administration, co-ordinatior,
monitoring and development of educational ac-
tivities at the sub-national levels within the con-
text of national educational policies should be
the general focus for training (I11IEP, 1987, pp.

41-3). In more specific terms, the training skills

for educational planning and administration and

management would have to include:

Knowledge of the socio-economic conditions of
the country and of national educational pol-
icies, priorities and plans.

FFundamental statistical skills and techniques
needed for the collection and analysis of data,
the description of local educational provision,
the assessment of nceds and the making of
projections,

Ability 1o manage and control finances, to pre-
pare estirnates and to manage educational !
facilities and stores.

Skills in planning, managing and executing edu-
cational programme and projects as well as ;
skills in personnel management.

Ability to communicate effectively on educa-
tional issues, to provide leadership and to pro-
mote community involvement in educational
undertakings.

Ability to administer public examinations efhi-
ciently, with special care for the preservation
of security as well as the ability to identify in-
service training needs and to organize suitable
programmes. ]
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Educati_gnal planning

-

and administration

in Latin America

From optimism to uncertainty

Fabio M. Bustos

Pioneering work

On the eve of the 500th anniversary of the land-
ing of Christopher Columbus and his navigators
in the Western hemisphere, the image presented
by Latin America and the Caribbean is one of a
subcontinent not yet completed in terms of its
institutional structures, irresolute in its approach
to basic problems and reflecting an ill-defined
cultural and ethnic identity.

In the course of its historical development

Fabio Bustos (Colombia). Professor of Educational
Planning and Administration at Universidad del
alle (Colombia). Former Dircctor of the Latin
American Educanional Admuustration Programme
of thar university. Scrved as expert and consultant
m a number of countries of Latin America and the
Cartbbean for UNESCO, OAS and UNICEF. Cur-
rently co-ordinating the Evaluation and Restructur-
g of Intermediate Education project in Ecuador
sponsored by the Inter-Anzerican Development Bank
and the Muustry of Fducation and Culture of Eeua-
dor. Former Director of Cinterplan, Caracas, Vene-
zuela.

(conquest and colonization, independence and
the republican experience, and more recently
urbanization and pseudo-modernization), it has
tended to superimpose social structures and val-
ues and to accumulate unsolved problems (l.aia-
.7 1990). Historicallv the subcontinent has had
to deal with two contending forces: on the one
hand its pre-Columbian roots and on the other
the modernizing approaches imposed by outside
powers or taken up by dominant national groups
or élites.

Among the institutions imported from the
West, education is perhaps, one that has played a
decisive role, introducing a highly complex cle-
ment into the social fabric of the region. In
quantitative terms and in terms of diversifica-
tion, this phenomenon has become particularly
roticeable over the past four decades, coinciding
with the changes in the world situation that oc-
cuired in the aftermath of the Second World
War.! Among the changes affecting educational
development in the region, planning can be seen
to have been a key factor in the process of sup-
porting and regulating pressure for the expan-
sion and diversification of education. At meet-
ings held as early as the mid-1950s, the
education authorities in some countries adopted
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integrated planning as 2 means of steering edu-
cational development, even before cconomic
planning had been accepted and become part of
the system of running the region's economic af-
fairs.? Latin America’s experience in educational
planning made quite an important contribution
to international education inasmuch as its con-
ceptual and methodological approaches were
subsequently extended to other regions of the
world through international organizations such
as UNESCO.

In educational administration, on the other
hand, Latin American cxpericnce has been less
systematic and more diffuse and its results have
been less visible. This is largely due to the spo-
radic nature of the changes introduced, the over-
whelming influence of the traditional State orga-
nizational structure, excessive centralism w«nd a
narrow ‘pedagogic’ approach to educational de-
velopment.

It should be noted that although some com-
mon trends and features are discernible in edu-
cational planning and administration in lLatin
America, there are clear differences within indi-
vidual countries or groups of countries, depend-
ing on their historical development, geo-demo-
graphic size, socio-cultural and behavioural
characteristics and the historical development of
their cducation (Cinterplan, 1988). Bearing
these considerations in mind, we may draw cer-
tzin lessons from the past, identify certain trends
and scek to find our bearings and sce where the
challenges lie in a future marked by uncertainty.

Educational planning
in the phase of ‘euphoria’

It is beyond dispute that the end of the Second
World War altered the geopolitical and cconom-
ic map of the world and to some extent initiated
a new cra in world history. The resulung chang-
es had very swift repercussions in Latin Amer-
ica, especially in demographic structures, urban-
ization processes, the general initiation of a trend
towards economic modernization and the un-
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precedented growth of the state and its institu-
tions. Concurrently with or as a consequence of,
these developments, depending on the situation
concerned, education recorded an unpreceden-
ted quantitative expansion coupled with increas-
ing diversification of its services.

This phenomenon was first observed in the
1950s, gathered strength in the 1960s and much
of the 1970s but was showing signs of waning to-
wards the end of that decade. The main thrusts
of educational action were the reduction or era-
dication of adult illiteracy, the expansion or uni-
versalization of primary education and the grad-
ual broadening of the coverage of secondary and
higher education. Some of the basic strategies
adopted were the raising of the level of the state
budget for education, massive school-building
programmes and cqually massive teacher train-
ing and recruitment schemes. ’rogrammes de-
signed to change educatianal content and strate-
gies and the supply and use of teaching materials
were also introduced, but on a less systematic ba-
sts.

The state plaved a leading role in this process
of expansion and diversification of the educa-
tional supply, and planning became a mecans of
regulating or even stimulating this growth. In a
sense, planning was, at this stage, the most sig-
nificant and decisive technical input.

Some of the most striking features of educa-
tional planning practices at this point were the
more or less univer 1| institutionalization of
planning in the Ministries of Education, the de-
gree of importance attached to quantitative
methods and instruments, the centralism of
planning activity and the employment of ‘educa-
tional planners’ as a new category of technical
ofticer (Bustos, 1990).

Among the approaches that explictly or im-
plicitly guided the planning process, two may be
singled out.

First, social demand based on socio-political
assumptions (the right of the individual to edu-
cation as a human nght, the social value of cdu-
cation as a means of individual social advance-
ment, the political dimension of education as a
vector for the democratization of society, ctc.)
and on new factors such as population growth,
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urbanizauon and the socio-cultural value at-
tached to being ‘educated’. This approach pre-
dominated in the countries with the highest
population growth rates and the lowest coverage
| ratios.

Second, human resources, that is, the pro-
ductive economic dimension of the educational
process as a supplier of qualifiad personnel - at
different levels and in different branches - in or-
der 10 meet the needs of the productive appara-
i tus in various sectors and at different levels of
employment. Although this approach was adopt-
i ed 1n response to the boom in the modern sector
i of the economy and to the limited relevance of
1 traditional cducational processes 1o the require-
" ments of technical production work, mention
i should also be made of the influence of interna-
" uonal trends resulting from the influx of econo-
. mists into education and from initiatives in other
* parts of the world, in particular the OECD’s

Meduerranean Regional Project (Rogi, 1984).

Other approaches that had some influence
© {albeit formal and theoretical rather than practi-
i cal) not so much on policy-making as on the for-
i mulztion of certain educational projects were
based on the theories of human capital and of
i cosy/benefit analysis.

I'his phase of expansion and credibility in
I educational planning was based on a number of
- factors, originating both within and outside the
, region and Latin American education, such as:
* (a) the social and political value attributed to
- educauon by governments and political forces:
. (b) the demand for qualified personnel by econo-
[ nues engaged in a process of industrialization;
* (¢) rapid urbanization; (d) international educa-
tonal trends intluencing the region; (¢) the key
. tole of outside technical assistance from orga-
* mzations such as UNESCO and the OAS and
later on from international financing banks; and
. () the training and appointment of planning spe-
. Cralists.

‘This major plannmg effort had certain con-
sructive results or effects, which may be sum-
! marized as follows: (a) a more or less orderly ex-

panston of the supply of educational facihties: (b)
the gradual formation of national education sys-
- tems: (0) rensforcement of the technical capactty
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of the bodies responsible for running the educa-
tion systein; (dj an increase in state budgets for
education and an effort to allocate such funds in
relation to established priorities; (e) introduction
of certain innovations and changes into the edu-
cational process, and (f) recruitment in the field
of education of specialists in other disciplines

(sociologists, economists, architects, engineers,

ete.).

However, certain shortcomings and weak-
nesses in the region’s educational planning ef-
fort have, in turn, been frequently noted at con-
ferences and technical meetings and 1n
analytical studies.’ Some of the most frequently
mentioned inadequacies relate to the following
aspects:

‘T'he virtual predominance of emphasis on quan-
litative variables and methods to the detriment |
or total neglect of qualitative factors, reflected :
in the preferential use of statistical tech-
niques. It is curious to note the parallel and
uncoordinated development in the region of :
two types of planning based on different para-
digms: planning of the education system as a
whole and planning of curricular processes.

The unduly optimistic, confident and even re-
ductionist approach to planning illustrated 1 :
the preparation of cducational plans, with no ;
atempt 1o initiate and strengthen horizontal
and vertical planning processes. This phe-
nomenon has several connotations such as the |
disproportionate weight attached to analytical !
studics, assignment of major importance to
the plan document, neglect of the other stages |
in the planning process and, in some cascs,
technocratic arrogance on the part of plan-
ners.

The rigidity and centralism of the plans, based
on assumptions of homogeneity of both prob-
lems and their solutions, even in countries
with geographically  dispersed population
groups retlecting a diversity of social, econom-
ic and culural situations.

‘The linuted ability of planning to bring about
change in the face of new needs and changing
circumstances in society. An cxample has |
been the prevailing mismatch between the |
products of formal education systems - on ;
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which planning has concentrated - and the
needs of the labour market,

The widening rift between the planning exercise
and the national political process, with a clear
divergence between the plans presented as
promises to be fulfilled and the actual process
of discussion and decision-making that guides
the action of the authorities on a day-to-day
basis (Matos, 1987). This is perhaps the main
reproach that has been persistently levelled in
recent years against development planning in
general and educational planning in partic-
ular.!

It should be noted, however, that many of these
limitations and restrictions may be attributed not
only to internal planning processes but also to
the context in which planning takes place (polit-
ical and administrative centralism, discontinuity
of governments and policies, political paternal-
ism, the imposition and transfer from outside of
policies, models and even ‘fashions’, etc.).

Disillusionment
with educational planning

The predominant educational planning model
designed in support of a quantitative expansion
in education due to the pressure of social de-
mand ran into difficulties in the mid-1970s be-
cause of constraints originating both within and
outside education systems. From the endoge-
nous point of view, the model’s weaknesses were
revealed by the fact that available technical and
financial resources fell increasingly short of
needs. Severe imbalances were also generated by
dispreportionate quantitative growth in terms of
the pedagogical and administrative - even social
- aspects of educational expansion (social and
regional imbalances in coverage, deteriorating
quality and over-supply of qualified personnel).

lixternal factors also had an overwhelming
impact. The prevailing world economic crisis -
engendered by the oil crisis - began to have an
adverse impact, initially on the non-oil-export-
ing countries and, later, on the rest. Matters
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came to a head when foreign debt emerged as
the most acute expression of the economic crisis
in Latin America. The direct and indirect reper-
cussions of the crisis have been clearly visible.
Within education systems they can be seen in
the form of stagnating and/or declining public
expenditure on education with adverse effects on
teachers’ salaries and on investment, which was
reduced to the minimum. Qutside the systems
there has been a deterioration in the economic
and social circumstances of the neediest sectors,
with repercussions on children’s access to and
continued attendance at school, on their per-
formance and on the already few employment
opportunities for young people who manage to
complete a level of education (Tedesco, 1987).

During this siage of the economic crisis that
dominated the 1980s, planning in the sector re-
vealed its weaknesses and limitations and its
poor ability to cope under conditions of crisis,
poverty and austerity. This led to a loss of confi-
dence in planning, which had its credibility
eroded both in government circles and in other
sectors of society.

It should be noted that more recently, as a re-
sult of the financial constraints on ¢ducation, es-
pecialiy as regards investment, outside funding
sources (particularly the World Bank and the In-
ter-American Development Bank) have begun
to play an all-important role in some countries
and in key areas of education. To some extent
this had subordinated the sector’s planning ac-
tivities to the demiands of the funding agencies,
with all that that implies.

In addition to the internal crisis in education
systems, exacerbated by the foreign-debt crisis,
other associated or concomitant factors have
made the task of educational planning more
complex: changes in educational scenarios and
actors, the impact of technological and scientific
development, changes in value systems in socie-
ty and in the family, the influence of new social
forces and groups (minarity ethnic groups), the
growing importance of groups and associations
in education, ctc.

At the same time, educational planning in
the region has had to contend with some partic-
ularly tricky problems, so far without much suc-
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cess. The first problem is financial constraints,

especially in the public sector, in spite of the per-

sistent trends in educational demand, particular-

Iy at the intermediate and higher levels. A fur-

ther equally complex factor has been the

growing dependence of policy decisions in edu-
cation on political trends and forces, which has

called for a realignment of strategy in regard 10

the planning process. In some countries an im-

portant role has also been played by the ideolog-

ical radicalization of teachers’ unions due as
much to salary-related factors as to ideological
polarization.

The wastage occasioned by a combination of
factors has led to disillusionment with educa-
tional planning, at least the centralized variety.
Nevertheless, it has to be recognized that in
some cases action aimed at changing the situa-
tion has evolved into mediumand long-term
. trends. Some examples are:

The move from predominantly quantitative
planning to a form of planning that focuses on
the qualitative aspects of education.

The growing importance of decentralized and/or
more evenly spread planning, giving a larger
say to regional and local bodies.

Promotion of social participation and its intcgra-
lion into planning processes.

The growing importance of information systems
as an aid 1o and input for decision-making.
Consideration of planning as a systematic, on-

g0iNng process.

P’romotion of out-of-school education as a com-
ponent of integrated educational planning
(Arrien, 1988).

T'hese and other new dimensions of educational

planning have developed unevenly in the coun-

tries of the region. Two clearly defined social

irends or models may be distinguished: one di-

rected towards the restructuring of cducation

svstems and the other towards their moderniza-
tion, that is, towards making them more dynam-

. 1c, efficient and flexible.

l .

Educauonal planning and administration in Latin Amenca. from optinusm (o uncertainty

163

I

Educational administration:
a weak spot?

As already noted, in the 1960s and 1970s priority
status was assigned to planning. it was assumed
that proper planning - in the form of a sound
plan - was.a sufficient means of achieving aims
and targets and channelling resources. This led
to a lack of co-ordination between planning
pracesses and those of execution and control.
The former were guided by a technocratic idea
of ‘the way things should be’ and the latter by a
law of inertia consisting in the routine repetition
of habitual modes of action.

The 1950s and 1960s have little or nothing to
show in the way of progress in the administration
of education systems. Some limited attempts
were made to apply school administration tech-
niques borrowed from the literature of the indus-
trialized countries, in particular the United
States.

In the late 1960s and to a greater extent in the
1970s, some countrics tried to initiate processes
aimed at the modernization of public adminis-
tration and hence of the organization of central
educational bodies. One effect of this trend was
the ‘centralized decentralization® of ministries of
education involving the redistribution and sep-
aration of functions and activities through the
setting up of decentralized educational bodies at
the central level. The aim was to enhance the ef-
ficiency and relevance of some specific aspects of
education (culture, sport, higher education,
school buildings, literacy teaching, adult voca-
tional training, etc.). This organizational struc-
ture - resembling a solar system - initially
played a revitalizing and technically innovative
role in some countries in terms of the mechani-

zation and speeding-up of processes, the admin-
istration of resources and more searching devel-
opment in specific ficlds of action. But in the
medium and long term, alongside 1ts advantages,
this strategy also presents a number of drawbacks
and limitations such as the fragmentation of the
education system through excessive independ-

ence of policies and resources, bureaucratization
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of management and duplication or parallelism of
functions and resources. Moreover, the structure
of some of these bodies remained rigidly cen-
tralist, with little regional and local outreach.

But perhaps the most striking administrative
phenomenon that emerged in the 1970s and be-
came more pronounced in the 1980s was a de-
centralizing trend, no longer at the central level
but moving gradually from the centre to lower
levels (Arismendi, 1984).

This phenomenon was due to a number of
factors. On the one hand, planning played an in-
fluential role, particularly through two strate-
gies, sometimes interconnected and sometimes
unconnected: the regionalization and the nucle-
arization of educational facilities. The former
gave precedence to and focused on the regional
level and the latter gave priority to the local or
basic level. This process is as yet unfinished, and
has not been sutficiently clarified in conceptual
terms; it has given rise to ditferent kinds of ex-
periments that have not been evaluzted (for ex-
ample nuclearization in P’eru and Colombia and
regionalization in Argentina, Chile and Costa
Rica).

In addition, a decentralizing administrative
trend has emerged in two directions, one de-
scending from the centre to middle and/or grass-
roots levels, reflecting a general trend towards
decentralization of public administration, and
another moving up from lower to higher levels
as a result of the quamtatitive growth and tech-
nical improvements in the middle levels, which
demand a greater degree of intervention in their
own spheres of influence and greater independ-
ence in taking decisions. This current and pro-
spective future trend assumes different charac-
teristics and is based on diiferent paradigms from
country to country; it is associated with factors
originating both within and outside the educa-
tion system (size of the countries, historical im-
portance of centralism, communication routes,
the way in which a country is divided up politi-
calty and administratively, the availability of
qualified human resources, the degree of nvol-
vement of regional and local authonties in the (i-
nancing of education, etc.),

There has recently been evidence of modern-

"";

i v

izing trends in educational administration,

though they have not yet succeeded in permeat-

ing rigid and bureaucratic educational manage-
ment structures. Some examples of these mod-
ernizing trends are:

The changeover from manual to computerized
procedures through the gradual inttoduction
of computer technology into some manage-
ment practices.

The introduction of new management tech-
niques taken mainly from business adminis-
tration, a tendency that has been impeded,
however, by tradition-bound attitudes or polit-
ical interference.

The appointment in educational administration
of specialists in other disciplines or in educa-
iton itself.

The growing involvement of the piivate sector
and of non-governmental organizations in
cducation, challenging the competence of the
traditional educational administration.

As regards the theory of educational adminis-

tration, considerable progress has also been

made in the search for new approaches, backed
up by advances in some of the social sciences
and in administration and by the prevaiting con-
ditions with respect to administrative develop-
ment in the region (Sander, 1990).

A

Prospects and future scenarios
for educational planning and
administration

Assuming that planning and adniinistration are
subsystems providing support for educational
development, their future will be associated with
the role that education is expected to play, Edu-
cational processes will in turn be determined in
the future by the economic, demographic and
socio-political situations prevailing in the re-
gion,

It the future of Latin Amenca i the short
and medium term is viewed 1n the hght of an ex-
trapolation of the trends that have cmerged in
the last decade, the resulting forecast is one of
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. pesstmism rather than of uncertainty: economic

growth failing behind population growth, low
? savings and 1nvestment capacity, a continually
* dechining share of international trade, an in-
. creasing “social debt’, accumulated deep-seated
~ soctal imbalances that are tending to become
" more severe, obvious technological backward-
_ ness, and so on. Given ail these factors influen-

cing education and that education can help to

remedy, 1t has o be concluded with Latapi
. (19907 that

there s as yet no socio-educational theory of uni-
versal scope to explain the major problems now be-
setung educatonal development in Latin American

_countuies or 10 offer guidance on ways of making
education as vually significant as it should be in the
lives of the vanous groups in these societies.

We must in turn clarify the new theoretical,
methodological and operational dimensions of
plannmng and administration from the standpoint
not only of the educatien sector but of the re-
gion's overall development, seeking both to rem-
edv the shoricomings that have undermined
them i the past and 1o tackle the new scenarios
emerging 1n a world whose power bases, ideolog-

“Ical structures and development paradigms are

- changing (Costa-Filtho, 1988). Some current

~rends that are likely to persist in the immediate
tfuture would appear to point to the following
tactors

|
A suenginening of the neo-liberal economic

model based on free and highly competitive
markets. This model implies, inter alia, a re-
defimuon of the scope and role of the state,
dismantling of controlled and centralized
planning systems, competition in the supply
of services in terees of efliciency and quality,
ete.

I'he speed of technological change and its im-
pact on economic processes, labour-market
demand and even individual and social beha-
viour patterns.

I'he tend towards decentralization and social
parictpation as a result of which grassroots
bodies and organizations have a greater say in
decisions concerning them.

I"I'he ‘globalization” of the mam educational
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problems and options, though this is a devel-
opment that also brings to light the need to
preserve regional identities and safeguard and
strengthen the specific culwral values of each
country or social group.

The strengthening of democracy as a political
option, while underlining its social and eco-
nomic dimensions with a view 10 maintaining
balance between the different sectors of socie-
1y.

Protection of the environment and its resources
from the increasing depredation and pellution
associated with industrialization.

The formation of new economic blocs and geo-
economic associations that transcending na-
tional barriers, geographical fronticrs, etc.

What are the possible implications of these
trends in educational planning and administra-
tion and what challenges may they be expected
to pose? The best way of answering this question
is to examine some of the factors that may deter-
mine how prioritics are ordered in the 1990s. As
noted by Hallak (1990), the following may be
viewed as criteria 1o be applied in assigning re-
sources for education and training:

(i) correcting imbalances, (ii) reaching the targec of
universal literacy, (1) reducing incqualities of ac-
cess 10 education, (iv) expanding the coverage, (v)
improving the quality, and (vi) increasing efficien-
cy in the use of resources.

Inthe light of the foregoing, the following points
may be suggested as possible trends in educa-
tional planning and administration:

The design of planning processes that take into
account new educanonal scenarios, new ac-
tors in education and the increasing pace of
social change.

Predominanty futurc-oriented planning, espe-
cially through the use of simulated models for
scenario-building, exploration of anticipated
or unexpected changes, gauging of eftects and
influences of endogenous or exogenous fac-
tors, clc.

The introduction of new technologies into
planning and decision-making processes, es-
pecially increasingly elaborate information
sysiems.
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Strong emphasis on a management approach to
educational services, using criteria such as ef-
ficiency, relevance, quality and appropriate-
ness.

Linhancement of administration and planning at
the grass roots (local and insututional) level
with a view to increasing the social parucipa-
ton of communities, the relevance and appro-
priateness of educational services, the feasi-
bilty of intrasectoral integration, and
intersectoral and interinstitutionai co-ordina-
tion.

Recognition of the fact that educational innova-
tion is a permanent and integral part of educa-
tional development.*

To sum up, although the experience gained in
educational planning in Latin America is ex-
tremely valuable, present circumstances and fu-
ture needs make it urgent to carry out a thorough
review of its traditional approaches and to search
for new strategies.

Notes

I 1n the last few decades, the social sciences have made an
important contribution 10 the studv and analys:s of educa-
tion n relavon 1o development, both within particular
countiies and 1n a regronal conteat. Perhaps the most im-
pertant and compiehensive contiibution has been made
under the Education and Development in | aun Amenica
Project co-ardinated by German W', Rama, a summary 1e-
port on which was published i two volumes by Ldional
Kapcelus, Buenos Aires, in 1987,

. Some nulesinnes in this proncening process were
The Second Inter-Ametican Mectung of Mimsiers of Ldu-
canion held in Lima in 1956, which tnr the first ume receg-
nized the role that could be plaved by planiing in educa-
tional development.
The Inter-Amenican Semmar on Overall Mlanning tor Ldu-
cation held in Washington in 1958 under the auspices of
the OAS and UNESCO, which addressed, i parucular, the
institutional, methodological, techmical and financial as-
pects of educational pltanmag.
f'he meeting of Mumisters of Educauon of T ann Amerwa
and the Canbbean convened by UNTSCO and the OAS in
Sanuago de Chule in 1962 10 propose a Regional Lducanon-
al Development Programime with 2 view 1o taking aciion an
the educatiunal proposals of the Alhance tor Progress
I'he {nternational Senuinar on "Probienis and Strategies of
L:ducauonal Planning in Laun Ametica’ organized by the

aewly estabhished Internavonal Instituce for Educanonal
Planning (L1110, Panis, 1964) 10 review expetience in the re-
gion and cxplore new ways forward.

. In this connection, one of the most important cvents was
the Techmical Mecung of Duectors of Educational [Mlan-
ning held i Buenos Aies i 1986 1o analyse ‘the state of
educational planming and new chalicnges'. Among more
specific analyuical studies, mention should be made of: A.
Moncada, The Crisis in Educational Planning in Laun
Amertea, Madnd, Cinterplan/Editorial Tecnos, 1982,
Anin-depth analysis of the recent situation of and trends in
economic planning 1n Latin America was carried out by the
Internauonal Collogurum on New Directions for Devel-
opment lanming in Markel Iiconomices, organized by
ECLA, IL.PES and UNDI® fis most important conclusions
were published in CEPAL Review (Santiago de Chile), No.
31, 1987

. The recent Internanonal Congress on Planning and Man-
agement of Educational Development held in Mexico City
(26-30 March 1990} under the auspices of UNESCO and
the Menican Secretanat of Liducation, set out sonie courses
of actiun for educanonal planning in the years ahead.
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~ Review and prospects

of educatlonal planning

and management

in the Arab States

Antoine M. Gennaoui

The purpose of this article is to take stock, brief-
ly, of educational planning and administration
over the last decade in the Arab countries and to
outline future prospects in this area. Features
covered are structural aspects, practice, mecha-
nisms and relations between planning structures
and administrative authorities in general, draw-
ing primarily on the author’s own experience of
this sector and his knowledge of the Arab coun-
ries’ development problems and secondly on
documentation available in UNESCO and the
International Institute for Educational Planning.

Antoine M. Gennaoui (Syrian Arab Repubhic).
Ph.D in cconomics. Has worked in the Syrian Min-
1stries of Industry and Planning afterwards teaching
economiics in several Algertan universines. Consult-
ant and researcher i ¢conomy of educatton, he ful-
filled varwous misstons i Arab States on behalf of
UNEDBAS, UNESCO, the World Bunk and FAQ.
Author of several articles and reports on educational
planning, population education and the cconcmy of

! development.

Methodologxcal approach

The Arab States have a common historical back-
ground and form a relatively homogeneous area
in their civilization and culwre but it was felt
that a global approach would not be sufficient. In
my view the difference and similarities of the
countries comprising this region need to be stud-
ied from a less global (subregional} standpoint.
In this case the traditional UNESCO presenta-
tion, though offering the advantage of being
convenient and practical, seemed to us to be seri-
ously inadequate, We therefore felt that a differ-
ent type of subdivision was required for this very
large and relatively heterogeneous area and the
problem of what criteria to choose therefore
arose. We opted for the following four: (a) a spa-
tial criterion, (gcographical contiguity): (b) so-
cio-cultural similarities (life-style, prevailing
type of sociai organizaucn; historical openness to
modernizing influences), f¢) standard of living
(in terms of per capita income); (d) pattern of
education system, in other words the I¢vel of de-
velopment of the education systen stself and the
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original modcl on which educational adminis-
tration is based. This gives the four following
subregions.

GROUP I: THE MAGHREB STATES

This group comprises the traditional Maghreb
states and the Libyan Arab Jarnahariya. Inclu-
sion of the latter certainly weakens cohesion in
this group but it scemed more logical to us than
to put the Libyan Arab Jamalariya with Egypt
and the Sudan, for example, in a group apart.
Here we sec socio-cultural homogeneity, geo-
graphical contiguity, a streng similarity in stan-
dards of living and a definite resemblance (ex-
cept in the Libyan Arab Jamahariya's case) in
educatior:al patterns.

GROUP 2: THE NEAR EASTERN STATES

This subregion comprises Egypt, Iraq, the Syr-
ian Arab Republic, Jordan and l.ebanon. For
historical reasons, there is considerable political
interdependence between these countries. They
opened up to modern civilization at approxi-
mately the same time. Furthermore, they consti-
tute a unit with very strong geographical conti-
nuity and ‘subregional’ socio-cultural
homogeneity (in ways of thought and value sys-
tems and, although therc are considerable dis-
parities in their living standards essentially duc
to difference in natural resources, their aspira-
tions and life-styles are very close. With the ex-
ception of Lebanon, their education systems
have been subject to the same influences and ap-
ply much the same solutions to educational
problems.

GROUP 3: THE GULE SLATES
This group is comprised of the Gulf Co-oper-
ation Council, that is, Saudi Arabia, Kuwait, the
United Arab Emirates, Qatar, Oman and Bah-
rain. Their geographical unity, like their socio-
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cultural homogeneity, is obvious. Their living
standards, too, are comparable and, althcugh at
differing stages of development, their education
systems seem to be built on the same principles,
governed by the same influences and driven by
the same motivation.

GROUP 4: THE ARAB STATES SURROUNDING
THE RED SEA AND THE HORN OF AFRICA PLUS
MAURITANIA

This fourth subregion comprises the two Ye-
mens,' Sudan, Somalia, Djibouti and Maurita-
nia. Five of these countries are grouped around
the Red Sea and the Indian Ocean. Similarities
in life-style and standard of living are parucular-
ly marked and their education systems are at the
same ijevel of development and face the same
problems. The present state of their education
systems, their cconomic vulnerability and the
similarity of their present cconomic situation
justify the grouping together of these countries.

Education policies

In contrast to thc somewhat stormy socio-eco-
nomic and political conditions which it would
take too long to analyse here, educationa! pol-
icies in the various subregions have been main-

tained; reaflirmed and pursued. According to a

recent UNEDBAS survey? positive development

in cducation during the last decade were as fol-
lows:

Progress was made in the demociatization of
cducation.

The ties between educational and socio-cco-
nomic development were strengthened, em-
phasis being placed on linking education and
the working world.

The educational content broadened to include
issues involviny: cultural and national identity,
and moral instruction.

The teaching of science and technology was pro-
moted.
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Tasur 1. Number of students 1n the Arab States by educational level

Level

Average annual growth

1987 1980-87 1970- 80

Primary
Secondary
Higher

Toran

27281
13448
2159

63.6
31.4
5.0

5.1
9.4
12.5
42888

100.0 6.4

Schools became open to their environment and
communily.

Programmes to eliminate illiteracy and to pro-
mote adult and non-formal education were in-
tensified.

Planning was promoted at provincial and locai
level.

The main indicators point to some significant

advances as Tables 1-6 show (taken from UN-

ESCO, Staustical Yearbook, 1989, 1990).

At the practical level it was noted that the
Maghreb states gave priority to the effective im-
plementation of compulsory basic education -
Tunisia, the Libyan Arab Jamahariya and Alge-
ria in the early 1980s and Morocco as of 1986.
The Near Eastern countries (Group 2) are fol-
lowing the same direction but are some way be-
hind, except for Jordan, which has alrcady made
this reform and Egypt where it was brought in in
1988 and where the primary-education level had
| previousiy been shortened from six to five years.

In the Syrian Arab Republic and Iraq the re-
form is stiit at the project stage. In these coun-
tries priority is given to the universalization of
primary and the diversification of sccondary edu-
catioi: as is the case in Egypt and Jordan.

The coumries in Group 3 (the Gulf states) fo-
cused more on reinforcing educational structur-
es (Kuwait, United Arab Emrates), extending
primary education (Saudi Arabia and Oman), na-
| tionalizing the staffing of education and improv-
ing the quality of teaching.

The Group 4 countries, given the unfavour-
able context, were primarily concerned with
maimntaining the enrolment rates they had al-
ready achieved in primary education, developing

technical education training teachers and ad-
ministrators and continuing with their efforts to
bring down unit costs. However, recent reports
on primaty education do not justify optimism.
The combined impact of economic and financial
difficulties coupled with political instability con-
stitute a serious threat to the progress made so
far. In fact, primary education is no longer hold-
ing firm as a defence against illiteracy. The de-
cline in enrolment in Sudan and Somalia is crit-
ical.

Other countries which have not wholly con-
solidated their progress in this ficld are also ex-
posed to this kind of difficulty. Given the relative
inadequacy of their resources, the extent 10
which Morocco, Egypt and the Syrian Arab Re-
public are able to cope with the crisis will consti-
tute a test of how soiid their administration is
and how far attitudes have changed, measured in
terms of determination to hold on to the progress
that has been made for the danger of a return to
the past is not to be discounted.

In general terms the problems facing Arab
countries as a whole may be classified under two
headings: (a) problems generated by the rapid

‘TasL¥ 2. Gross and net enrotment rates by
cducational level in the Arab Siates
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not to say explosive (Algeria and Saudi Arabia)
growth of the education system, insufficient co-
ordination of the different factors of educational
production and ill-adapted teaching; and (b)
problems related to the internal and external ef-
ficiency and performance of the system and its
adaptation to the requirements of development.

Problems in the first category are generally
casy to identify and their solution is essentially a
matter of finance, for example, the reform of vo-
cational training in Tunisia or Kuwait, the re-
form of secondary curricula to include new con-
cepts (population, health and nutrition) in
Morocco, Egypt and Sudan, improved primary-
teacher training in Morocco, the Yemen Arab
Republic and the Syrian Arab Republic the
shortage or poor state of secondary-school prem-
ises in Egypt, the relatively low pay levels in Ku-
wait and Saudi Arabia, the difficulty of recruiting
primary teachers in rural Morocco, and so on.

The more structural problems, however, ne-
cessitate mcre radical reforms such as the adop-
tion of basic education, the restructuring of tech-
nical education and vocationa! training, the
decomparumentation and diversification of types
of sccondary education and the policy of broad-
ening higher education, greater exposure to the
private sector, etc.

As a guide to the general level let us 1ake stu-
dent/teacher ratios and failure rates - for both of
which some data are available. The reduction in
the student/teacher ratio is significant in Groups
1, 2 and 3 (except Oman). In the first two groups
the number of students per teacher ranges from
2510 30 and is therefore close to the average for

Tast v 3. Secondary education in the Arab States.
percentage breakdown by type
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the developing countries (29). In Group 3 (Gulf
states) it is similar to that for the developed coun-
tries (19). In countries in Group 4 the situation is
deteriorating rapidly (Mauritania, Djibouti and
Yemen Arab Republic): in ten years the figure
has risen from around 35 to 45-50.

In 1988 the rate of students having to repeat a
class fell in total but remained high in Tunisia,
Morocco and Iraq (about 20 per cent) and to a
lesser extent in Oman and Saudi Arabia (12 per
cent), Qatar (10 -per cent), Mauritania (15 per
cent) and the Yemen Arab Republic (17 per
cent). The figure in Egypt, however, was excel-
lent in spite of a poor student/teacher ratio and
good in Jordan, Kuwait and the Syrian Arab Re-
public. Elsewhere only Tunisia still had a stu-
dent/teacher ratic over 30 whereas Somalia was
the only country in Group 4 to have a ratio below
30. However, the situation may have got far
worse sinice that time.

‘TaBL¥ 4. Esumated public educational expenditure
in the Arab States '

Year GNT ) 'er vapita (Y [ndes

1975
1980

61 -
1 T o0
148

The profile of educational
management

THE DEVELOPMENT AND GROWTU
OF FODUCATIONAL MANAGEMENT

Modern public management is a recent devel-
opment an all the Arab countries except for
Iigypt and often dates from the colonial period.
Admuistiative structutes were patterned on an
authoritarian and centralized model and their
hallmark was the efficiency with which they op-
crated. Indeed they were invested with modern
governmental functions.
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Colomal administrations, however, did not
expand sutficiently and the systems inherited by
the newly independent Arab states suffered from
the following basic ills: lack of co-ordination, a
field of action confined to socio-political control
and the lack of a specific icent:ay (particularly in

the Maghreb countries). "t he development of
* public management was therefore one of the ma-
jor problems that the independent Arab coun-
: tries had to grapple with.

On independence it was thus necessary 10 re-
lease the forces of development and to organize
i the transfer of responsibility for administration
the sovereign state. That administration needed
a project and a mission. Its project was the exten-
i sion of is field of authority 1o the under-adminis-

teted national territory and its mission was o ex-
* pand the public sector.

[ducation was one of the areas that received
¢ priority. Urgent problems of access to education
y and the provision of stafl and premises became
. imperative in the face of the strong demand,
heightened by ambitious industrialization and
i economic and social development plans.

tlowever, expansion of the education sector
between 1950 and 1980 progressed at different
~rates 1n the subregions. The Near Eastern coun-

tries were the first 10 experience it in the early

1950s. Close behind came the Maghreb and Gulf

. states in the 1960s and 1970s. The Group 4 |

_ countries set out on the same road at the same
ume but with less ample resources.

‘ The expansion was both cause and etfect of !
the qualitauve change in the concepiion and im-

" plementation of educattonal policy. T'he most

significant point here is that the change repre- !
sented the transition from élitist to popular edu-
cation with development as its objective.
Expansion projects introduced by education i
ministers were quickly overtaken by the vigorous
growth in demand which had to be met as far as
it could be in inadequate facilities, using expe- |
dients like double or even triple occupancy, .
higher student-teacher ratios, etc. But it quickly
became apparent that this expansion was accom- |
panied by regional and social imbalances and. in |
most cases, quality suffered.

PRESENT EDUCATIONAL STRUCIURFS

Formal education

Most Arab countries set about reorganizing theu
education systems in the 1960s and 1970s. T'hev
often adopted the 6~3-3 division except for l.c-
banon and Morocco which chose 3-4-3. Some
reorganization has been taking place since the
carly 1980s, cach system seeking its own internal .
equilibrium consistent with its past and specific |
demographic and cultural identity.

Current concerns in most Arah countries fo-
cus on a twofold ebjective: the uriversalization ]
of primary education and access for primary- |

* school leavers 1o the various types of secondary
' education.

As regards compulsory education, most Arab
countries have tended 1o establish this by legisla-
tion. the period being six 10 seven years in some

fantt & Fsumated number (mulhons) of temale students and pereentage of total students by level of

education
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(Irag, Sudan, United Arab Emirates, Mauritania
and the Syrian Arab Republic and nine in others
(Algeria, Jordan, Bahrain, Kuwait, Egypt and
Morocco).

However, compulso.y primary education has
nut been institutionalized in every Arab country,
Some (Qatar and Lebanon) have very largely
succeeded in establishing primary and secondary
education without making enrolment compulso-
ry while others (Sudan, Mauritania, Yemen Arab
Republic and Saudi Arabia) have not du.:e so for
a variety of reasons specific to the countries con-
cernsd.

Making school compulsory, however, does
not always mean that the problems of access to
education have been overcome or that capacities
are sufficient; it is more the statement of an ob-
jective towards which the action of the author-
ities has to strive, witness the fact that, in some
countries (Egypt, Morocco, Sudan and Yemen
Arab Republic, certain social categories under a
combination of various socio-economic or ge-
ographical handicaps are excluded from the
education system altogether.

Another poirt is that the trend towards pro-
longing the period of compulsory schooling has
been accompanied by the wish for greater rele-
vance to socio-economic requirements in what is
taught. Education focused on practical aspacts
thus scemed to be the answer to the problem of
finding work for voung people leaving school at
the end of the primary level. Countries that have
put this principle into etfect (Algena, Libyan
Arab Jamahariva, Jordan, Somalia, Morocco,

Democratirc Yemen, Kuwait and Tunisia) be- !

lieve that it provides a solid basis of knowledge

Antoine M.
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for all students prior to reaching working age
(15).

Varyingly systematic attempts at reforming
education content have been made in some
countries, for example the introduction of pop-
ulation regjects in secondary education in Tu-
nisia, Sudan, Egypt, Yemen Arab Republic and

health and nutrition regjects as in Morocco,
Egypt and Sudan.

All these reforms seem to be based on a phi-
losophy that is closely related to the problems of
economic and social development in the coun-
tries concerned. No detailed review of how they
have fared, however, has vet been undertaken.

Non-formal education

To_a large extent non-formal education in the
Arab countries means adult education. There is
the adult literacy campaign in jts traditional and
functional forms and a very wide range of pro-
jects like the integrated rural development pro-
grammes tn the Yemen Arab Republic, family
planning in Sudan, community development,
vouth activities, social service, etc. There is also
vocational training (or domestic science in some
countries) including the basic education of the
rural population. The target population is the
i over-fifteens living :n both urban and rural arcas.

The meaning of *adult’ in this context is very
1 flexible. In actual tact adult programmes often
admit children over 9 if they are no longer at-
tending school. The remarkable thing here 1s
the variety of the bodies involved. They may be
* classed under three main headings: (a) profes-

TABLE 6. Total enrolment, fenale ¢ntolment and teaching staff by educational level

ol enretments

Level — oo
1980 1987
Pnman 1.4 164
Secondary [s2 2
Higher 163 2an
Toiat 132 184

‘Total temale entalmeni Tea himg st

1980 1957 1980 1987
134 144 [RE) 1y

168 281 1nd 29X

176 297 170 279

141 210 144 AR

Morocco or the teaching of environmental, ;
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: stonal institutions hke the unions (for traiming
“ndustniai and agricultural workers and govern-
i ment service statf, and training in activities for
. women, and crafts and household activities); (b)
cultural institutions; and (c¢) socio-cultural and
- $POrts iNsULULons.
I'here were some 6,000 such institutions 1n
' 1984, about two-thirds of them governmental.
* one-dfth private and the remainder mixed pub-
i lic/pinvate. Three-fifths of them were education-
- al, one-fifth vocational and the remainder culwar-
al and social.

I'he main value of these bodies is that they
_formn a platform for launching into other types of
" non-formal education, such as adult education,
. cultural guidance, vocational trzining and fur-

ther education,

Non-formal vocational training is still mar-
ginal, netfective and deminated by the formal
educauorn establishments whereas its original
putpuse was, precisely, o fill the gaps left by for-
mal education in terms of its response to the re-

" guiremenis of the working world.

FFurther or continuous traming was originally
tocused on primary and secondars teacher train-
ing. The idea of vocauonal training as under-
stood in the developed countries is new to the
Atab countries Its first beginnings to back to the
19705 and 1t 1s only recently that any kind of phi-
losophi i the, area has begun to hecome clearin

_certain counties (Morocco, Egypt. Alperia, the
Svin Arab Republic and Saudi Arabia). In spite

of evervthing: in general; resources and numbers !

s olved n the non-farmal sector are verv sien-
der

THrrerac

N ESCOs most tecent estiniates (1990) for ilhi-
eriey dre daunting, varying fiom 20 per cent of

the over-ifteens m Lebanon and Jordan to 76

pel - ent i Somalia, 73 per centm Sudan and 66
per cent i Maontania and the Yemen Arab Re-
puble | the average beng 49 per cent

Protec tions for the number of illiterates tore-

. . -~ [ . .
see an eredse from 61 mullion m 1990 10 72 mil- ¢ for operational purposes (analysis, diagnosis and

| . . X .
* the organization and implementation of plans of
terms the rate will account tor most of thas fig- °

hon e the vear 20000 Although in percentage

. ure. Two-thirds of illiterates are concentrated in
. IZgvpt, Sudan, Morocco and Algeria. The follow-

ing comments may be made about the different

; subregions over the recent period.

FFor the Maghreb countries the illiteracy rate

"1s similar in the Libyan Arab Jamahariva and
i Tunisia. Algerta has a midway position (42 pei

cent) whereas Morocco is lagging behind in this

" field (S0 per cent).

Progress has been made in practically all the
Near Eastern countries, certainly in Egypt’s case

1 but above all in Iraq, the Svrian Arab Republic

and Jordan. Lebanon and Jordan are clearly bet-

i ter than the average for the group whereas the

rate of improvement in Egypt seems to be slow-

i ing down.

The Gu!f states have a similar average (be-

; tween 22 per cent for Bahrain and 37 per cent
! for Saudi Arabia). The illiteracy situation scems

to be more or less stationary except in Saudi
Arabia where it continues to improve. Possibly
these countries are up against a barrier of soci-

- ological resistance as would seem to be suggest-
i ed by the unchanging illiteracy rate among
women.

The figures for the countries in Group 4 are
criuical. A national campaign for the eradication
ot 1lliteracy has been launched in the Yemen

i Arab Republic but results do not come up 1o ex-
1 pectations. The situation in Mauruania would

appear to be improving siightly but that in Soma-

lia and Sudan is serious given the deterioration !

in primary education over the last ten years.

It also has to be pointed out that the some- |

times rapid decline in the illiteracy rate in some

Arab countries is partly due to higher enrolment

among the over-fifteens than in the past.

Lastly, even 1f we assume that there is effec-

tive regional co-operation, that the political will |

to tackle the problem ¢xists and that the piob- '

lems of financing and mobilizing human and

physical resources are resolved (which is not the

case at the moment), putting into etfect a plan to

“eradicate dlliteracy will have w cope with the

majot problem of the availability of reliable data .

acuon).
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THE ORGANIZATION OF EDUCATIONAL
MANAGEMENT SERVICES

Attempts at decentralization

Education authorities in the Arab countries are
still, for the most part, highly centralized, mir-
roring in this respect their general political sys-
tems. In fact most Arab countries are still at the
construction stage in the development of gov-
ernmental powers. The principle of territorial
and national unity, sometimes written into their
constitutions, takes precedence over all others.
Objective factors favouring centralization are
still very powerful: the need for political and eco-
nomic integration, ideological diversity, geo-
graphical and ethnic differences and regional
disparities. The state is also the guarantor of a
certain social cohesion through various func-
tions it assumes. It addition there is a certain
centralizing tradition in the Near East (Egypt,
Iraq and the Syrian Ara¥; Republic). There is no
historical background for the organization of
federal-type powers, and independence of au-
thority at the local level is associated in the col-
lective conscience with periods of weakness or
even decadence in the central authority. So the
idea of decentralizing administrative power is ve-
ry recent.

Genecrally speaking, education is managed at
two levels - central and local (or provincial).
Where there is a regional government (as in Su-

dan) or the contours of an economic region ar¢ ;

taking shape, a third ‘regional’ level is arising. In
this case the region anticipates, so to speak, a fu-
ture ecconomic unit. This applies in the case of
Morocco, Tunisia, Algeria and perhaps Jordun
as well.

But most countries operate on the central/
provincial model, tempered by a blend of de-
concentration and decentralization. Administra-
i tve reform is primarily designed to nioderare the
excesses of centratization by lightening the bui-
den on the central administration and delegating
powers to the local offices. This is the case in

Sudan, Ligypt, Algeria and Morocco,

C(Svtan
i Lgypt, lraq, cte.). This situation has changed
: slightly, at least in certain countries where the
Saudi Arabia, lraq, the Svrian Arab Republic, *

All in all, significant advances have been
made in the reorganization of education author-
ities. ‘The work done over the last ten years on
designing structures and legislating for, regulat-
ing and setting in place those structures has been
very considerable. The principle of delegation
has been accepted everywhere. Its practical ap-

- plicauon, however is stll in the early stages and

has yet to be consolidated in practice.

Also, the territorial structures still have 10 be
defined and clarified. However, the predominant
model for relations is that of hegemony and cen-
tral control. In no country does the region or
province yet have its own tax-raised income on
any scale (local taxes for example). This lack of a
specific financtal basis for a region or province is

a hindrance 10 decentralization

What is more, the majority of administrative
reforms are handed out by the centre. They do
not necessarily correspond to a crystallization of
aspirations or local awareness. Experience shows
that habits of guardianship and the assumption
(or non-assumption) of problems by the central
administration are in most cases an obstacle 10
decentralized management particularly where
those governed (after decades or even centuries
of centralism) finally have the automatic reac-
tion that the administration does not depend on
themy, still less belong to them. It is difficult to
sce how, in that case a regional counterweight to
the central authority could develop and operate

- n the short term,

Greater exposure to the private sector

. T'he relauvely nunor importance of the private

sector in the education svstems of the Arab
countries, except for the Libvan Arab Jamahari-
va, is as much due 1o the legacy of past history as
to events in the 1950s and 1960s. In the 1960s
and 1970s for example; the prevailing trend was
primarily to consolidate official education and
standardize and nauonalize private educanon
Arab  Republie,

Motoceo,  Tunisia,

private sector has been called upon to play a
greater part. This has taken the form ot speaial-
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ized departments set up by the education author-
ity to make the most of the potential of this sec-
tor in educational planning and the framing of
policy. The desire 10 have codes of law for pri-
vale investment in education is enlightening
(Egypt and Jordan). In a general way, the offi-
cials responsible for public administration are
beginning to recognize the limits to wtich pub-
lic education may be expanded and are "herefore
gradually conceding a greater role for tlie private
sector at all levels.

While it is true that the share of the private
sector 1n primary education is still rr arginal, it is
predominant practically everywhere in pre-
school education in its religious (Coranic) or
modern form. It is significant at the upper-scc-
ondary level in countries where comjulsory edu-
cation is confined 10 the primary le "el. It is cer-
tainly not insignificant at the secon.ary level and
could soon make its appearance in higher educa-
tion.

Apart from Lebanon, an extreme case with a
majority private sector, the countries most com-
mitted 1o this approach seem to be Morocco, Jor-
dan. the Gulf states and Egypt. Conversely, Iraq,
the Syrian Arab Republic and perhaps Algeria
appear. ai the moment, to be offering the most
resistance. The fee-paying private sector ac-

gamzations. Its licensing, operation and curtic-

- ula are strictly monitored.

In conclusion, even if primary cducation stili

! remains the prerogative or even monopoly of the

: central governments, the latter have every in- |
tention of authorizing the private sector ~ or '
i even encouraging it through tax or other finan- |
cial incentives - 10 play its part in achieving na-

tional objectives while sull exercising their con-

- trol over the content of cducation, financial

of teaching.

per cent of enrolment. Its i
sponsors are private individuals and popular or-

ADMINISTRATION, REFORMS AND TRAINING

The management of education operates in a

general administrative context and tts reform

therefore partly depends on that of the system as
awhole, which is both an active agent and some-
thing 1o be striven for, mastery of which secures
power over the socio-economic and cultural life
of the country. Any reform of the administration
thercfore presupposes a measure of pelitical will.

Unfortunately the context of political and ec-
onomic instability has not been conducive in
most countrics to large-scale administrauve re-
form. The first priority was 1o manage what ex- |
isted, which seems 1o suggest that administrative
reform was not a priority. Even so, the back-
ground of crisis promp.ed and developed varving
reactions. In spite of this lack of clarity. it is pos-
sible to identify a number of attitudes varying ¢
with period and country: !

The maintenance of the status quo, that is, hes-
itation or refusal 1o take decisions, generally
implying no change in educational structures
and policies.

Crisis management, that is, budget cuts (no
more recruitment or employment of gradu-
ales), cuts in investment, rationalization and |
revision of the operation of the education sys-
tem where this has a direct financial impact. |

. . . N
| Review of parts of the system structures if this °

brings indirect operational or investment ‘
economies {changing the number of vears of
compulsory education, reducing the number ;
of repeaters, encouraging the private sector or |
recoursce to outside assistance) or improves ad- |
ministralive methods (computerized manage-
ment, data systems).

i Oversimplifying, it may be said that although ‘

i the Gulf countries were able to absorb the effects
conditions of access and exercise of the function

of the crisis at the level of the functioming of -

! their education systems, the external context

tended to favour a certain structural inertia ex-
cept perhaps in Saudi Arabia whete the system

; continued to expand. The Maghreb states were

also able 1o introduce certain reforms (basic edu-

i cation, decentralization) in spite of the crisis.

They now need 1o be consolidated. In-depth

5o
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i structural reforms have been more ditlicult 1o
achieve in the Near East and management of the
crisis and the short-term situation took priority.
The countries in Group 4 are still in the throes
of the crisis and any large-scale reform there
would seem impossible.

None of these reforms has really overturned
the internal power relations between adminis-
trations and traditional value systems. FFor exam-
ple, argument and discussion have continued

sponsibility.
Above all, the characteristic feature of educa-
tion authorities has continued to be their bu-

tion.

the Near Eastern countries and Sudan in partic-
ular have also done nothing but worsen the sit-
uation and given the mechanisms of inefficiency
and emigration a stronger hold.

by the lack of importance attached to the in-
service training of administrators; the principles
of management, effectiveness, efficiency, plan-
ning, rationalization of decisions and evaluation
; are still rarely applied.

|
|
|
]
|
!

Educational planning

DEVFLOPMENT AND GROWTH
OF PLANNING STRUCTURES

Although the concept of planning was new and
motivating in the early 1960s, its introduction

did not take place everywhere at the same time

and in the same manner. Its development, too,
varied from country to country. Generally speak-
ing, the Near Eastern and Maghreb counties
went in for planning at an carlier date and 1o o

came into being because of the coexistence of a
' number of favourable circumstances: the vigor-
ous growth of the education sector, the political

practically everywhere to be in terms of hierar- |
chy and functions rather than activity and re-

reaucracy and excessive formalism, whose rigid |
procedures paralyse initiative and obstruct ac- |

Low rates of pay for administrative officials in :

Administrative formalism is further amplified |

Gennaout

will to opt for planning, the wish of United Na-
tions organizations to promote planning in na-

! tional administrations and, lastly, the availability

of qualified staff, generally statisticians and econ-
omists.

In the Gulf countries, planning was intro-
duced only later and its structures developed at
the same time as the education system itself.
{.astly, in the Group 4 countries, educational
planning made a timid encry in the 1970s and
1980s, particularly with the surge forward in pri-
mary and secondary education.

Planning structures

RESPONSIBILITY FOR PLANNING
DEPARTMENTS

" There are two models for the way in which edu-

cation planning departments are attached to the
ministry for national education. In the first, the
planning units are directly responsible to the
minister (Saudi Arabia and lraq) and in the sec-
and they come under the authority of the secre-

! tary-general of the ministry (Algeria, Tunisia,

Egypt, Morocco, United Arab Emirates, Yemen

' Arab Republic). Direct responsibility to the min-

ister himself may demonstrate the authorities’

i wish to attach special importance to the position

and thus assert its importance in relation to the

- other departments in the ministry. In such a i
: case, the planning function would be seen as a
i policy-making aid.

The second model is more traditional and

. may mean that the department is already well in-

tegrated in the regular day-to-day work and has
carved out 1ts role and place in the svstem.

‘The planning department’s internal structur-
s are most usually in the form of a ministerial

! directorate with 1ts own statistics, rescarch and

sometimes enforcement sections. The planning

! function may alsa be perforimed by a directorate -
- wider extent. The first planning units there

responstible for technical affaws (Yemen Arab
Republic), financial and administrative affairs
(Kuwait, United Arab Emirates) or international
relations (Sudan). The ditferences 1 the rights
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. and duties of speafic planning departments are
: not always meaningful, being more the expres-
- ston of short-lived changes and/or the interplay
of influence and power between government of-
_ticaals than of a given argantzational doctrine.

The co-ordination of planning acuviies

in spite of the ditfering degrees of development

of planning departments in Arab countries there

seem to be practical similarities in the way they
operate. For example:

The Maghreb and Near Eastern countries are
similar in the internal ce-ordination of their
work,

- The planning directorate in Morocco co-ordi-

" nates the planning activities of central and ex-

¢ ternal offices. It also maintains links with the
other educational and administrative directo-
rates and is the channel of communication
with the planning and finance ministries.

In the Syrian Arab Republic, the plannt g de-
partment co-ordinates the preparatory work
for the educational plan, which is carried out
on its instructions by the different 1ypes and

- levels of education and teacher training.

" Besides its role of direction and co-ordination,
the planning department in Kuwait seems to
be particularly invoived in relations with the
consultative bodics of the education and plan-
ning ministrics

1n Sudan, on the other hand, the only planning
in existence at the moment is for higher edu-
cauon.

In all countries there are other institutions out-

side the education munistry and various advisory

bodies involved to varying degrees in the plan- -

ning and management of educauon.

‘The logical sequence of
the process and its different stages

In alt the Arab count es the planning process
Cseems to take the fotlowing logical sequence.
- The starthne v an analysis of the situation of

mographic and statistical data are then consid-
cred and enrolment projections made by age
group and/or region. Then comes the compari-
son with socio-cconomic data so that all the sec-
toral employment requirements implicit m the
economic and social development planning fore-
casts can be taken into account in setting the tar-
gets for the education system. Forecasting hu-
man resource nceds still scems to be a dithcult
task for many Arab countries because of the poor
quality of the data available, the inadequacy of
the calculations and the lack of realism in the
planning goals. The use of projection techniques
is common, cnabling targets and projections 10
be matched.

Once the draft plan is approved by the policy-
makers the implementation process begins. In
most cases the plan is broken down into annual
part-plans. generally used as a framework for an-
nual budgets. This is rarely an in-depth activity
and the relationship between plan and budget is
often very loose,

In theory, the variaus units in the education
ministry take part in drawing up the plan and
there is a specific executive organ for each of its
individual parts. Some missions call for ca-oper-
ation between a number of inter- and intra-mun-
isterial bodies in the administration.

Implementation differs from country to coun-
try. Some, such as Saudi Arabw and Kuwait,
have separate units to monitor implementation
whereas others, like Algeria, the Svrian Arab Re-

177

public, Egvpt and Iraq, make the execuuve de-

partments responsible. The strictness of this en-
forcement activity may indicate how mandatory
the plan is.

Assessment 1s generally teft until the plan has

. oeen implemented. 1t 1s used as a bass for the

drafting of the next plan and covers both quant-
1atve and qualitative aspects to varying degrees.
The extent to which tesources and objecuves
have been matched is also brought out.

It would not, however, seem that assessment is
1 systematie or suthaently thotough operation
On the contrary, the requests for evaluaton made
to the international agencies by the Arab coun-
tries suggest that it is not performed m a sitis-

* education in the base vear for the new plan. De- ! factory manner. In practice, too, countries dhifer

1uu




in the depth to which they take the different edu- i to the countries in the region. Lastly, use of
! long-range forecasting is very limited.

cational planning and management functions.

Some Gulf states, for example, see and prac-
tise planning as a technique for the collection
and processing of data and the implementation
of projects. The intervening analytical stages are
regarded as less important, so that the decision-
making function does not appear 1o be derived
from the planning process but imposed from
outside.

In another approach (in the Syrian Arab Re-
public for example) the analytical function {from
formulation 10 management analysis) is more
highly developed, implying that planning is
more highly institutionalized. The integration of
the decision-making function suggests that cer-
tain decisions of varying importance are taken in
the light of the planning process.

Educational planning techniques

Econometric techniques used for educational
planning are relatively elementary and only pri-
mary eflects are generally taken into account.
Cost-benefit analysis is rarely used.

A certain confusion is also apparent on the
subject of educational investment. The idea of
human capital is mentioned but rarely elaborat-
ed upon. Sometimes the proclaimed resolve 1o
rationalize educational investment and expendi-
ture fails to have any effect because of the in-
comprchension between educationists and plan-
ners due to the almost invariable prevalence of
the attitude that education must not be influen-
ced by economic considerations.

The most widesptead techniques are those of
quantitative projection. Past trends are extrapo-
lated with certain adjustments or modifications.
Countries where planning is now part of the cul-
ture (e.g. Egypt and Morocco) somietimes, and to
a himited extent, use sophisticated statstical
techniques and simulation models.

To our knowledge, no specific sectoral madel
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Old planning problems
and new responsibilities

By intensifying the factors of instability, the eco-
nomic crisis is changing the basic data. Planning
has to prcduce beuter results with the same re-
sources or aim at the same targets with reduced
resources. These new constraints affect most
Arab countries regardk s of thetr resource en-
dowment.

But better management requires better train-
ing and a b.uter information system. So govern-
ment se'vices need qualified and properly
trained :nanagers. These new constraints impose
new req-tirements for the training of senior edu-
cational planning staff in management, evalua-
tion, budget control, etc. Administration also
need data designed and organized in relation to
the evaluation, efficiency and outnut objectives
that are proposed. Unfortunately, today’s infor-
mation systems in the Arab countries are geared
more to the needs of quantitat.ve expansion and
are sometimes ill-adapted 10 the functions re-
quired for the svstematic control of the efficiency
with which educational factors of production are
used. Hence the ne=d to produce new data for
the requirements and situation of each country.
Particular needs, especially for the countries
hardest hit by austerity, are to devise and set up
indicators for evaluation and short-termy man-
agement functions and to train admunistrators in
their use.

To sum up, ti:crefore, the need for autonomy
as well as the need for consultation and agree-
ment are the new factors that planning has to ad-
just and respond to in the Arab world. Unfortu-
nately, attntudes and thinking on this subject in

~the Arab countries seem to us to fall short of as-

exists for educational development in the Arab ¢
countries. EIPDAS is apparently looking for a ¢

tlexible educational model that could be applied

¢ pirations.
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‘l The training of officials responsible
: tor planmng and admlmstrauon
i

UNDERESTIMATED TRAINING RIQL'IR}-MPN'I'S

< It is clear from the UNEDBAS survey that the
number of senior statl with planning responsib-
ilities is very low, that most siaff have no initial
', qualifications and that the number of specialists
! with degrees in educational planning is very
" small. This low percentage of qualified and spe-
ciahized statf (about 25 per cent) is probably otfset
by the use of technical assistance where possible
or by the further traimng of officials. In the
main. iitial training is given by the universities,

tries or 1n public management institutions,

‘The above information about the traiming of
planning staff’ in fact covers only a certain pro-
portion of the stall engaged in planning activ-
“ttes. 'T'o these must be added the officials in the
" departmental services and educational-planning
units in the other ministries concerned (higher
- education, culture, etc.). Mention should alse be
made of the planning units for specialized edu-
catton which are often the responsibility of tech-
. nical nunistries (industry,
*warks, health, defence) which manage certain
institutes or training centres. The population of
planning staif thus far exceeds the few hundred
oflicials covered by the survey.

It needs to be pointed out that the Arab edu-
catton systems® potential for e::pansion is by no
means exhausted. Six or seven of these countries
now have universal primary edacation, but for
~most of them this goal is a long way off. The
Cscope for expansion s still  considerable mn
" Lgypt, Saudi Arabia, Oman, tac¢ two Yemens,
© Sudan, Somalia and Mauritania, Potential exists
i general and also technical secondary educa-
ton [ asth, improved quality would not neces-
“sanly mean an increase in adnimistrauve and
teaching stafl. What is more, if the Regional Pro-
gramme the Universalization of Primary
Educanon and the Eradication of 1literacy (also
called the Magor Proiect), launched by UNIES-

0[

while further uaining is provided in the minis-

agriculture, public ;

CQOin 1989, is applied 1t will necessarily bring an
increase in planning and management work,
particutarly in the non-formal sector, and will
therefore create more demand for planners and
administrators.

In short, improving the quality of education,
universalization of basic education, the eradica-
tion of illiteracy, and greater control over the de-
velopment of education by management and
planning are all factors that could be the source
of potential growth in the adnumstration and
planning sector.

INSUFFICIENT RFGIONAL TRAINING CATACITY
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‘T'urning now to the supply side of the training of
planners and administrators at the regiowal level :

! it can be seen that the training siructures are of

several kinds:
The education system’s sccondary teachers, in-

spectors and administrators are trained by the
universities. In the main, the training given is .
initial theoretical training, but further training |

courses in administration have been devel-

oped. The university tradition for the training
of senior statf is predominant in the Near East- |

ern and Gulf states.

Administrative training institutes and organiza- |

tions for public service statf are of recent ori- |

gin (Jordan, Morocco, Saudi Arabia, lrag and
Algeria). They provide both intial and further
training.

Planning institutes generally otfer both annual
programmes and further training cowses for
officials already in jobs. 'Their sphere 1s eco-
nomiic and social planning as a whole, educa-

tional planning being just one option. Only !

minor importance is therefore attached ta this |

subject.

‘The education, higher education and planming
ministries all provide further traming for edu-
catton adnunistrators (the United Arab Foar-
ates, Bahrain, the Svnan Arab Republic, Qatat

and Kuwait) and planners (Sudan, the United

Arab Emirates, Jordan, the Syrian Arab Re

public, Irag, Qatar and Kuwan). It 1s tue that,

1¢

o
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up to now these tnstitutions have met part of
the training needs for planners in the educa-
tion ministries of the countries concerned but
the number of education planners and admin-
istrators that they have trained is very small.
This insufficient coverage of 1equirements
suggests that some of the training demand is
met outside the country. The shortage of qual-
ified senior stafl would appear to be a major
cause of the Arab countrnies’ weakness in the
educational planning field.

The prospects for regional
co-operation in educational
management and planning

THE ACTIVITIES OF UNFSCO RFGUONA]
STRUCTURES

When EIPDAS was set up by UNESCO 1n 1979
it was part of an amibitious scheme, one object of
which was to modernize the admimstration of
education and to develop a regional network for
the exchange of experience in the ficld of educa-
tion and training.

From the outset, EIPDAS set itself the task of
i being the link between Arab national and sub-
regional educational establishments, spurring
countries to set up their own co-ordination cen-
tres so as to form a regional network for the ex-
change of information, and uself joining a world
exchange network, thus forging the remaining
link in the national-regional imernational
chain.

But the task of running and supervising na-
tional and regional institutions is clearly 1mpos-
sible given the kind of human and matetial re-
sources currently assigned 1o it Scrutiny of the
preposed EIPDAS plan of action for the period

1989-92, parucularly in the adminstravon and
i plantung area, reveals the rap there s between
its ambitions and the resources available to
achicve them.

In fact, for the most part, EIPDAS activiues
(signing up correspondents at national and e

o

Gennaout

gional level, starting up the network, launching
case-studies, organizing national and regional
workshaops) are more in the way of preliminaries.
If it is 10 get beyond the stage of good intentions,
this structure will have 0 be given the resources
it needs for its activity 1o meet requirements in
terms of the spread and promotion of innovation,

In addition its activities will need to be more
closely harmionized with those of UNEDBAS so
that complementarity between UNESCO agen-
cies is effective and operational.

THE EMERGENCF Ol SUBREGIONAL
ORGANIZATIONS

| ALLECSO and ABEGS (the Arab Bureau of Edu-

cation for the Gulf states) - subregional office of |
the Gulf Co-operation Council -~ were both set |
up in the 1970s. The Islamic Educational, Scien- |
tific and Cultural Organization camie into being
m the 1980s. In 1987, the Maghreb countries i
(Morocco, Algeria and Tunisia, for their part,
agreed on a closer relationship that brought the
beginnings of co-operation in the education sec-
tor {intention to harmonize curricula, exchange
of teachers and information, joint educational re-
search, etc.), facilitated by the similarities in
their education systems. The Conference of ,
Heads of State of the countnies of the greater
Maghreb (including the L.ibyan Arab Jamahan-
va and Mauruania) in 1988 also proclaimed this
policy of subregional co-operation, In 1988 o,
the countries in the Arab Council of Co-oper-
ation (kigypt, Iraq, Jordan, and the Yemen Arab |
Republic also announced their intention to co-

i operate in the field of education.

Fhese specialized insututions are alreads, or
may become, active participants in co-operation

tand the promotion of cducational projects. In
i this way, new resources can be mobilized for spe-

cific education projects in the countues of the te-
gron




THE MAJOR PROJECT AND REGIONAL
CO-OPERATION

UNLESCO and ALLECSO activities have often
had the same objectives and in some fields; for
example, the organization of the last Ministerial
Conference in Abu Dhabi in November 1977,
the two have collaborated. That conference
adopted a set of recommendations concerning
the universalization of primary education, the
eradication of illiteracy, adult education and the
strengthening of administrative and planning
structures in the Arab countries.

These tecommendations were taken further
at the regionat tevel when the Exceptional
ALLECSO Congress (Khartoum 1978) adopted
the report entitted “Towards a Strategy of Rernio-
vation in Lducation Within the Context ol the

i Integrated Development of the Arab Nation’,
" whose implementation target date was set at

1995.

As things now stand, it seems that concrete
organization and planning problems are likely to
arise in the implementation of the Major Project.
T'he first has to do with the links of co-operation
and co-ordinatton betwe.a ALECSO and UN-

" ESCO regional projects in the same area and

with the same object. UNEDBAS and ALLCSO

- regional conferences and meetings held during
“the last ten vears have been consistently con-

cerned with the problems of primary education
and have been consistently concerned with the

- prablems in this area, first by ALECSO and later

by UNESCO.

I'he approach to the problem has also
changed with time moving from a strategy based
on primiry education to one embracing non-for-
mal education. More recently (in 1987) the prob-
lem has been viewed from the angle of global
ana co-ordinated strategies. Iiffering target
dates have also been propose-t: first 1990, then
t9us (by AL ECSO) and finally the vear 20001

- the Major Project.

These are indeed crucial projects for the Arab

. world But what, it may be asked, justities the op-
Cumism of thew authors?* The results of the sur-

vev presented atthe ALECSO Congress in Alex-
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andria in 1984 showed how great the gap 1s
between what is planned and what is achieved a
gap that has been read as a sign of serious differ-
ence in perception and interpretation of the ob-
jectives adopted by the countries concerned.
Above all, however, the feeling that arises 1s
that there are 100 many rather than too few re-
gional projects and that the shortfall is more in
the field of preparation and implementation.
The multiplicity of projects creates the danget of
duplication, rivalry and even divergence, all im-
plying additional costs impairing the efficiency
and credibiiity of the various regional bodies.
This has to be faced and it would therefore be
useful, before anvthing is done, 1o make sure of
the commiunent of the various national author-
ities in the light of their capacities and their real
resources. This is vital 1o the success of the Ma-
jor Project. Given the tact that this concerns a
population that 1s simtlai in ity socio-cconomic
and culwral characteristics, effort should per-
haps be concentrated on defining the objectives
of the national plans (which would 1ake account
of concrete implications at the nauonal level for
the year 2000) and then on looking for various
torms of subregional co-operation 1 this field

{Maghreb, Gulf states, etc.) which, at a later !

stage, would enable the various subregional
plans to be brought together in a relatively cred-
ible and realistic overall regional plan.

The second problem concerns the internat
coherence between the scale of this project, ex-

pressed in terms of quantitative and qualitative |

targets, and the subsequent proposals tor the

training of the implementing personnel (design-
ers, planners and mangers) and anvone eise con-
cetned.

Atthe admustratuve level, anitensive etfort
will be requited to acuvate and mobilize the in-
stitutions and organizations of every country
(technical ministries, the public sector, trade
unions and emplovers’ organizations, and socio-
cultural bodies, etc)) v will also be necessary
nstututionalize parucipation and deconcentia-
ton 1n order to mvolve lacal panicipants in the
project. Constderable management capacities
will also be called for in every country
cess of the Arab States” present potential e the

G4
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way of managers, regional and national planners,
administrators, heads of establishiment, counsel-
lors and other specialists - as will a very serious
planning exercise.

Gennaout

EXTREME SCENARIOS

- Against this backgiound, what are the prospects

i for education policies and systems? There are ;

Prospects for the future

Questions concerning the future of educational
planning are closely bound up with the socio-
economic future of the Arab countries. To try to
glimpse this future, we must accept the hazards
of linking together, in a reasonable dialectic, the
various levels (economic, political and cultural)

of the social dynamic. Here we shall simply for-
mulate a number of assumptions on which are-
ply might be based.

two possible extreme scenarios, both bound up
with the Major Project, depending on how the
situation develops in the Arab region.

In the first, the Major Project would prompt
forceful recognition of intra-regional interde-
pendence and the need for solidarity and a read-
iness to pick up the challenge. In that case it
would become the expression of a political will to
take Arab civilization a stage further by giving ab-
solute priority to the qualitative leap forward. The
Project would be the theatre of regional co-oper-
ation embracing the many countries that are stll
so far behind in this respect. This would be the |

- scenario of change. It would require broad con-
- sensus on the role and content of education. The

ASSUMPTIONS

condiitons applying 10 the creation and spread of

©innovation would be drastically but positively

i changed by the environment of co-operation. 1i-

Qil and gas currently form the main wealth of |
the Arab countries. During the present.decade,
oil prices mav be expected to tluctuate about an
average of $18 a barrel or to rise gradually to
$24-25 a barrel if growth in the developed coun-
tries is sustained. It is also reasonable to suppose
that the world, and Western Europe in partic-
ular, in spite of the changes in economic strategy
towards the [ast European countries, will con-
tinue to take vast quantities of Arab oil. On that
general assumption and with the emphasis var-
ying according to the different groups of coun-
trics, the Arab economies wiil avoid marginal-
ization and participate, some mote some less
actively, in the increase in growth generated by
the imminence of 1993 and the Single European

Market and the general trend ahieady evident to-
wards closer relations with Lastern Europe, pos-
sibly 1o the detriment of some parts of the Fhard
¢ World such as sub-Sahaan Aftica. Thus the wate
of economic growth - and growth i the 1e-
sources asssgned to social expenduure mcluding
education - could well outstiip that of the i
growth in population.

literacy would probably be overcome and primary

¢ education universalized by the year 2000.

Individual countries would also continue to
apply their own education policies designed to
enhance the quality of basic education, improve

teacher trzining, expand science teaching at sec-
I ondary and higher levels and develop research in

the universities, Co-operation in other fields (re-
search, curricula, ctc.) would also be easier to
promote in such ciicumstances. It would mean
that the rich countries would have 1o be pre-
pared to finance a large part of the Project,
whose implementation would also depend on
the participation of the Near Eastern and Magh-
reb countries in providing stafl.

The scenario representing the other extreme
would be the continuation of past trends: cling-
ing to a narrow nationalism with more concern
tor rhetoric than action. In fact. this scenario

S would be a tlight from reality given the cultural |
v and human mierdependence of the Arab coun-
Fnies. Itwould mean weak regional co-ordination

and co-operation, unequal development of edu-

I cation between and within subregions, consid-

 erable iliteracy even at the dawn of the third ¢




millennium, continuing obstacles t¢ universal
education, bottlenecks in technical education
and vocational training in many countrics and a
deterioration in higher education.

Other scenarios between these two extremes
are obviously possible, even probable, and could
operate ot alternate depending on the situation.
T'he possibilities thus range from the wholly un-
changed continuaton of past trends to overconi-
ing the inertia of the present and a new drive to-
wards an 1deal situation ot sorme combination of
the two. They clearly take no account of the
' storm-clouds menacing the peace and (irure of
the Middle East: a highly pessimistic scenario al-
lowing for the possibility of war would imply the
reversai of the considerable progress that has al-
ready been made and jeopardize, perhaps for a
very long time, the prospects for progress in edu-
cation in the Gulf and Near Eastern states.

!
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CONTEMPORARY ARAB PFRCEPTIONS
OF EDUCATIONAL PLANNING

What would become of Arab educational plan-
ning in all this? What new role would it be as-
signed? The truth is that there seems 1o be no
© agreement among Arab experts (except possibly
in the Maghreb) on the role of either the educa-
tiona! planner (as pracutioner and theorist) or
< educational planning (as a method of action or a
" system of knowledge).

F'or one school of thought, the place of the
planner in the decision-making circuit and the
eflective weight he carries with policy-makers,
government departments and civil society as a
- whole varies with how his mission is perceived,
tanging from that of a manager with a budget
that he has to spend in the best way possible fo
" that of the inventor of a future society with re-
sources at his command matching the projects in
view, via that of a strategist with limited freedom
ot acton i his field of activity.

1 his somewhat over-simplified definition
raises the question of the relevance of the plans
that are formulated and the role of the planner in
relation to policy-making, a relevance which is
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often questioned by Arab education specialists.
For them it is a source of frustration, to say noth-
ing of the misunderstanding, incomprehension
and even hostility that planning sometimes
arouses among administrators, educationists and
even the general public.

Arab planning has admiuedly experienced
failures in the past. Taking into account what
has been achieved, its imyact has not been con-
clusive by any mears JSelief in the value added it
can contribute has sl -unk for many actors on the
social scene. And y- its failures are more to be
ascribed to the wea. 1ess of its insitutionaliza-
tion, the fragmentary and routine nature of the
process and sometimes the lack of conviction
and resolve on the part of certain policy-makers
who are basically hostile to planning. Its inade-
quacies may be put under three headings.

The adwminstrative context

Planning has not always found the public service
favourable ground to take root «n, difficultics be-
ing excessive staff mobility and lack of motiva-
tion (ill-paid, ill-considered and ill-trained),
pressure from parallel authorities (pressure
groups and parties) and low credibility in gener-
al. With one thing thus leading inevitably 1o an-
other, the administration of education has accu-
mulated a large number of handicaps in many

countries (Syrian Arab Republic, l.ebanon, Su-
dan and Egypt).

The planning horizen

Because of the present world situation, the fact
that almost all technology is imported and the
incessant pressure of social demand, planning
horizons in many Arab countries are relatively
close compared with the time-scale of the learn-
ing peried. Planning has been more concerned
with short-term gains than looking to the future.
It now, therefore, needs to change 1o a kind of
planning that takes more account of time, un-
certinty, the reversibility of phenomena and the
| behaviour of members of society. This will re-
quire training in, and wide use of, forecasting
techniques as a systetnatic managenient method

at ali levels. including the decentralized offices.
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New or neglected areas

’lanning in the Arab countries needs to consider
certain tields that it has so far disregarded and
some new concerns arising out of social devel-
opment. In particular, it should think about: (a)
the organization of non-formal education in all
its forms and its linkages in various contexts with
formai education; (b) the meeting of manpower
requirements in the ‘non-formal’ sector, which
is growing in the present situation of crisis; (c)
private-sector projects, bearing in mind changes
in the population’s needs and aspirations and
this sector’s potential and capacity 1o meet them:
(d) the wish for independence of basic commu-
nities and regions and therefore the introduction
of procedures for communities and regions and
therefore the introduction of procedures for
communication and consultation to improve ef-
ficiency and achieve greater parity between pe-
riphery and centre; (e) the quickening pace of
urbanization and its implications for the content
of education; (f) adjustment to the environment:
{g) organization of the family and economic ac-
tivity; (h) the inter-Arab migration dimension;
and (i) certain specific problems which may arise
here or there such as biculturalism, already rec-
ognized or about 10 be recognized.

Beyond these concerns, the existence of the
Major Project throws down a challenge 1o re-
gional anq national planning, as we have seen,
and the sort of planning adopted will be influen-
ced by the scenario selected for putting the Pro-
ject into effect. The co-operation scenario would
lead 1o mechanisms for national and regional
link-up and co-ordination in the planning and
management fields, It would also require a large-
scale training strategy in those fields. The other
scenario would simply consolidate the present
isolation of national planning activiues, the lack
of any real regional planning and the inadequacy
of national and regional training policy.

Notes

1 This paper was prepared and presented prior to the uni
ficanon of the two Yemens on 22 May 1990 and obviously
before the Gulf War.

2 EJ-87/SENIOR OFFICIALS/S, June 1987,
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Imroductxon

It seems justified to begin this article by quoting
from a recent UNESCO report (UNESCO/
PROAPD, 198986, p. 1):

The buge area defined as UNESCO's Asia and Pa-
cific region, exiending as it does from Turkey in
the west 10 Samoa in the east and with naiional
populations that range from 150,000 to a bhillion -
is so culturally, demographically and economically
diverse that a survey of [education] . . . in it almost
defies imagination.

Cheng Ka Ming (Hong Kong). Scnior lecturer,
Department of Fducaton, Universuy of Hong
Kong; board member, Commonsealth Counetl for
Fducational Admunistraton; founding chatrman,
Hong Kony Council for Educational Admiumistration
Author of China’s Education on the Move (19907,
Planning Basic Education in China: Two Case
Studies in the Province of Liaoning ¢research re-
port for UNICEF, published by 1LEP).

On the one hand, there is China, with a pop- |
ulation of over 1,100 mitlion, and with a per cap-
ita GNP of $330 (World Bank, 1990). On the
other hand, there is Brunei, a country with a
population of around 240,000 but with a per cap-
ita income of $17,000. The region is also one
embracing many culures: the more visible being
the Confucian, Indian and Islamic culwres, plus
Australasia with its prevailing Western culwre.
Therefore, this article does not pretend that
there are trends that can be applied to all coun-
tries in this vast region. Nevertheless, hetero-
geneous as it is, the region does display certain
identifiable common attributes among countries
in their educational development.

Fconomlc background

In terms of economy, the region includes highly
industrialized countries, such as Japan, Australia
and New Zealand, the Newly Industriahzed
Iconomies (NIEs), for example, Hong Kong,
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Singapore and the Republic of Korea, the ad-
vanced developing countries (Thailand and Ma-
laysia), the less developed countries (including
China and India) and the small countries (main-
ly in the South Pacific).

Despite the wide range of economic systems
and the difference in levels of development, the
past decade has witnessed gencral progress in
most of the countries in the region. Between
1980 and 1988, the average GNP’ growth of the
developing Asian countries was 7 per cent per
annum, comparing favourably with the world
growth-rate of 3 per cent and less than 2 per cent
in developing countries in the same period
(Astan Development Bank, 1989, p. 2).

Among the countries, the NIEs, despite mi-
nor readjustments, experienced growth-rates of
10.7 per cent, 11.8 per cent and 9 per cent respec-
tively in the years 1986, 1937 and 1988. The
South-East Asian countries were also impressive
in rising from a growth-rate of 3.2 per cent n
1986 to 7.2 per cent in 1988, mainly attributable
to industrial growth. They are likely to challenge
the position of the NIEs. On the other hand, the
South Asian countries saw their impressive
growth of 7.8 per cent in 1988 mainly as a result
of the recovery in agricultural output. The most
noticeable growth was still China, with a rate of
11.2 per cent in 1988. The South Pacific coun-
tries also recovered from declines in previous
years (Asian Development Bank, 1989, p. 2).
The general healthy econorny underlies the vari-
ous national education reforms to which we shall
return later.

Human resources

A remarkable characteristic of the region is per-
haps the tradition of emphasis on human re-
sources. Such an emphasis had existed long be-
fore Western human-capital theories came 1nto
being. Itis perhaps attnibutable to the Contucian
and [ndian traditions in their broadest sense,
which place a high value on education. As1s ob-
served by the Asian Developmeit Bank (1989, p.
159):

Because Asia has developed these values over a
long period of time, their understanding is essen-
tial to an analysis of human resource development
in the region. These social values differ substan-
tially among Asian countries, but are as important
as formal and non-formal education in the devel-
opraent of attitudes toward work, saving and in-
vesiment.

Such values are commonly believed to have con-
tributed to the progress in many Asian countrics,
as is also perceived by the Asian Development
Bank (1989, p. 153):

An examination of the postwar cconomic records
of the countries classified as newly industrializing
economies (NIEs) and the more advanced South-
East Asian countries reveals that human capital
formation has been a crucial underlying factor in
these countries’ growth. Examination also shows
that education and skills became increasingly crit-
ical as these countries approached industrial matu-

i rity. ... Indeed, what spells the difference between

good and poor economic performance is the man-
ner 1n which human and physical capital and 1ech-
nology are organized. . .. Additionally, significant
progress in the task of reducing poverty can be
made by paying atiention 10 human resource de-
velopment and utilization, as was the case with the
more successful Asian ¢conomies.

This assertion is to some extent confirmed in
UNDP's Human Developrent Report (1990),
where in terms of HDI (human development in-
dicator), countries in the region often rank high-
er than they do in terms of GIDI”. This tradition
contributes to a general enthusiasm for educa-
tional development in many countries of the re-
gion. However, such enthusiasm is often offset
by population and employment problems.

POPULATION
The populaton of the region accounts for more i
than half of the world's population, and is likely !
to prow even larger. Table 1 pives a summary of
data available from twenty-six countries and ter- !
ritories 1n the region. It can be seen that the pop-
ulatton of the region will have almost doubled in
the four decades from 1960 to 2000. Poputation




Commonality among diversity.
a review of planning and admnustiation of education in Asia

Pairt 1 Populatian of Asta and the Pacific 1960-
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©is permancently on the policy agenda of many
governments i the region. In terms of educa-
non, the task of planming education to match
" population growth (or fluctuation) s understan-
~dably a ditlicult one.
However, diflerent countries show different
trends. 'he population growth-rate  remains
high in South Asia (2.3 per cent in 1980-85). In

~ South-East Asia, it declhines slowly (2.1 per cent.

19%0-%5) The growth-rate for the NIEs also
shows i dechne (1.6 per cent, 1980-83). in [ast
Asta. with the exception of China, a negative
growth-rate 15 likely to emerge (UNESCO/

PROADP, 19894, p. 2). [Hence, the pressure of

population growth is greater on less-developed

cauntries who are least equipped to tackle pop-
utations problems.

The overall school-age populanon (0-14)

* peaks 1 1990, his seems to hint that there will

be some teliet in the 1990s in terms of educauon

" expansion and mvestment. However, according

" to Umited Nauons projections, over 40 per cent

“ of the populauon of Afgbanistan, Bangladesh,

. Llamie Republic of Tran, Nepal, Lao People’s \

- Democtatic Republic, Pakistan and PPapua New
i Guies wilt be under 141 the 1990s. During the

same period. about one-third of the poputation
“of Bhutan, Fur, Indonesia, India, Malaysia,
i Myanmat, the Phitippines, Thailand and Viet
“Nam will be under 14 vears, There 1s a fore-

i
secable < m educational develapment due

. the disproportionate growth ol the school-age

population FPhisis not the case in the developed :

" countrics, such as Japan, Austalia and New
" Zealand, where only 20 per cent of the popula-
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‘tion will be under 14 in the 1990s (UNESCO/
" PROAP, 1989, p. 3).

2000

FMPLOYMENI
! In many of the developing countries n the re-
gion, education is meaningful only in the sense
that it leads to urban employment. In China and
" South Asia, two-thirds or more of the labour
" force is emploved in agriculture, This has a sig-
. nificantly negative etfect on educational devel-
i opment where education is still seen as irrele-
! vant 1o rural life. In South-East Asia, hall the
i labour force is agricultural; in LEast Asia, the agri-
i cultural component has dropped to much less
| than a half (Asian Development Bank, 1988, p.
81; sce also Table 2). In this context, the condi-
tions for educational development are more fa-
, vourable in East and South-East Asia.
Another element that atfects educauonal de-
! velopment is urban unemployment. Japan and
i the region’s NIEs have enjoyed fult or nearly full
' employment for the past two decades. There is
even somie degree of labour shortage in some |
countrics, though there are new signs of unem-
ployment among graduates in the Republic of
Korea (Kim and Thm, 1988). Among the South-
: Iiast Asian countries, Thailand has the best pro- |
. spects for full employment, though Malaysia
| came near to fult employment in 1984 (Asian
Development Bank, 1989, p. 156). All the other
countries seem to suffer from unemployment in
one wav or another, for very different causes. In
i Austratia and New Zealand, the causes of unem-
ployment are very similar to those in Western
Lurope where modern technology has reduced
domestic job opportunities in favour of countries
with more adaptable work-forces. In the devel-
oping countrics, unemployment is attributable.
1o the usual causes in the Third World: msufli-
: cient jobs in the modern sector, cconomic aus-
tenty, over-production of graduates and trained
workers, and so forth, In China, the new eco-
nomic polictes have created free job opportuni-
ties that were inconceivable in a planned econo-
my, but they have led to the emergence of

~ulU




TarLF 2. Composition of labour force (1965 and latest figure available)

Cheng Kar Ming

I'erventage of labour tarve in

Agnculiure Industry Senvices
Countiy
1965 tyRe 1e6s Lyg0 1965 1980

China - 69 - 19 - .2
India 73 70 12 13 15 17
Japan 26 11 32 34 42 S5
Aust:alia 10 7 3R 31 52 51
New Zealand 13 11 36 KX} 51 56
Hong Kong 6 2 53 st 41 +7
Singapore S 2 27 38 68 5l
Korea (Rep. of) 56 ¢ 14 27 30 7
Malaysia 59 42 13 19 28 39
Turkey 75 S8 11 17 14 25
Thailand 82 70 5 10 13 20
Philippines 58 52 16 16 26 13
Indonesia 7 57 9 13 20 30
Sri .anka 56 53 14 14 30 33
Pakistan 50 $S 18 16 22 30
Lao People's Dem Rep Rl 76 S 7 14 17
Nepal 94 93 2 1 4 6
Bangladesh 84 75 5 6 11 19
Bhutan 95 92 2 3 3 S
Afghanistan 69 - 1] - 20 -
Burma 64 53 13 19 23 28
Dem. Kampuchea 80 - 4 - 16 -
Viet Nam 79 68 [} 12 15 21
Korea (Dem. Rep of) 87 43 23 30 20 27
Mongolia S5 40 20 21 25 39
Cook Islands - 29 - 7 - 24
Fiit - 44- - 8! - 19*
Papua New Guinca 87 "6 6 10 7 14
Solomon [slands - 20 - 10 - 37
Tonga - 44 2 - 19
Vanuatu - 37 - 2 - -
Western Samoa - 11 - 8 - 17

1 Data for othes counties in the region not availatls
2 1976 tigures

Seurce World Rank, 1986, pp 238-9, Asian Dervelopinent Rank 1988 p Rl

unemployment which was otherwise invisible
Different employment situations have led to dif-
ferent aspirations for education in these socie-
ties, and that in turn has considerably influenced
the development of education.

In recent years, the employment situation has
been complicated by the international migration
of workers: Filipino workers in South-Last Asia
and the Middle East, Malaysian workers in Sin-
gapore and Indonesian workers in Malaysia, and

3
~

so forth. Migration of workers also occurs in
large countries such as China, where there are
movements of unskilled labour from less devel-
oped to more developed provinces. In all these
cases, migrant workers are replacing local low-
mcome groups as sources of cheap labour. In the
more developed countries and urban areas, the
emergence of migrant workers is an indirect
conscquence of educational development where
higher school participation has led 1o a shortage




E

Q

RIC

Commonality among divesity:
a review of planning and administration of education in Asia

I'agit 3 Lducauon expenditure by country
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Sauece UNESCO, Siatatnal Yearbouk, 1988, Fable 41

of unsktlied tabour as well as higher wage expec-
tattons among local workers.

Nevertheless, the educatioral comnosition of
the tabour force in developing countries in the
region is high compared with the rest of the de-
veloping world (Psacharopoulos and Arriagada,
1986). T'his is perhaps attributable to the culural
« traditions mentioned above.
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Developments in education

General economic progress has fai-reaching
consequences on the development of education.
On the one hand, better economic conditions
and changes in cconomic patterns have given

R0




rise to new demands for education. This is true
both for manpower requirements and for social
demand. On the other hand, governments have
found themselves in a better financial position to
entertain demands for educatioral expansion.
Such wide-sweeping remarks may not apply to
each and every country in the region; they never-
theless represent the situation in many couatries
of the region. We shall look at three aspects of
educational development in the region: educa-
tion expenditure, literacy and enrolment.

EDUCATION EXPENDITURE

Table 3 shows expenditure on public education
by countries in the region. The industrialized
countries, Australia and New Zealand and Japan
spend 5-7 per cent of their GNP on education.
Their pattern of expenditure is very similar to
other developed countries and has been stable
for many years. In the NIEs, with the exception
of Hong Kong, education expenditure has in-
creased from less than 3 to above 4.5 per cent of
their GNPs. This increase occurred at the same
time as these countries were moving out of the
developing category. The developing countries
maintain a level of 2-3 per cent, which again
corresponds to other developing countries of
comparable econoniic status. The extraordinari-
Iy low figure for the Philippines indicates the

high proportion of private education rather than ;

low investment,

There is in general a wide gap between the
enormous neceds for educational advancement
and the resources available to undertake it (UN-
[ESCO/PROAP, 19894, p. 5). This has rendered
the developing countries in the region major cli-
ents of international funding agencies. In recent
years, the attention of such agencies has shifted
to basic education. In particular, the Asian De-
velopment Bank hasiecently established its edu-
cation seetor, wliuch pays special attention o pri
mary and non-formal education as a means of
alleviating poverty.

2() J
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LITERACY

The literacy rate in the region had reached 70
per cent by 1990 (See Table 4). This compares
favourablv with other regions, bearing in mind
that most countries in the region belong to the
developing warld. There are three points worth

mentioning (UNESCG/PROAP, 1989, p. 9;

Chu, 1988):

First, much effort has been spent 1n eradicating
adultitliteracy. When viewed across the years,
the achievement is remarkable.

Sccond, despite the improvement in relative
terms, the absolute number of adult 1lliterates
remains almost constant. It is estimated that
there will be around 600 million adult illiter-
ates in the region in the 1990s.

Third, there is significant gender disparity. In
the vears 1970 10 1985, the female ad»lt illiter-
ates in the region constituted over 65 per cent
of total adult illiterates.

Taurt 4 Laeracy 1n Asia and the Pacitic

Aduit Adult
Year Luetacy Lterates ilaerates
(IR imathous) “mlionsy
1960 Y6 193 600
1970 502 781 614
19RO 60 4 983 628
1990 68 7 1377 628
©2000 T 1 488 562
I Chu, 198%

Source TUNESCOPROAD 19890 p 6

Moreover, there is considerable disparity be-
tween countries. The South Asian countries
(with the cxception of Sri l.anka) have 1ather
low literacy rates. Most of the countries with a
Confucian culture (with the exception of China,
which displays enormous disperity within the
country) have achieved a literacy rate of 90 per
cent, regardless of their economic strength. Most
of the countries in Last and South-Last Asia
should approach full literacy during the 1990s.
Austialia and New Zealand, formerly regarded
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erally high. When the figure is compared with
{56 per cent n 1960 and 81 per cemt in 1980, 1t
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a« having attained full literacy, are facing relapse
into functional illiteracy, as is the case it other
industrialized countries (UNESCO/PROAP,
1989, p. 9: Chu, 1988).

Where literacy rates are low, it is usually be-
cause of the rapid population growth. This runs
counter the tremendous national efforts to crad-
icate illiteracy.

ENROLMENT

Table 3 indicates the growth of gross enrolment
rates at ditferent levels of the education system,
in comparison with other parts of the world. The
growth of enrolment exceeded the increase in
population. This indicates the considerable ef-
fort these countries have made to expand their
education systems.

In the majority of countries in the region, the
main thrust of educational development is still
basie education. In this region, basic education
in general means primary schooling. UNESCO/
PROAP (19894, p. 14) estimates th.:, in 1990,
the overall enrolment in primary education was
86 per cent. The high overall figure is very much
autributable 1o the high enrolment in the two
population giants China {84 per cent) wund India
(92 per cent), which offsets the low figures in
other developing countries. However, enrol-
ments 1 South-East Asia and the NilLs are gen-

should be seen as a real achievement among the

I'aBLT & Giross enrolment rates, 1960 and mid-1980s (percentages)

omars

LU 1986

94 49
163.0
9y 2
104 4
106 R

Warld
Developed counines

K07
1015
TR
ROR
ol 6

Dievelopug countigs
Asta (exdd Arab States)
Oceania

Netecec DNESCOY Stananal Yraehark, 1988 Lable 10

istration of eCucauion 1 Asia

na:ions in their efforts to universalize basic edu-
cation.

flowever, high enroiment rates do not relieve
these countries from pressures to achieve uni-
versal basic education. Non-attenders and drop-
outs, despite being small percentagewise, re-
main large in number. As was estimated by UN-
ESCO/PROADP (19894, p. 13), the
non-attendance rate armmounted to 54 million in
1989 and is estimated to be 26 million by the end
of the century. The non-atienders and drop-outs
are found mostly in deprived arcas where the so-
cial and economic environment does not allow
for easy solutions to the problem. The enrolment
rate is likely to level out in the years to come.

In general, there have been encouraging im-
provements in the drop-out situation in industri-
alized countries and the NILs since 1960, but it
is worsening in the less developed countries
(UNESCO/PROAT, 19894, p. 23). The reasons
for dropping out are maiifold. Apart from edu-
cational reasons such as low achievement in
learning and unattractive curricula, economic
incentive remains the major reason. China pre-
sents the typical case where the drop-out rate is
severe in both the least developed areas where
formal education is seen as irrelevant to rural
life, and in prosperous villages where formal
schooling incurs high costs when and where
young people can otherwise take part in com-
mercial or industrial activiues.

Gender inequality also contributes 10 non-
attendance and dropping out. In many tradition-
al societies in the region, the major role of girls is
still seen as housework. Even where finance per-

Secondany Teran
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mits, boys are given priority in schooling (UUN-
LESCO/PROAP, 1989q, p. 15).

Most countries have also made corsiderable
efforts to expand secondary education. Appar-
ently, enrolments in secondary school reflect the
economic strength of these countries, with prac-
tically few exceptions.

Technical and vocational education was once
seen as a viable alternative to traditional school-
ing in the region. Statistics show that two parts of
this region show very different directions of de-
velopment. In Oceania, the percentages of the ap-
propriate age-group enrolled in technical and vo-
cational secondary education were 0.7, 1.3 and 1.5
per centin 1970, 1980 and 1986 respectively (UN-
ESCO Statistical Yearbook, 1988, Table 2.9). The
enrolment rate is small yet steadily increasing.
This corresponds to trends in other developing
countries where new training programmes were
launched to cope with youth unemployment. In
Asia, the corresponding figures wete 8.0, 7.4 and
6.7 per cent in 1970, 1980 and 1986 respectively.
There is a steady decline which again corre-
sponds 1o trends in other developing countries.
Such a decline is not totally unexpected in coun-
tries where favourable labour and employment
conditions are lacking.

[t is noteworthy that in the region, apart from
industrialized countries, some of the less devel-
oped countries also operate a highly developed
system of higher education. The Philippines and
Thailand are outstanding in their higher educa-
tion enrolments when compared with countries
of comparable economic strength. India and Chi-
na both possess a comprehensive netvork of uni-
versities, though the latter has a low enrolment
rate.

Another characteristic of the region s that
the NIEs and advanced South-East Asian coun-
tries, with the exception of the Republic of Ko-
rea, rely heavily on overseas facilities. tHong
Kong, Singapore and Malaysia are the top con-
tributors of overseas students in the popular host
countries.

Much effort s also spent in developing non-
formal education in the region. Apart from liter-
acy programmes and spare-time training of pro-
fessionals, there are also new ventures in setting

up non-formal higher-education insututes.
There are now two open universities in Thai-
land, one 2ach in India, Pakistan, Indonesia, Sri
l.anka and Hong Kong, and a self-contained
¢laborate system in China. Such non-formal in-
stitutions have changed the access 1o higher
education, presented new challenges 1o curricu-
lum design and teaching strategies, and has
changed the employment situation by way of
qualificadon and certification. HHowever, most of
the institutions are still too recently established
to exhibit any impact.

Trends in educational planning
and management

Again, any attempi to draw simple diagrams for
the entire region is bound to suffer tfrom over-
generalization. A few points of commonality are
identifiable, however,

COMPREHENSIVE REFORMS

There has been a tide of major education re-
forms in the region over the past decade. Some
of these reforms are compreliensive in nature
and affect the ¢ntire national systems Such com-
prehiensive reforms are non-incremental in na-
ture and often emerge as a total ‘rethink’ of the
education system.

The comprehensive reform in China (1985)
was a direct consequence and indeed a part of
the entire reform of the country’s economic and
political system. lts aims are the institution of
compulsory nine-year education, an ¢xpansion
of the technical/vocational component in sec-
ondary education and a delegation of autonomy
to unversities.

The reform in India (1986) was an attempt to
vestructure the education system to achieve bet-
ter human-resources development. Its aims are
the instituticn of eight-year universal education
and the establishment of a national unified sys-
tem for schools and curricula.
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Japan {1987) and the Republic of Korea
(1985) launched similar comprehensive reforms
but which are different in nature. The [apanese
treform can be scen as an attempt to revolutional-
ize the concept of education, to place more em-
phasis on individualism, creativity and interna-
tionalization. The Korean reform is seen as an
attempt to increase the cfficiency of the educa-
tion system which will in turn improve manpow-
er training.

It is noteworthy that all these reforms grew
out of the respective nations’ specific needs,
rather than fashionable ‘modern’ trends. Other
countries launched reforms that were less com-
prehensive in nature but nevertheless carried the
same notion of a rethink of the education system.

All the comprehensive reforms, without ex-
ception, included in their schemes substantial
changes in the funding and management of edu-
cation. Reformis in other countries, in one way or
another, also imply changes in the funding and
management of education. These countries in-
clude Bangladesh, Indonesia, Lao People’s
Democratic Republic, Thailand and Viet Nam
(UNESCO/PROAP, 19895, p. 40). Although
these reforms work in very different contexts, the
following themes, which are comparatively new
1o the region, are strikingly similar.

DECENTRALIZATION

To many countries of the region, decentraliza-
tion is a very unconventional concept. Decen-
tralization is seen in the reforms at two levels.
First, at the local Ievel, there is a tendency to
grant niore autonomy to e¢ducational institu-
tions. The reason for this is best expressed by the
Minister of Education of Singapore: “The pros-
pect of greater quality in education rests at the
level of the school’ (Singapore, 1987, p. 3). In
practice, this kind of decentralization is viewed

through the vague notion of ‘prvatization’ to '

which we shall return.

Second, at the national level, there is the gen-
eral tendency to delegate decisions and finance
1o lower levels of government. In China, reform

has resulted in local finance, management and
planning of basic education by way of a local
education levy and local administration of
schools (China, 1985). In India, decisions are
delegated to district councils which take care of
clusters of rural schools (de Rebello, 1989). In
Indonesia, recent reform placed emphasis on the
training of teachers and school heads to become
autonomous professionals in the management of
grassroot schools (UNESCO/ PROAP, 19894, p.
40). In the Japancse reform, there is a major
theme of ‘dercgulation’ of the school system,
where local governments are urged to make in-
dependent decisions according to the actual cir-
cumstances of the localities (Kitamura, 1989). In
the reform in the Republic of Korea, there are
recommendations to transform the local educa-
tion boards into genuine decision-making bodies
financed by a local education tax and an educa-
tion bond (Republic of Korea, 1987).
Decentralization has the manifest advantages
of creating a sense of local ownership of schools,
mobilizing local resources, making schools more
sensitive and adaptive 1o local needs, and reduc-
ing the adverse effects of bureaucracy. Such ad-
vantages are already observable in China and In-
dia where reforms have borne the first fruits.
However, decentralization has also rendered
schools more vulnerable 1o local conditions. In |
China, for example, decentralization has led to :
regional disparities where schools in poor local- |
itics sometimes may operate at a mere subsist- |
ence level. In India, as another example, local
political interference in schools has become !
more cvident.

PRIVATIZATION

Parallel to decentralization is the transfer of fi-
nance and management of schools to private
agencies. 1n both Japan and the Republic of Ko-
red, private schools are specified in the reforms
as constructive partners in a ‘deregulated’ na- i
tional system. In Pakistan, a pelicy is under re-
view to revert the trend of nationalizing privately

! run educational institutions (Pakistan, 1989). In
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the Philippines, where there is a traditionally
strong private sector at all levels of the education
system, recent policies opt to reinforce the pri-
vate schools further by dercgulating wition fees
and introducing an incentive accreditation sys-
tem (Miguel, 1989). In Australia, Singapore and
Hong Kong, where government used to be the
principal supplier of education services, recently
there are dramatic schemes to make use of pub-
lic funds to create a substantial private school
system (Cheng, 1988).

Privatization is perhaps an inaccurate repre-
sentation of all the policies mentioned above.
Many of these schemes aim at giving parents
more choice (e.g. Hong Kong). Others are de-
signed for better-quality schools (e.g. Singa-
pore). Still others are designed for diversity and
flexibility {e.g. Japan) or for a reduction of gov-
ernment support (e.g. Pakistan). Only few are
privatizing in the proper sense of applying mar-
ket mechanisms to schools (e.g. Philippines).
However, there is an unmistakable endency 10
move away from a uniform public system and to
allow independently run schools.

DECONCENTRATION

Deconcentration refers to the diffusion of school
management 0 more hands. Deconcentration
inevitably leads to more diffused sources of fi-
nance. Involvement of employers in the plan-
ning and management of education has been
one of the major means of deconcentration. In
the Chinese reform, employers share the fi-
nance, and sometimes the design and manage-
ment, of joint venture training programmes at
secondary level, and in commissioned training at
tertiary level. In Hong Kong and Singapore, em-
ployers have virtual control of training plans and
facilities through their participation in relevant
policy commitices.

In a review document, UNESCO/PROAP
(1988a, p. 100) has identified the following as
one of the categories commonly occurring in na-
tional policies: ‘Involving industry and the pri-
vate sector in the planning of technical and voca-

tional  education, teaching and course
development (found in policy articles of Rangla-
desh, Indonesia, Republic of Korea, the Philip-
pines and Thailand)’.

Deconcentration has enabled schools and
universities 1o free themsclves from total de-
pendence on government finance, and make
themselves more responsive to manpower nceds
in the economy. However, the responsiveness to
manpower requirements may also resultin a nar-
row vision of educational goals and may neglect
areas that are not immediately manpower ori-
ented. The participation of non-education sec-
tors in educational finance may also render edu-
cation vulnerable to fluctuations in the
economy. All these pros and cons have been wit-
nessed by countries that have experienced de-
concentration.

CO-ORDINATION

New partnership in the financing and manage-
ment of education inevitably involves new actors
in decision-making. Decentralization, privatiza-
tion and deconcentration may all play down the
role of central government and its education de-
partments, but they have meanwhile introduced
new participants into the policy arena: local gov-
ernments, local communiues, independent (or
cven commercialized) school sponsors, employ-
ers, and so forth. This has led 10 the necessity of
new concepis and mechanisms of co-ordination.
[n fact, co-ordination is another main character-
istic of recent changes in the region.

In many countries or territorics in the region,
new types of co-ordination matcerialize in the
form of cross-sectoral or cross-departmental pol-
icy-making organs. In both Japan and the Re-
public of Korea, the educational reforms are de-
liberatiod by high-power committees directly
answerable to the President (as in the case of the
Reputiic of Korea) or the Prime Minister (as in
the <ase of Japan). Such committees have the ad-
vantage of going bevond the traditional educa-
tion autho.ities and breaking down conventional
interministerial barners. In both the 1.ao Peo-
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ple’s Democratic Republic and the Maldives.
there are a newiy established national council
and a committee, respectively, to secure inter-
sectoral co-operation. In Hong Kong, an Educa-
tion Commission has recently been set up to co-
ordinate general, vocational and higher educa-
tion and to involve non-education departiments.
In Singapore, a Schools’ Council has been estab-
iished with representatives from all relevant de-
partments and head teachers from all levels of
the school system. In China, the reform has led
10 the creation of a State Education Commission
where all relevant ministries are represented. [n
India, a Ministry of Human Resources was set ug
to replace the Minstry of Education, to ensure
1hat educauon decision-making was not con-
fined te tradiuonal formal schooling.

There is a second sense of co-ordination,
which refers to the co-operation of ditferent sec-
tors or departments to achieve certain education-
al goals. A typical example is the APPEAL. pro-
gramme (a UNESCO regional progranunc)
which requires the iniegration of UPE (univer-
salization of primary education). EQI {eradica-
tion of iliiteracy) and CED (continuing educa-
tion for development}. There is a similar pattern

of integration in China where the trend is to in- |

tegrate formal schooling, vocational training and
adult education (known as ‘trinity education’) 1o

4 improve the educational attainment of the com-

munity.

SOMF OTHEFR OBSERVATIONS

! Apart from the commonalities discussed above, a

number of observations may also prove mcea-
ningful to the international scene.

Changing goals of planning

Broadly speaking. there are three wdeantifable

! categories of goals for educational planning in

the regron. st in the industrialized countries
Japan, Australia and New Zealand. apparently
social demand 1s the primary goal of educational
development, and the national resources are able
to support such an approach. At the stage where

quantity goals are largely achieved, countries be-
gin to contemplate improvement of quality in
education (McKinnon, 1986; Renwick, 1986).
Second, the NEEs seem to put more emphasis on
the supply of manpower in their planning exer-
cises. This is very much the case in Hong Kong,
the Republic of Korea and Singapore, though
each of them has indicated signs of a re-orien-
tation towards quality issues in their recent
plans. China is also in this category. it emphasiz-
es manpower requirements in the planning of
higher education, but ‘quality of the population’
in basic education. Third, it is noticeable that in
the reform orogrammes of many developing
countries in the region, human-resources devel-
opment goals have replaced specific goals of eco-
nomic growth. This may indicate that govern-
ments have now adopted a long-term perspective
of national development and a broader view of
education.

‘T'here couid have been a fourth goal for plan-
ning: planning for austerity. This is visible else-
where with a shrinking education budget, but is
scldom an issue in this region. In general, educa-
tion in this region still receives high priority in
government budgets. In osther words, education-
al planning in the region is mainly forward-look-
ing and strategic in nature. This is explicable by
the traditional emphasis on human resources as
was mentioned at the beginning of this article.

CAPACITY FOR TRAINING AND RESEARCH

A recent development in the region is the estab-
lishment of a national capacity for training and
rescarch in educational planning, administration
and management. This is very much prompted
by the above-mentioned tendencies of decentral-
1zation and deconcentration, With the adminis-
tration of education moving away from a few
hands in central government, there is a new de-
mand fur personnel who can independently take
care of decision-making, planning and supervi-
sion in a local environment. Training and re-
search in thesc areas naturally come onto the

! policy agenda.
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Such a capacity in training and research had
long been underdeveloped in this region, very
much because of the over-enthusiastic involve-
ment of foreign institutions, and lack of local en-
thusiasm to invest in such development. The
scene has considerably changed in the past dec-
ade.

The most typical example was the National
Institute for Educational lanning and Adminis-
tration (NIEPA) in India. Besides training ad-
ministrators and planners at national and sub-
national levels, NIEPA also participates actively
as a technical base for national policy-making.
Recently, NIEDPA has atso developed itself into a
regional centre, training administrators and
planners for the sub-continent, and sometimes
. for African countries.

Similar to NIEPA are the National Institute
for Education in Sri Lanka and, 1o a lesser ex-
tent, the Academy for Educational Planning and
Management in Pakistan. The National Institute
for Educational Research in Japan and the Ko-
rean Educational Development Institute in the
Republic of Korea have also developed within
themselves strong components in administration
and policy studies, though training is not part of
their remit. In China, institutes such as the In-
stitute for Higher Education at Beijing Universi-
ty and the Institute for Manpower Development
in Shanghai have recently played important
roles in both national and international policy
research, and have both moved beyond the areas
warranted by their names.

Apart from institutional eflorts, the last dec-
ade has also seen the emergence of various non-
governmental organizations active in the realm
of educational planning and administration. One
of the largest network of such organizations has
been the Commonwealth Council for Educa-
tional Administration whtch has its headquarters
in Australia and has very active chapters in, for
example, Australia itself, Hong Kong, India,
New Zealand and Singapore. All these organiza-
tuons are closely engaged in training and 1e-
search activities.

LEducauon 1s culuwe specific, Given stable
potitical conditions (which unfortunately are not
always available in the region), recent develop-

20

ments will hopefully give birth 1o models appro-
priate to the cultures of Asia and the Pacific in
the realn of educational planning and adminis-
tration.

Centralization of higher education

There are largely two models of higher ednica-
tion administration in the region. In the first,
higher education is controlled by a ministry or
government department which dictates the fi-
nance and management of higher-education in-
stitutions. In the second model, higher-educa-
tion policies are made by a university grants
comauitee (LGEC), or its equivalent, following
the British modei. It 1s the second model that is
at stake.

Structurally, the second model is a mecha-
nism to guarantec accountability of public fund-
ing. on the one hand, and to protect academic
autonomy, on the other. This model exists main-
ly in member countries of the British Common-
wealth: Australia, Hong Kong, India, New Zeal-
and, Sri Lanka, etc. Typically, a UGC comprises
representatives from the universities and other
members appointed by the government. In some
UGCs (e.g. Hong Kong), there are even overseas
members to reinforce the impartial ‘third-party’
status of the UGC. In recent years, following the
elimination of LGC in the United Kingdom, a
number of counteres in the region have also un-
dergone some restructuring which in effect has
also eliminated their respective UGCs. Australia
and New Zcaland were the first in this category.
Itis not clear how many other countries will fol-
low suit.

Apparently, the elimination of UGCs was a
move to inctease accountability at the expense of
institutional autonomy. Proponents of the move
wrgue that the UGC model has led to too much
autonomy tesulung m an abuse of pubhic funds.
The move therefore carries the undertone that
education should snbject itself 1o managerial
controls sitmular 160 those of the business sector.
‘T'he move 1s prompted by the notion ot *value for
money’ which is ever attractive to governments.
However, 1t is quite opposite to the tendencics of
decentrabzaton and deconcentration in basic
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. _education and vocatonal education as discussed
! above.

i

i Technico-polical tteractions in policy-making
Politics remain a sensitive issue in many devel-
oping countries and even NIEs in the region.
: This has led to an over-emphasis on technical
! deliberations and lack of attention to political di-
mensions in educational planning and policy-
making. The latter, however, is widely observed
and examined in other parts of the international
community.

On the one hand, there is no lack of enthusi-
asm in the introduction of modern technology
into educational planning, administration and
| management. The adoption of management in-
! formation system in the education sector is wide-
: spread in both Asian and Pacific countries,
'. ometimes at a rate disproportionate to the eco-
 nomic growth of the countries. The strong
T : mathematical traditions in Chinese and Indian
. - cultures, which are by no means confined to
| their homelands, have reinforced this trend.
' Computerphobia, for example, is simply non-
i existent in the region.

i On the other hand, the decentralization of
» planning and adnunistration is not always
1 matched by the necessary political conditions to
. support such decentralization. As a typical ex-
'; ample, decentrahzation inevitably involves
_ wider participation, but the mechanism of pop-
; ular participation is seldom taken into consid-
: eration in the design of reforms. On the contrary,
O " many who are genuinely concerned about edu-
oy I cation adopt an apolitical attitude as a safeguard
: | against non-professional interference. It seems
'; safe to predict that with further restructuring of
! the adnunistration and policy-making systems,
! the political dimension will attract the attention
1
|
!

of both policy -makers and policy analysts.

! CLLEURAL DIFTERENCES

i
] e

* Recent developments in the region should at-
i . Y

tract new attenvion to cultural studies. The no-
! tion of ‘Japan as number one' summarizes the
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underlying bypothesis that there is a cultural
clement which explains the economic success of
Japan and the NIEs. There are therefore studies
primarily in management science and lately in
education (Lynn, 1988; White, 1987) which at-
tempt to uncover this cultural element. Howev-
er, the recent reform in Japan's education system
involves a complete overhaul of the basic philos-
ophy of education. There is an unmistakable in-
tention to move away from collectivism towards
an emphasis on individuality, from conformity to
creativity. To a lesser extent, the reform in the
Republic of Korea follows the same route.

The shift in philosophy in Japan is prompted
by the argument that given the international
challenge of hi-tech competition ahead, there is
a demand for inventive and creative minds.
There is of course still a deep-rooted oriental
pragmatism which is very different from the
Western philosophies based on the value of the
individual. Nevertheless, if the Japanese reform
proves acceptable to the nation and is successful,
then the impact on educational thought in the
region will be tremendous.

This article has attempted to present a sketchy
but valid picture of the development, planning
and management of education in Asia and the
Pacific. It is not the result of a comprehensive
survey of the entire region. In particular, much
less is mentioned about the Pacific than Asia. In
a vast region with marked diversity, there are
amazing points of commonality, In particular,
there is the unmistakable move to a more flex-
ible and more decentralized system. Such points
of commonality will hopefully provide some
food of thought not only to the region, but also to
the international community at large.
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Trends and challenges

Ingemar Figerlind and Britt Sjstedt

i Ln the early 1990s, the European region is in-
volved in a revitalization process. Within the Eu-
 ropean  Community cross-fertilization  pro-
i grammes in rescarch and education have already
vielded results, and more co-operation, not only
across frontiers, but also across institutions and
acadenuc disciplines are planned. In Eastern
LLurope, pronounced redefinitions of traditional
" policies and values are not only changing the po-
htical structure, but also forcing profound
i changes on education systems. Institutions of
; higher education and research actively look for
co-operation w&» {nstitutions in Western Eu-
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rope while governmental programmes are !
worked out to improve the quality of education,
change and modernize the curricula and pro-
motle creative thinking.

New developments in information lcchnol
ogy, including computer-aided learning, video
(in particular, interactive video) and television,
all offer important opportunitics to improve the
quality of learning. The new technologies pose |
enduring challenges for ¢ducational planning,
and curriculum planners have to address the
question of what understanding and habits of
mind.are essential for all citizens in a scientifical-
ly literate society. )

New modes of organization of work are rap-
idly spreading, which demand more independ-
ence and self-motivation from workers. In such a
situation, it secems doubtful whether curricular
reform by itself will help to improve the output
of schools without a fundamental chiange in the
social environment in which learning takes
place. Educational institutions may need to reth-
ink the way in which they are structured. The
new information technologies may toice educa-
tional planners to consider alternative organiza-
tional models for education.

Due to falling birth-rates, young people will
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be a scarce commodity in the 1990s in most Eu-
ropean countries. With this prospect, schools
and training systems have to bring up the qual-
ification level of a greater proportion of an age-
group, in order to help production retain its
competitive capacity. One solution is to raise the
school-leaving age, another might be to bring
the worlds of schooling and work closer 1ogeth-
er. Lifelong education will undoubtedly play a
more important role in the future in all Europe-
an countries. Continuing education, as well as
higher education, will in many cases take place
in more specialized learning environments.

Major economic and political
developments

A decisive tendency within the Western Europe-
an economies over the last decade has been the
growth of cross-national co-operation. [t has
been seen as a viable strategy to meet tightening
international competition not only in the eco-
nomic field, but also in the fields of technology
and science. An integrated market, as opposed to
fragmented ones, is seen to have vastly better
chances of making efforts and innovations com-
mercially more profitable in an expanded mar-
ket. This orientation has necessitated various de-
grees of cconomic adjustment and strucuiral
reform within the countries. [n the case of the
European Community, trade liberalization pol-
icies, removal of subsidies 1o domestic pro-
ducers, and a degrce of monetary co-operation
have been discussed and developed (Laurent,
1987).

In Eastern Lurope, the intensity and direc-
tion of the economic reforms vary between coun-
trics, but common to most Eastern European
countries has been an orientation towards eco-
nomic co-operation with other countries, as well
as cfforts to establish co-operation with the large
international financial institutions, such as the
World Bank and the International Monetary
IFund (IMF). One sign of this new thinking is the
frequent mention of a 'liuropean home', a con-
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cept that retlects the increasing attention given
to Curope by the USSR, referring to the com-
mon cultural heriiage. There has, for example,
been a growing interest in participating in the
activities of the Council of Europe, which may
be scen as an expression of a hope for an alterna-
tive to a purely Western European co-operative
body, particularly as materialized in the Com-
mon Market. ’

The overall shift of weight of the economy
from the industrial to the service sector in the
past decades is continuing in the 1990s. This
calls for an overall high level of education and
specialization among workers, as there is an in-
creasing need for them to be capable of problem-
solving, working in teams, assuming greater re-
sponsibility for product quality and the produc-
tion process, as well as communicating via
computerized information. A ‘new set of compe-
tences’ is required (Levin and Rumberges,
1989), which will have implications not only for
what knowledge and competence are actually
taught in school, but also for the way they are
taught. There will be, as Levin and Rumberger
(1989) point out, a need 1o move away from rote-
memorization, the correct-answer approach, and
school- and teacher-directed activity.

As a way of mecting increasing international
competition, various co-operation projects have
been initiated. The EUREKA (European Re-
scarch Co-ordination Agency) project is one
such large-scale co-operative venture within
Western [Furope, which has been designed to
meet incicdasing compeution i the arca of sci-
ence, technology and informatics, where pro-
gress is extremely rapid. Projects of this kind wili
have a range of implications: they will, for exam-
ple, be likely to affect the scientific and techno-
logical dependence on others, to some degree
cnable Europe to prevent its brain-power from
being siphoned off, and facilitate the co-ordina-
tion of efforts, so that duplication will be avoid-
ed. ESPRIT (Liuropean Strategic Programmce of
Rescarch in Information Technology) is intend-
ed 1o group universiues, research institutes and
computer compantes together primarily for re-
scarch and development, as weil as for applica-
tions for marketing, since the econonne viability i
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of these projects has become of increasing im-
portance.

In the field of education, ERASMUS (Eu-
ropean Community Action Scheme for Mobility
of University Students) is intended as an encour-
agement for universities in the various member
states to co-operate with universities in other
countrics through programmes for faculty and
student mobility. Priority is also given to curric-
ula and intensive programmes, as well as mutual
adaptation of existing curricula. The pro-
gramme has the aim of eventually providing 10
per cent of all post-secondary students in Europe
with the opportunity to study in another country
within in the Community. ERASMUS will have
a considerable impact on the general direction of
‘Europeanization’ and internationalization atdif-
ferent levels of society. As regards higher educa-
tion, the development of common degrecs and
diplomas will facilitate the process of integra-
tion, and thus have substantial structural impli-
cations, though there is a long way ahead until a
complete integration could be realized.

The LINGUA Programme, reflects the con-
cern of the European Community for language
learning. In a 1983 EEC declaration the impor-
tance of refreshing the knowledge of languages is
stressed, and the provision of in-service training
abroad for language teachers is claimed as a pri-
ority. In response to the increasing need for lan-
guage learning, several Luropean countries have
introduced foreign-language learning at an early
age in compulsory education. The increasing mo-
bility within the coniinent makes the mastery of a
second language a necessity. However, inarecent
survey, a majority of the citizens of the European
Communuty reported that their knowledge of a
foreign language was not suflicient to be able to
carry on a conversation n that language (Weiss et
al., 1989). Through the increasing interchan - in
the ficld of education and in working life, multi-
cultural and multilingual dimensions will be in-
creasingly pronunent features in both education
and the world of work.

In order to make education and training more
responstve to changes within the field of tech-
nology, COMETT (Community Action DPro-
gramme for Lducation and Training for T'ech-

nology) has been created. COMETT directs
co-operation between universitics and private
companies, as well as the joint formation of
training courses. It is aimed at improving train-
ing at national, regional and local levels, so that
those countries within the European Communi-
ty in which the provision of training opportuni-
ties is still scarce could reach a better balance
with other countries.

Social and cultural developments

The social and cultural developments in Gurope
in recent years are closely linked to the overall
economic development and the political cli-
mate. Most European countries belong to the
rich developed countries of the world, and could
be characterized as welfare socicties that adhere
1o ideals of equity and equality. In the process of
European integration and a concomitant inter-
nationalization of markets and trade, efficiency
and profitability have gained importance, how-
ever, and many countries find themselves in a di-
lemma of, on the one hand, political objectives
of equal distribution of welfare, and equitable
wages and, on the other, the need to give impe-
tus for enhanced productivity by means of vari-
ous economic incentives. Conflicts which have
considerable social implications have
emerged, and need to be resolved.

An important development is the overall rise
in the level of women's work-force participation,
while the male participation level has remained
constent or even fallen. In some countries, the
rise in female work-force participation is largely
accounted for by the increasing number of wom-
en in part-time employment. This is, for exam-
ple, the case in the United Kingdom and Den-
mark, where both levels of actual participation,
and levels of part-timc employment are high. In
1985, 44 per cent of women held part-time jobs
in Denmark, and 45 per cent in the United
Kingdom, according to European Cominunity
labour force surveys. Thus, the gap between
women’s and men’s work-force participation is
gradually closing (United Kingdom, 1989).

thus
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In projections for the year 2000, the increcase
in female participation in the labour market is
cven more pronounced. In the United Kingdom
the increase in the total work-force up to the end
of the century is alniost entirely accounted for by
women, who will make up 44 per cent of the
work-force, according to estimates made by the
British Department of Employment. In the East-
ern European countries, the rates of female par-
ticipation remain high in all sectors of the econ-
omy, with a marked increase in the service sector
over the last two decades. In 1980, the overall fe-
malc employment rate was 48 per cent, which
was considerably higher than the average rates
for the industrialized market economies (Fager-
lind and Saha, 1989).

Growing female participation in the labour

market has created ncw demands on the educa-
tion and supervision of schoolchildren, and the
role of men in the family has changed. A diversi-
fication of family pauerns, a growing proportion
of single-parent familics, and a d:cline in the
number of marriages, have contrib-ted to a plu-
rality of life-styles that must likewisc be taken in-
I 10 account by educational planners. “i'he tradi-
tional nuclear family can no longer be safely
taken to represent the norm; and this requires a
response by the schools, so that this social plural-
ity is recognized and more individualized teach-
ing methods and learning objectives provided
. (Weiss et al., 1989).
: An overall tendency is that of a growing sense
of individualism, which not least concern aspira-
tions for education. Individual demands for edu-
cation have become more diffcrentiated; there is
greater awarencess of cquality in education, and
more importance is generally assigned to educa-
tion. PParents have higher educational aspirations
for their children, while students today demand
more say in the course contents, more freedom
of choice, and show greater concern for quality
(Weiss et al., 1989). The retained dominant posi-
tion of traditional cducation 2ss-3-7145 private al-
ternatives will depend on how well 1t manages to
! meet the demands of parents and students.

In the context of mobility between countries
as facilitated by exchange programmies between
schools and work-places, by the recent opening

up of frontiers together with the widening dis-
semination of mass rnedia, there has been a re-
discovery of a shared social and cultural history.
A growing sense of being European has evolved,
and the idea of a shared central Europe has, for
example, regained expression, though these sen-
timents are very different from some of the na-
tionalistic currents of earlier decades (Croan,
1989).

Migration and demographic trends

Major changes of the characteristics of migration
in Europe have occurred in recent years. As the
economic gap between northern and southern
Europe diminishes, the labour-force migration
of the 1960s and 1970s from southern Europe to
the major recewving countries of central and
northern Europe has slowed down considerably.
The share of southern Europeans in the total in-
flow of immigrants 1o the traditional receiving
countries was estimated at 39 per cent in 1970~
74, 30 per cent in 1975-79 and 25 per cent in
1980-83 (Council of Europe, 1989).

Tasrr 1. Annual average intake of registered
immigrants (thousands)
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Sourie Counal of Furepe, 1989

The proportion of asylum-scekers is increas-
ing, aiid in 1985 the numbers of asylum-seckers
exceeded that of workers admitted for example
into France, Germany and Switzerland. The
waves of asylum-seckers come primarily from
Asia and Africa, with flows from Latin America
diminishing, since scveral countries there have |
become more democratic. :

As 1o the estimated annual inflow of imnu-
grants in general, the average for Western liu-
rope in the last vears of the 1980s surpasses that
of other tradittional receiving countries,
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‘I'he waves of refugees entering the continent
have reintorced the co-operation between fiu-
ropean countries. As more migration is expected
10 take place within the European Community,
there will be a continuing need for co-operation
in order to combat illegal immigration as well as
10 co-ordinate refugee policies.

['he overall proportion of migrant childrenin :

the schools can thus be expected to continue to
be high in the receiving countries of Lurope,
which makes a multi-cultural education funda-
mental. A number of countries have introduced

i mother-tongue education, but educational prac-

tices vary between countries. Confining “multi-
culwralism® to a separate subject, added on 1o a
full course of study has not, however, been suc-
cessful. There is rather a need for an overall per-

" meation of multiculturalism in education (Arora
s and Duncan, 1986), which ultimately depends

. for 1ts suce=ss on the general political climate, |
. and on measures that nught affect the school or-
: gamzation as such (Weiss ct al., 1989). The pol- ‘
; 1c1es of multiculturalizm irr ditferent countries

are still in a state of flux; scveral ideological and

social obstacles remdin to be so ved and it is difhi-
* cultto predict the general direction of the devel-

opment. The pressure will, however, iecrease on

" policv-makers to take appropriate action.

Two majur demographic developments (on
be observed over recent decades, both of which

i are certain to have wide implications for educa-

tion To begin with, there 1s a relauve decrease

i in the populauon of Lurope. It is estimated that
* by the year 2000, the population of industrial-

ised Europe will have tallen to 3 per cent of the

~total population of the world. campared with 6

t per cent today. In an OECD study carried out in
© 1986, a prognosis was made for the growth of the |
! working-age population in Europe, compared
i with other continents. This is shown in 'Table 2.
i Aparallel development is the conunued age-
|ing of the population. At present, there are only
. two Luropean countries where more than 15 per
cent of the population is older than 65 (Sweden
| and Germany), but by the year 2000, seven other
! European countries will experience the same sit-
% uation. Only Turkey and Ireland will have less
i than one-tenth of the population over 65. ac-
I cording to demographic projections. The devel-
! opment corresponds 1o falling birth-rates of the
‘ late 1960s and 1970s, and it will have consid- ;
: erable implications for education as well as for !

the work-force. [t has been correctly termed a
_‘demographic time-bomb’ (United Kingdom,
. 1989).

This development will also challenge the
education systems of LEurope. In a situation of |
relative scarcity of young people, companies may
" need to recruit very young people and provide i
. them with training opportunities within the |
i company. The selection of capable students vill-

ing to stay in the company thus becomes vial for

its commercial competitiveness, and companies ;
, are also likely to require a greater degree of influ-
* ence in defining the conient and orgarization of

vocational courses in secondary schools.

Yor young school-leavers and graduates thit
sittaten means that competition for employ- -
ment wi!! satbe as severe as when the age cohort |
is large. 1t wii! be possible 10 take up a workiag
career at a relatively early age. and there will be
less need for universie or cotlege education. P'ri-

st 2 Grosth of sortkine-age popudation by regaon 1960-94
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vate companies and organizations, on the other
hand, will have 1o compete for the recruitment
of young employees. With a decline in the abso-
lute number of pupils and students, countries
can no longer atford the same number of school
failures as today (Neave, 1989). The quality of
education will thus be a fundamental 1ssue for
educational planners.

Coombs (1985) remarks that the decline in
the number of students could provide education
with a chance to ‘catch 1ts breath and change its
focus from quantitative expansion to qualitative
improvement’. At the same time, the problem of
planning education in the context of falling en-
rolment rates and declining birth rates has, for
most countries, proved a problem. Even if the
pupil-teacher ratios are lower in a context of
smaller age cohorts, which may have positive of-
fects on the quality of education, education sys-
tems do not adapt automatically.

In many Luropean coun‘ries, further educa-
tion and retraining may thus be the only educa-
tional sector experiencing a long-term expan-
sion, in contrast to o.her sectors (Weiss et al.,
1989). The decrease in the number of young
people, and the expected concomitant declining
demand for higher education within the tradi-
tional school system and the increasing need to
update skills among those already employed, al-
so entails that participants in further education
will be older than today (Weishaupt et al., 1989).

Educational developments

COMPULSORY EDUCATION

In most European countrices, the length of com-
pulsory education is around nine ycars (see Ta-
ble 3). However, nine years of compulsory
schooling are not seen as long enough to prepare
for adult and working life, particularly in a con-
text of rapid technological development and
changing requirements in the labour market.
Enabling pupils to go on learning, and providing
them with the skills and mouvation for contin-
uing fearning has thus gained importance. A

Ingemar Fagerlind and Brut Sjostedt

: In view of the gap that threatens 1o emerge be-

central body of knowledge, and basic cognitive
skills have again comie to be seen as essential to
compulsory education, which is a change from
the overall socialization perspective of the 1970s
(Jallade, 1989). An additional range of optional
subjects can be made available according to the !
preferences and abilities of the individual child.

There is a shift away from focusing only on
enrolment figures, in favour of a pronounced l
cinphasis on quality. In particular, there is a °
growing concern about low-achievers and drop- |
outs, who leave school with no skills or qual-
ifications relevant to the labour market. Policies
of compensation for low-achievers have been
adopted, a range of methods have been devised
1o combat the problem of school failure, and the ‘
general orientation 1s towards a greater degree of
active support for disadvantaged children (Jal-
lade, 1989).

The expected increasing challenge 1o tradi- ;
tional education from the private sector will, pri- !
marily affect the higher levels of education. |
Compulsory education is likely to retan its dom-
inance in relation to alternative opportunities for |
learning. It will, however. have to accommodate -
its methods and quality to adjust to the changin:
context that has evolved in response to scientitic
and technological development. The demands
for an overall knowledge of, for example, infor-
mation processing, have resulted in the increas-
ing use of computers in compulsory education. |

i
i
1
l

|
i
i

tween those who master the new information .
technology and those who do not, the ability 1o

comprehend and produce information by means |
of the computer, and the gradual acquisition of

. . . . i
 computer literacy will be important objectives of

Cave secondars

compulsory education

1
‘
1
.
(
]

SECAONDARY EDUUCATION

There 1s a generattendenay towards comprehen-
cducation. where vanous cle-
ments ate merged or made more iterchange-
abie. Most Huropean sclwol systems have at least
gradually adopted the pinaple of comprehen-

< uive secondaty education From the fust grade., !
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f chiuldren thus expect to pass through a sequence

of schoal years, which they wilt go through with-

1 out hindrance, at least 10 the end of compulsory
;. schooling.

In some countries, aitempts at generalizing
comptehensive secondary schools have metwath

Cresistance, however, In France, opposition to

comprehensive secondary schools was evident
on the part of many teachers; this was later over-
come by including teachers m the shaping of the
comprehensive school model. In Austria, at-
tempted retorms met waith similar resistance, o1
lack of co-operation, among a majority of the
teachers, The results of an experimental phase
in the 1970s were essentially positinve, but the po-

Lincal will 1o capitalize on that expenence was |

lacking, nd general comprehensive education

BEST COPY AVAILABLE
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was not realized 1 the 1980s. In Germauy, at-

‘
! tempts 10 make secondary schools comprehen-
: sive were likewise introauced on a himited scale

and on a trial basis. The intention was to cval-
uate the performance of the experimental com-
prehensive schools over a pertod of time, to com-
pare it with the existing conventional system,

and then decide which type of school eventually |

to adopt (Weiler, 1989), The traditional three-

i tier structure was not replaced on a large scale

with a comprehensive Gesamtschule, however,
and where comprehenwve schools exist today,

. they do not constitute a stiuctural replacement

for the traditional selecuve system.

An increasing number of Buropean countries
have provided for a continuation of education af-
ter compulsory schooling, which has partly been

2io
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a response 1o the urgent need for retraining
among the unemployed, and a response to the
needs of those who for different reasons have
been unable to complete secondary education;
and who return to school after a period of work.
Before there was provision for continual educa-
tion, many students in Sweden, for example, left
school once compulsory schooling was complet-
ed, at the age of 16.

VOCATIONAL ENUCATION

The growing emphasis on vocational education
isalso a response to a constrained economy, high
uncmployment rates and changing skill require-
ments. In all Western European countries, the
objective is to provide all young people leaving
compulsory cducation with a minimum of one
year of vocational education and training, which
is to be built upon further in on-the-job training.
In the case of the Netherlands, the number of
school leavers who gained a technical diploma
increased by 80 per cent in the period 1975-85,

and in France a baccalauréate professional has
i been introduced, which furnishes students with

a complete professional course, on a par with
general education. The form of vocational edu-
cation and training generally reflects the tradi-
tion of the education system of the country. In a
country like FFrance, with a long tradition of pub-
lic education, prolonged school based education
tends to be the prevalent response and an exten-
sion of the length of secondary education has
been introduced. The tendency in Western Eu-
rope to vocationalize upp:r-secondary-school
levels goes against the tendency in the United
States and Japan, where community colleges and
privale companies, respectively, are gradually
gaining ground as the locus for vocational train-
ing.

Vocational education and training need to be
flex:ble and adaptable in order to meet the
changing demands for specialization and profes-
sionalism in the labour market, and a new set of
qualities will increasingly have to be emphasized
in technical and vocational education:

The “transferability’ of skills, which means that
skills are not tied 1o one specific occupation,
but possible 10 use 1n a broader range of occu-
pations.

Communication skills will be required for the in-
creasing extent of team work carried out at the
work-place, as well as for the communication
of information at all levels in the work orga-
nization.

Work experience is of growing importance in
view of the skills, attitudes and behaviour that
can only be acquired at the work-place, as
many large companies have developed partic-
ular attitudes and behaviour, which it may be
as important to acquire as to master the actual
skills (Jallade, 1989; f.evin and Rumberger,
1989). .

In addition to vocational training, many Europe-
an countries have increased the opportunities
available for apprenticeship, or alternate train-
ing. The alternation of periods of schooling and
company based training is likely to be the nor-
mal way of entering working life. Educational
institutions and companies will co-operate more
closely to cater for the needs of the companies as
well as the needs of students.

TERTIARY FDUCATION

Mass. higher education was introduced during
the 1970s in most Western Liuropean countries,
three decades later than in the United States.
The borderline between ‘mass’, as opposed to
‘¢lite’ education is held to have been passed
when 15 per cent of the age cohort concerned are
enrolled in tertiary education (Trow, 1974), Only
afew of the European countries had reached this
percentage in 1965, while the majority of coun-
trics were above, or close to a 30 per cent enrol-
ment ratc in 1986. However, the European fig-
ures are still low in comparison with Canada (55
per cent) and the United States (59 per cent),
In catlier decades, the dominating problem
was to expand facilities and provide places. Dur-
ing this phase, there was also a tendency to
merge institutions that had earlier not enjoved
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full status as institutions of higher education.
One example of this is the Swedish Higher Edu-
cation Act of 1977, which suggested a ‘compre-
hensive university’, an idea that was also put to
use in Germany. Quality and efliciency of the
universities has become more and more impor-
tant, however, and there is a strong demand for
evaluations of the quality (Veld, 1990). The con-
solidation of financial management for higher
education in the 1980s took place at the same
time as legislative attempts at power sharing be-
tween academicians, students, non-professional
staff, and representatives of the community were
made in many countries. In some countries, for
example Sweden, Hungary, and the USSR, de-
centralizatior: of decision-making has been the
response 10 the demand for improved quality.

ADULL EDUCATION

The idea of facilitating systematic learning in
adult life has had an enormous impact on the
provision of general education in many Europe-
an countrics. Knowledge and education has
come to play a prominent role in public debate,
not least in view of the prospects of international
competition, and increasing chatlenges to na-
tional industries, particularly from Japan and
South-East Asia. In response to this, there has
been a rapid advance in training programmes,
conducted cither outside or inside the work-
place which has brought about a substantial
growth in the recruitment of individuals to tradi-
tional general adult education.

Educational planning
and evaluation

The manpower planning approach of the 1960s
has been proloundly reconsidered. The ap-
proach reflected a distrust of market mecha-
nisms and indwvidual choices to secure the equi-
librium of the labour market. However, in an
environment where substantial technological

progress coincides with unstable economic
growth, the feasibility of the manpower forecasts
have been questioned. Consequently, the man-
power planning approach has been supplanted
by a supply planning approach, which has been
adopted by educational planners primarily with a
view to combating unemployment among young
people. The supply planning approach does not
focus exclusively on manpower requirements as
dictated by the economy, but rather on the social
needs of uaemployed individuals. The concern
of the supply planning approach is to facilitate
entry into working life by looking at the social
and cducational needs that the individual might
have, and to try to enhance his or her chances of
being emploved. The rationale of the approach
is the belief that skilled unemployed constitute
potentially available human resources, which is
preferable to unskilled unemployed.

An imbalance in growth between the supply
of educated people and the supply of jobs with
the corresponding educational requirements,
created by a graduation of an excessive number
of students, leads, however, to the problem of
wi.at has been labelled over-education. In eco-
nomic terms, over-education may be scen as a
problem of allotment of financial resources to an
education system that produces an excess of
graduates which the labour market is unable to
absorb, while at the individual level, the social
cost of over-education can be considerable, as in-
dividuals who feel that their jobs do not corre-
spond to their level of education, may experi-
ence dissatisfaction and lack motivation (L.evin
and Rumberger, 1989).

The shift from manpower planmng has also
been accounted for by an increasing concern for
the qualitative aspects of education. Planning is
considered not primarily to be constituted by
quantitative, technical projections, but also an
etfort to co-ordinate training with new require-
ments and a changing organization at the work-
place.

In the planning of education in Europe, 1t is
increasingly important to consider the implica-
tions of the rapid changes in the labour market
which has been brought about by the informa-
tion technology (I'T) revolution, as it is certain to

el
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have important implications for planning. In this
environment of rapid technological progress,
there may be a need for educational planning to
be more pragmatic and more operational, ‘less
standardized and more strategic . . . closer to the
action® (Hallak, 1989).

The role of evaluation and social science re-
scarch for educational planning differ between
countries. The general movement towards de-
centralization of the education system that is tak-
ing place in many European countries has im-
portant consequences. The shift away from
centrally determined regulation of aims and
goals to decentralization of such aspects of edu-
cation as the formation of the curriculum and of
school administration means that schools and
teachers to a larger degree are entrusted to real-
ize the objectives of educational policies in such
ways as they find appropriate.

For such divergent development to be pos-
sible at the same time as avoiding inequality be-
tween different schools, and to be able to deter-
mine whether pupils develop in accordance with
set educational objectives, a functioning system
of measurement, evaluation and monitoring is
essential. As it is equally important to see wheth-
er the objectives and contents of education fit the
needs and interests of the pupils, there is ideally
a two-way flow of feed-back and information be-
tween the input of aims and contents, and the
output of students' achievements.

At present, itis only in the Anglo-Saxon edu-
cation system that performance evaluation is
used extensively in a context of general decen-
tralization. Sweden, France, and Hungary use
(or plan to use) formal output evaluation as a part
of a strategy to improve the responsiveness of a
more centralized education system. Most coun-
tries in Europe continue to rely heavily on input
regulation of the contents of curricula, structural
ditferentiation, etc.

In the case of Sweden and France, where
there is a tradition of centralized management, a
wide range of parucipants are involved in the
evaluation process. Educational institutions, and
local and regional authorities are to an increas-
ing extent responsible for changes in quality,
and accountable for the progress of changes in

2

evaluation. This means, for example, that cen-
tral inspectors in France will no longer have the
same role in evaluating secondary teachers (l.a-
derricre, 1989). In Norway and Belgium there is
a similar tendency to involve more participants
in evaluation, not least those local authorities
with responsibility for the environment in which
the young grow up (OLECD, 1984). In I'rance,
the extension of the evaluation process at various
levels of educational organization also implies
that an extended repertoire of methods are en-
gaged, and reports are put together at the minis-
terial level on the current state of affairs in edu-
cation, which draw on evaluative information
supplied by all actors involved, The idea is to
benefit from different sources of information, as
well as different methodologies, and thus syn-
thesizing both soft and hard data.

As evaluation at the level of educational in-
stitutions, and school self-evaluation is gaining
importance in the process of decentralization
and relative autonomy ws-a-4s central decrees,
the-e is an increasing need for schools to state
their goals more directly, as wel as their plans
for the realization of such goals (l.aderriére,
1989). In Anglo-Saxon countries, this has been
done by publishing the performance results of
different schools, and the publication of similar
school plans are now being advocated, for exam-
ple, in France. The kind of information publish-
ed on schools in Anglo-Saxon countries tend to
have a market-oriented approach, however, in
that the performance of the school is partly eval-
uated by market mechanisms. The presentation
of high pupil achicvements becomes a determi-
nant of the ability of the school to attract clients,
and quality consequently also serves competitive
and commercial purposes. With this approach,
primacy tends to be given to the final product,
while processive dimensions, such as pupil in-
teraction tend to be overlooked.

In those countries that by uadition have a ve-
ry strong centralized administration, increasing
decentralization has not entinled a gieater re-
liance on market mechanisms to regulate and
evaluate the quality of education, though school
evaluations are published. In France, for exam-
ple, information on schools circulated via certain
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i media 15 not ntended as encouragement for

competition between schools on the basis of pu-

i pils’ achievements. This information is rather
compiled with the intention of improving eval-

. uation practices. A catalogue of methods tested

and in use in certain areas has been put together
for use in schools, and by local and regional au-

i thorities. The idea is that different institutions
¢ and levels should use the same indicators, so that
!'a set of nauonal educational indicators may
" evolve (Laderriére, 1989).

The need for more research on joint educa-
uonal evaluation has been voiced by several
countries. The development of common metho-
dologies is central 1o joint undertakings, but it is
not without problems. There is a general aware-

ficulties in undertaking evaluations, but it is nev-
ertheless considered vital to develop reliable
educational indicators (Walberg, 1990) Several
countries have experienced problems of inaccu-
rate use of concepts, and the dissatisfaction with

. evaluations due to the time factor, since the so-
_cial impact of education only shows after some
! time (OLCD, 1984). Problems of funding and

communication of results have also been dith-

i cult-te solve. It has been argued that the devel-

opment of a professional network, in contrast to
adminisuative or poliucal networks would be
able 1o concentrate on spectfic tssues of interest
1o all countries involved.

L:ducational management

Educational management in a highly centralized
country, with educational policies formulated at

. the national level, is clearly different from that of

a decennalized education system. A centralized
system normally has a range of adnunistrators
below the national level, who act as representa-
tives of the central governing authority and who
are responsible for carrving out the nationally es-
tablished policy. In such a system, the local edu-
cation authorities are concerned with keeping
up with centrally decreed policies. [Local inita-

educational policies are set up and are ready to
be implemented, and even then, the actual
method of implementation has been established
at a higher level.

‘I'raditionally centralized systems increasing-
ly perceive a need for a more flexible response by
the educational structure to the needs of its cli-
ents, as well as a need 1o respond to the demands
of a more efficient utilization of resources. De-
centralization is often advocated as a solution to
the ineffectiveness of a rigid, centralized educa-
tion system. It implies the devolution of deci-
sion-making power to the level of local author-
ities, but in order for that to succeed, an
adequate upgrading of local-level resources

* (staff, infrastructure) must be made (Chinapah et !
ness among most European countries of the dif- i

al., 1989). If these requirements are not met, at-

. tempts at decentralization may simply be a ques-

tion of delegating functions to intermediate or
local authoritie s from above. This may be seen as |

- a difference vetween *decentralization” and “de- -

concentration’ (UNESCO, 1985), where the lat- :
ter implies that power still rests with the central
authorities, while the administrators and func-
tionaries at the local level are in fact merely exe- !
cuting orders from above.
The pattern of control over curricula also re-

flects the form of educational administration. If i
curricula are formulated centrally for the whole

. country, a body of school inspectors are emiploy-
. ed to guide teachers in implementing curricula,

and to supervise the work to sce how well they
adhere to the national curriculum. Decentral-
ized systems, in contrast, depend for their work |
on locally constructed courses of study, and no
centrally appointed inspectors are necessary 1o
ensure the implemientation of teaching plans.
The same name of a managerial function
may be found in several countries, though the
meaning and actual power of the function may
differ considerably between countries. School in-
spectors may, for example, exist both in coun-
tries with relatively centralized educational man-
agement and in those with decentralized
systems, but while 1n some countries they serve
1o ensure the appropriate implementation of
educational policies and are authorized to apply

! tive or ‘participation’ is only mvolved once the | sanctions to teachers who do not perform satis-
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factorily, they may in other countrics primariiy
function as advisers to teachers on pedagogical
issues. Similarly, the role of principal differs be-
tween countries, its functions ranging from that
of a senior teacher, to that of a manager, with re-
sponsibilities for curriculum and finance, selec-
tion, promotion and assessment of teachers.

Most school systems in Europe operate under
the direction of a central ministry or department
of education, which implements nationwide pol-
icies through a centrally co-ordinated manage-
ment. The administrators at the local level per-
form a similar managerial function in many
European countries. The differences in function
depend on the degree of autonomy that these ad-
ministrators have, whether the structure of man-
agement is tightly co-ordinated at a central level,
and whether the curriculum has been shaped
with any degree of influence from the local level.

For European universities, the basic power
relationships used to be that between the guild of
academics and its chairman, the rector, or the
vice-chancellor, on the one hand, and the rele-
vant church authorities or government minis-
tries, on the other. Until recently, in several
Western European countries, the rector was
elected by the members of the guild. Currently,
however, there is a tendency towards a wider and
more politicized electorate. In some Eastern Eu-
ropean countries, where university rectcrs were
formerly nominated politically, the trend is now
that the universities elect their own leaders and
to a greater degree run their own affairs. Since
1968, increasingly more power and influence has
been delegated to non-professional staff and to
students. Externally, the influence of politicians,
civil servants, organized economic interest
groups, institutional and regional governing
boards have likewise increased.

In traditionally centrally co-ordinated educa-
tion systems, as for example in the USSR,
schools are headed by directors, assisted by ad-
ministrative staff. The administrators ensure the
implementation of centrally worked out direc-
tives, though they are entitled to make some
slight alteration of the programme of study,
which must be justified in the event of minis-
terial inspection. In 1988, however, a positive
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step was taken to reduce the number of bodies in
the management structure. Three government
departments responsible for public education
were merged into a single State Committee for
Public Education of the USSR. The new com-
mittee is now the body responsible for the elab-
oration of strategies for educational develop-
ment, manpower training and lorg-term
planning, for the system of manpower retrain-
ing, and the utilization of research capacities at
colleges and universities. This dismantling of
the barriers that had up until this time separated
the management of secondary, vocational and
higher education also reflect the new view of
education that has been put forth in the general
context of educational reform in the USSR, of an
uninterrupted and integrated process within the
school, which also requires a reformed infras-
tructure of educational management. The de-
mocratization of the management of educational
institutions, and the involvement of students in
college management is therefore high on the
agenda of the current restructuring of the educa-
tion system.

In Germany, the Lander (federal states) have
the responsibility for school administration, and
authority is delegated from the Land level to the
counties, and in the cases of certain large cities,
to the city states. The educational management
structure is characterized by a combination of
federalism on the national level and centraliza-
tion on the level of the Ldnder (Baumert et al.,
1989). Responsibilities and competences, how-
ever, are located at different levels for the various
educational stages.

In England and Wales, which have a compar-
atively decentralized system of education, the
head teacher is the chief administrator at the
school, and there is considerable variation be-
tween the programme of instruction between
ditferent schools, which is a result of the autono-
my of the head teacher. Most important deci-
sions arc taken at the school by the professional
teachers and the head teacher, or by the local
education authorities. l'ogether with the teach-
ers, the head teacher exercises strong control.
over the structure of the school, and what goes
on in the classroom. The head teacher has ad-




visory assistance from a board of governors in the
case of sccondary schootls, and a board of manag-
ers in the case of-elementary schools.

FFuture prospects for educational
‘management and plannmg

As the European region undergoes considerable
' transition during the 1990s, education systems
are likely to change substantially. While the tra-
ditional role of the school was to foster national
identity, education in Europe in the 1990s will
emphasize the importance of strengthening co-
operation and convergence, while preserving
rich regional diversity. In the Western European
context, the Commission of the European Com-
munitics has a medium-term plan, whose main
objectives are:

Ta clarify proposed reforms of one education
system by drawing on the experience of other
countries,

‘T'o promote the shared democratic values of the
member states and increase understanding of
cultural diversity; this involves the inttoduc-
tion of an intercultural dimension into the
cducation and training of citizens.

T'o develop a ‘Europe of quality’ by encouraging
skills, creativity and dynamism, There is also a
need to establish a ‘Europe of mutual support”
by promoting equal opportunities and the
right of all citizens to have access to education
throughout hfe (CEC, 1989).

In view of the guidelines for co-operation, the

ministers of education within the Luropean

Community have set up five objectives for co-

operation in the next five years, which are.

A muldticultural Europe, [ evelopment of the Eu-

ropean dimension in teaching; promotion of |

foreign-language teaching; taking account of
the variety of cultural approaches m education
and traming svstems.

mobule Europe, Development aof systems for

recogniion of diplomas and for the equiva- !

lence of qualitications; support for vouth ex
changes and for exchanges of teachers, pupils,

N
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students and administrators; introduction of
procedures providing teachers with the oppor-
tunity to teach temporarily in other member
ates.

A Europe of training for all. Measures 1o combat
failure at school; reduction of regional dispar-
ities, appropriate training for disadvantaged
children, equal access to high-quality educa-
tion.

A Europe of skills, Improvement in the quality of
basic education, adapiation of the training of
young people for economic, technological, so-
cial and cultural developments; development
of all education sectors, in particular techni-
cal, vocational and higher education; adaption
of content and methods to technological
change; improvement in initial and in-service
training of education staft.

A Europe open to the world. Sirengthening of
links with other states; co-operation with in-
ternational organizations; new forms of mu-
tual support with developing countries (CEC,
1989).

The role of the national state in educational
planning and management can be expected to
change, as the states will gradually move away
from being operators 1o being compensators and
upholders of social justice. Multinational firms
and organizations already play an important role
in setting standards for recruitment, sclection
and promotion. Certification or recognition of
achievement will partly be handled by interna-
tional bodies, and the national states will no
longer have monopoly in this respect (Lourié,
1989).

The changing role of the state can also be |
seen in the trend towards decentralization of
power within the educational structure, In the
future, adaptation of educational program-
memes and the formation of structures will in-
creasingly be decided upon at the local and in-
teemediate levels, while a parallel development
is the tendency to centralize decisions on stan-
dards, and the assessment of results,

Formerly, the organization and management
of public education was essentially based on a
model of the factory, developed as an outgrowth
of the scientific management movement of the
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early twentieth century. The idea behind the ! Hattak [ 1989 Fhe Funne of Educaronal Planming Pre.

model was that if there was a science of industri-
al production, there was also a science of educa-
tion, and that the two could be organized in the
same way. The teacher would be the worker
manning the production line. The student
would be the product. The principal would be
the overseer, and the superintendent the direc-
tor. New modes of work-place organization will,
however, require the independence and self-mo-
tivation of workers, and decentralization of deci-
sions to the local units and to individuals will en-
tail changing roles for all levels in the educauon
systems.

A profound change in the social environment
in which learning takes place will certainly be
demanded in response to this development. Cre-
ating an environment that promotes self-motiva-
tion and independence will be fundamental, and
rather than considering how to prepare young
people for the future, planners might have to
think about preparing for the future with the
help of young people, in a constructive co-oper-
ative environment.
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SECTION III

The Future of Educational Planning




Seeking new paradigms

to plan education

for development—the role

of educational research’

Daniel A. Morales-Goémez

During the last two decades, educational
planning has been unable to regain the level of
relative confidence that it enjoyed in the past.
Several factors have contributed to the erosion
of the effectiveness of planning as a tool for
the development of education. These include a
technocratic outlook on development processes,
a naive view of the power of education, recur-
rent economic and political crises, and a growing
emphasis on a nco-classical economic approach
to finding solutions to social problems. This has
been aggravated by the theoretical and practical
cxhaustion of current development paradigms
which exacerbate the contradictions, in the role
of key social institutions such as the state and
the school, and in their relationships with
the society at large.

How much is known about the structural
nature of these factors? What arc their longer-
term ecffects on education and development?
How can such knowledge be used to re-

Daniel A. Morales-Gomez (Canada}. Senior Pro-
gramme Officer in the Population, Education, and
Society Programme, Soctal Sciences Division, Inter-
national Development Research Centre (IDRC). He
has taught at universities sn Chile and Mexico, and
published several articles on the role of educational
research in development.

conceptualize the role of educational planning?
These are questions which require closer study.
However, the more fundamental question, how
to re-establish the linkages between resecarch
and decision-making, remains central to the
answers that could emerge.

Current development trends suggest that in
the future education will be considerably more
complex than it has been in the past. The
quality of the information on development and
education available to planners and policy-
makers must be examined to determine what
type of cducational planning will be needed in
the future, for what type of education and in
what development context. How much do
planners know about the relationships of
correspondence and contradiction determining
the development process at the international,
national and local levels? How do planners
relate such information to the framework of
education? How reliable and up-to-date is the
information being used for planping and
decision-making? How and how much of such
information is actually utilized? How aware
are planners of the most recent diagnostic and
evaluative rescarch carried out outside the

* The opinions expressed in this article do not necessarily
represent those of the Internstional Development
Research Centre (IDRC).

Prospects, Vol. XI1X, No. 2, 1989

2e's

BEST COPY AVAILABLE
ERIC

PAFullToxt Provided by ERIC




Daniel A. Morales-Gdomez

realm of their immediate spheres of influence?
Thesc are all questions that need to be carefully
investigated.

This article addresses some of these issues. It
looks at the basic assumptions in the relation-
ship between planning and educational research.
Using examples from the rescarch environment
in Latin America, it discusses the spectrum of
alternatives available for re-establishing a more
effective relation between research and edu-
cational policy planning.

Broadening the scope
of educational planning

Projecting our understanding of cducational
planning into the future, requirces examining the
effectiveness of the methods of inquiry being
used by educational planners, and the ways in
which knowledge produced by research feeds
into policy-planning. Despite the overwhelming
quantity of information available, the gap be-
tween the relevance of the knowledge influenc-
ing the planning process and the concrete
conditions of education in developing socicties
seems to be widening. Tt also scems that the
transfer of information between rescarchers
and planners continues to be ineffective, par-
ticularly in peripheral countries. In fact, it is
not unusual to find that local rescarch efforts
often receive less attention thun studies con-
ducted outside these countrics’ borders.

This phenomenon is the combined effect of
several factors. Research for planning purposes
has been perceived primarily as macro-analysis
and empirical in nature. It has focused on the
efficiency of cducation as a system (its infra-
structure, financing, administration, scope), on
the cffectiveness of the delivery process (teach-
ing methods, auxiliary materials), or on the
impact of its content (achicvement, behaviour
modification, skill acquisition). To some extent,
this situation has ariscn in response, first, to the
nceds of central planning structures for a broad
perspective rather than focusing on specific
‘pictures’ of education. Views about how edu-
cation is performing in holistic terms tend to be

considered more suitable to decision-making
processes at the national level. Sccond, it has
arisen in responsc to the demands of inter-
national funding sources, which are constantly
secking world views of the problems of develop-
ment and their solutions.

An additional problem has been the concep-
tualization of priorities in education by both
rescarchers and policy-makers. The communi-
cation gap between these two groups has led
to the identification of different areas and targets
for rescarch. It has also resulted in different
degrees of importance being attached to cxisting
rescarch results.

An assumption often made has been that
research for planning requires a solid technical
capacity that can be found almost exclusively
among large governnent departments or in
networks of international experts. In the midst
of comparative macro-views of the developing
world, the indigenous research capacity devel-
oped in thesc countrics over the last two
decades remains largely under-utilized. This,
in spite of the fact that the information produced
by local researchers is, in many cases, better
tuned to the problems eroding the effectiveness
and efficiency of education, and richer and more
innovative in terms of policy recommendations.
There is thus an urgent need to broaden the
scope of planning in reference to its research
input.

LOOKING AT THE MICRO-LEVEL

There seems to be a consensus that a more
precise understanding of the socio-political and
cconomic challenges that will arise over the
next two decades in the Third World is
critical in dectermining the future role and
impact of cducational planning upon social
change. Reaching such understanding requires
an updating of the information base supporting
our views about education. There is a nced:
(a) to review thelimits of formal education in the
context of the current development crisis; (b to
determine the capacity of impact of non-formal
cducation; (c) to identify the lessons learned
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from community-based and grass-roots cdu-
cational innovations; (¢) to assess the effective-
ness of out-of-school technical-vecational
alternatives; and (f) to know more about the
rationale and mechanisms of the planning
process in non-centralized sertings. This infor-
mation base could provide planners and policy-
makers with the relevant, down-to-earth feed-
back necessary to conceptualize, apply and
critically examine the theory and practice of
educational planning. At the same time, it
would cnable them to deal with the limits
imposed by the lack of resources, short-term
political agendas, and isolation from the every-
day practice of cducation.

Throughout Latin America, there is a rich
array of experiences in formal and non-formal
education which remains outside the mainstream
of the information flows reaching the planning
and policy-making processes at the national
level. The potential of low-cost innovations on
community-based pre-school education, locally
adapted programmes on adult basic education,
new teaching practices in rural schools, incx-
pensive teacher-training methods, community
managed  skill-development  initiatives, and
culturally relevant teaching and learning ma-
terials is seldom recognized.

Planners arc often unaware of such experi-
cnces. Diagnostic and evaluative research
carried out on these type of practices remains
unused or is simply not considered relevant or
sufficiently technical for macro-policy purposcs.
However, in practical terms, these experiences
and this type of research are the sources that can
provide decision-makers with valuable infor-
mation about the innovative praxis of education.
How planners and policy-makers can access and
utilize such information generated at the micro
level is an issue that needs to be addressed. In
doing so, the tradition of educational planning
must be taken into account.

THEWEIGHTOFADEVELOPMENT TRADITION

The 19505 and 1960s was a period in which most
governments in Latin America reviewed their
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development strategies. They responded pri-
marily to rising internal socio-politicaldemands.
However, external pressures from bilateral and
multilateral donor countries and development
agencies were important intervening factors.
Through the funding of major development
projects they contributed to the consolidation of
spheres of political influence.!

Most countries at that time began to feel the
effects of modernization in the forms of rapid
population and urban growth.? One of the
implications of these phenomena was the growth
in demands from middle- and lower-class
sectors for a stronger service infrastructure. The
political emphasis on modernization, in some
countries still tinted by populist connotations,?
was also a factor in rising social demand for
more and better education, health services and
employment.* Development policies, particu-
larly in countrics with a rclatively higher
income per capita, were driven by the assump-
tion that stable economic growth was attainable
through rapid industrialization (Sunkel and Pax,
1978, Pp. 43-97).

Although industrialization diversified the
productive structure, it did not reduce the
dependence of Latin American economies. Nor
did it result in the anticipated self-sustained
growth.* Industrialization onlyslightly improved
the socio-cconomic standards of the rural and
the urban poor (Chilcote and Johnson, 1983).
For them, income redistribution, employment,
housing, health, nutrition, education and the
general level of consumption suffered little
change. By 1970, countries in the region were
spending the equivalent of only 14.5 per cent of
what developed countries spent on education
per inhabitant (Unesco, 1985). This situation
had not changed by the mid-r970s, particularly
in terms of expenditure on elementary edu-
cation per student compared with industrialized
countries (World Bank, 1980).

In political terms, education was a panacca
for resolving some of the critical problems of
development. As in most developing countries,
governments in the region were convinced of the
benefits of investing in schooling (Tilak, 1982,
p- 108). In making these socictics more modern,

2z




key assumptions were made by parents,
teachers, politicians, planners and  policy-
makers about the ‘power’ of education to bring
about changes that would increase social cqual-
ity and participation. The school was viewed
not only as a channcl for transmitting knowledge
and training skilled workers and managers, but
also as a means of upward mobility for the poor.
Education was to lcad to the redefinition of indi-
viduals’ values and attitudes, and ultimately
to change their sociopolitical behaviour and
performance as producers and citizens (Carnoy,
ct al, 1985; Zachariah, 1985; IIEP, 198s;
Apple, 1982; Bowies and Ginds, 1976).

Social equality and the development of
human resources became central to the rhetoric
of educational expansion, in the attempts to
introduce curricular innovations, and in the
donors’ rationale to financing educational devel-
opment. The aim of governments was to find
pragmatic alternatives to reduce socio-political
pressures on the state, and to deal with emerging
popular projects that gave a new emphasis to
social development and participation. In such a
context, educational planning was a means to
securc the achievement of the state’s objectives
in cducation. A scminar organized by the Latin
Amecrican Institute for Economic and Social
Planning in 1965, outlined the rationale for
planning as a tool for development that pre-
dominated untl the mid-1970s. Planning was
described as ‘an instrument that opcrates at a
pure technical level’. It was belicved that ‘under
its action the real problems of Latin American
development could be easily solved’ (ILPES,
1966, p. 5). As a technique, planning was
applied as though it were independent of the
political idcology to which development strat-
rgics and policies respond.* The state, through
its main social institutions, attempted to ensure
that individuals acquired the ‘modern values’
deemed necessary for these countries to achieve
higher levels of cconomic growti.?

However, the criteria on which the planning
of cducation was based, the paradigms and
methods applicd in the interpretation of broader
social and economic development issues, and the
outcomes that cnsued were heavily influenced
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by the contradictions within the state burcauc-
racies in which planners were functioning. In
practice, educational planning was a mechanism
for political control rather than a policy tool. It
allowed. politicians to achicve short-term cdu-
cational objectives as well as to rationalize and
legitimize decisions, to reinforce or to gain
popular support, and to justify strategics and
actions aimed at strengthening political pos-
itions.*

These factors have played an important role
determining the type and sources of information
required for planning. Basic diagnostic research
to identify the nceds to which educational plans
should respond focused primarily on arcas of
concern to the political objectives of the govern-
ment in power. Often, these were problem-
areas which, provided with the proper solution,
had the potential to attract mass political support
and minimize dissent. Micro initiatives, usually
more geographically focused, did not feed into
the planning process. A similar situation took
place in regard to evaluative research. In most
cases, planners not only considered quanti-
tatively oriented assessments, which could
provide the ‘hard’ data to support policy
decisions, to be more reliable, they were also
more coinfortable with such assessments. Thus
specific evaluations which focused on cthno-
graphic and political ccenomy approaches were
often discarded.

These factors were also determinant in the
sclection of the sources of such information.
Producers of information who were considered
not to be politically reliable by government
were simply not approached. In socictics with
politically repressive regimes, these criteria
cxcluded the majority of institutions and
rescarchers related to the social sciences. And
in most countries, where the higher education
systems have been traditionally struggling for
resources, universities played little or no role
in the gencration of knowledge for policy-
planning,.

Conceptually, cducational planning has in-
volved a double dynamic. First, it has been an
instrument for maximizing the ‘formal rationale’
of the role of education systems by optimizing
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the reclationships between educational devel-
opment means and objectives. Second, it has
becn a mechanism for enhancing the ‘material
or substantive rationale’ of development, or the
relationships between educational goals and the
political and cconomic changes required for
their achicvement. Educational planning was
expected to bring together these two types of
rationale connccting technical and political
factors. Planning was perceived to be, according
to Ahumada (1972, p. 35),

a technique for the sclection of means and ends
according to a norm. As a technique, that is to say
as a series of procedures for action, planning is
neutral: neither good nor bad in an cthical sense.
It can, though, be cffective or ineffective, it may
lcad to the achievemc it of desired objectives. In
oder to do 50, it has to fulfil three pre-requisites: (a) to
demonstrate that the goals are realistic, that is to
say that they are possible to be achieved; (b) to
ensure that the means are the best available to
achieve those goals, or at least that they arc effective;
and (c) 1o prove that goals and mecans are compatible.

This view of planning also reflects, very accu-
rately, the role that indirectly was assigned to
rescarch. Social inquiry was not a way of
critically looking at society and at the results
of development plans, but rather a means to
reinforce decisions made on political grounds.
Activitics conducted outside the spheres of
influence of government had the risk of being
politically sensitive, even if they had proved to
be successful at the grass-roots level. Many
initiatives on popular education, literacy and
community political education fell in this
category. Important experimental and cvalu-
ative rescarch considered too radical in its
outlook on social equality or popular parti-
cipation was cxcluded. Important experiences in
rural peasants’ cducation, work with Indian
communitics, and alternative ways of integrating
the school and the community seldom attracted
the attention of planners dealing with the macro-
system. In practice, therefore, the use of cdu-
cational planning was ‘in many ways, a prime
example of a form of legititnization that sustains
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power not through normative principles but
through a sct of procedurai conventions’ (Wei-

ler, 1985, p. 394).

A CRISIS OF PARADIGMS

Planning has been expected to perform a series
of tasks. Central to all these tasks has been the
re-assignment of human and material resources
and the distribution of goods and services
according to short-term development priorities.
Planning has a role in the formulation and
implementation of scctoral policies in education,
in the forecasting of manpower needs, and in
the investment and allocation of human capital
resources (World Bank, 1980, pp. 46-53). It has
also been cxpected to gencrate 2 rational
dynamic of decision-making within the system.
With such = portfolio, natioral planning offices
have been important actors in controlling the
developmental role of education. However,
their effectiveness in providing strategic direc-
tion over the Jong term is questionable.

The poor strategic capacity of educational
planning became evident when some basic
assumptions of the development model pre-
vailing in the region until the mid-1970s began to
crumble. To the traditional political instability
was added the breakdown of democratic systems
and the installation of authoritarian regimes.
The service-oriented approach to basic nceds
shifted towards the glorification of the market
as a natural instrument for socio-economic
cquilibrium. The hopes of economic ‘take-off’
were shattered by the impact of the external
debt and the world cconomic crisis. The tra-
ditional role of the state, as provider and
mediator, changed through decentralization and
privatization. And the expectations about the
power of education were clouded by the realiz-
ation that the gap between credentials and em-
ployment remained wide for the generations
that had gone through the cducation system.

All these cvents, appearing in a rapid suc-
cession over a relatively short period of time,
brought into the open the weak foundations of
cducational planning. Planning had not been able
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to identify the earlicr signs of the development
crisis. The flow of information reaching differ-
ent levels of planning became rapidly outdated.
Governments’ short-term priorities, availability
of funds, and limited in-house rescarch capacity
were some of the factors affecting the type,
quality and relevance of the information on
which plans were built. Policy-makers accepted
that as long as education was planned taking
into account technically reliable trends deter-
mining the direction of the development pro-
cess, the socio-economic cffectiveness of edu-
cation was protected.

In this cnvironment, research for educational
planning has remained diagnostic at the macro-
level, forecasting the development process
within a framcwork of cconomic indicators
(Klecs, 1986, pp. 574-607). The level of govern-
ment rescarch in planning has been low, its
production slow, and its output costly (Prawda,
1984). When decentralization of education has
been sct as an objective, planning has become
isolated leading to uncoordinated actions in
which research plays a limited or no role.

The growing contradictions between the

.expected results of planning and the concrete

outcomes of development show how little
attention was given to three factors critical to
cducational planning. These are: (a) the assess-
ment of the existing planning capacity at dif-
ferent levels of government, and particularly
the quality of available means to gather, retricve
and analyse up-to-datc information; (b) the
criteria used to assigna planning role togovern-
ment departments vis-d-vis their capacity to
retricve and utilize theresults of research carried
out by institutions outside government; and (c)
the nced to establish conncctions with the varicty
of rescarch groups carrying out diagnostic and
evaluative rescarch at the micro-level.

As the models of development in the region
faced a crisis of definition, and the gains in the
cconomic arcna began to disappear, cducational
planning became even more technocratic and
more strongly tied to the neo-conscrvative goals
of econoric development.? Scholars have argued
that the political culture, dominated by a sense
of immediacy and by a kind of raw pragmatism,

focused on intermediate problems affecting the
political system while ignoring the terminal
problems affecting the social system (Matus,
1987, p. 160).

Educational planning reflected once again the
contradictions between ‘speed’ and ‘direction’
that have confronted these socicties throughout
the development process. The approaches taken
to education in the 1980s have lacked the long-
term direction required to strengthen socio-
political and economic sustainability beyond
the capacity of the statc to control social
unrest.!® The development of cducation con-
tinues to take place without a popular basc to
sustain an cxpansion heavily dependent on the
uncqual distribution and use of available re-
sources. Planning education for development
continues to be divorced from an cgalitarian
development strategy. At a time when societics
arc involved in the painful process of defining
a basic social project and seeking mechanisms to
gain political democracy and cconomic stability,
educational planning is yct one more instrument
contributing to the transition of these societics
toward associated-dependent development.

Onc rescarch option to consider for making
planning morc development cffective for the
poorest sectors in the 1990s, is to explore
alternatives by which to incorporate institutions
and groups outside government as a permanent
feedback mechanism within the planning pro-
cess. If this approach appears feasible, the
challenge, then, is to determine not only what
type of cducational planning is required for
development in the future, but also how the
currcnt planning structures can be made more
flexible and permeable to the accumulated
knowledge that exists in the society.!

A framework from which
to plan the future of education

The cffectiveness of the school in sclecting,
retaining and certifying the new gencration of
workers continues to be a central concern
among those demanding and supplying edu-
cation. Formal cducation is still the main
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channel for strengthening civil society, recon-
structing a stable and democratic political
system, and developing an indigenous scientific
and technological capacity. In countries with
a large proportion of rural and indigenous
populations, non-formal education and litcracy
have the additional task of achieving social
participation among the masscs.

Thirty years of planning education, according
to a view of development that replicates mod-
crnization paradigms of socicties in the North,
have not been as successful as cxpected. Objec-
tives such as universal cducation and literacy,
the possibility of rcaching a balanced pattern
of expenditure between different levels of the
systemn, and the attempts to make education
rclevant to the world of work and to the changing
trends in science and technology have not been
fully achicved. For the poorest sectors of these
societics, educational poiicics have not made
the system more cgalitarian in the distribution
of knowledge, less discriminatory among social
classes, more instrumental in creating the new
scientific and technological cadres, or more
cfficient in performing the functions that edu-
cational planners and educational policy-makers
had in mind.

Despite the large amount of resources allo-
cated to cducation, and the attempts to maintain
control over the changes occurring in school
systcms, greater accessibility to education has
not resulted in increased political participation,
cnhanced social mobility, or reduced tensions
between the state and civil society.!* Although
a higher number of children have access to
basic cducation, more teachers are serving the
growing number of students, more textbooks
and cducational materials are available, and
better cquipment has been introduced in the
classrooms, there is still a wide gap between
quantity and quality of education. Most of the
benefits of the educational expansion have
accrucd to children from large urban centres
and from middle- to upper-income families.
Schools in marginal and rural arcas still face
high dropout rates, a paucity of tcachers
and tcxtbooks, poor facilitics, and general
isolation.!?
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The expansion of primary schooling and the
attempts to make basic cducation available to a
larger number of children continue to respond
first to political priorities secking to reach wider
scctors of the population representing political
clienteles. The democratic effects of education
have been limited to access into the system but
have not reached the capacity of the school to
retain students beyond the first years of primary
education, or to prepare those who survive to
cnter the world of work. The limited success
in widening participation in socicty has resulted
in even greater demands for the climination
of incquality in the distribution of educational
opportunitics as an integral part of social
reforms.t*

In countries like those in Latin America,
characterized by strong class differences, pro-
found cthnic and cultural traditions, and deep
inequalities in the distribution of wealth and
political power, education planned for social
modernization continues to decpen existing
social and economic differences. The planning
of education has taken place within a pattern
of devclopment that, according to Gonzidlez,
(1987, p. 9)s
despite its undoubted successes, also had limitations
and problems, which were reflected in structural
unemployment and underemployment, critical pov-
erty, differences in productivity and income, and an
asymmetrical structure of international relations

together with a heavy dependence on external events
over which the region has no control.

TRENDS DOMINATING
EDUCATIONAL PLANNING

The approaches applicd in cducational planning
in Latin America have not led policy-makers
to design and strategically orient cducational
reforms and innovations that are conducive to
a process of sclf-sustained development. The
theory, techniques and instruments of planning
have not been well adapted to operate with the
resources available, and within the conditions
and circumstances determining development in
the region.

R5a
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At the theoretical level, the efforts-to plan
cducation have been framed in a technocratic
rationale of nco-classical economic efficiency
(Psacharopoulos, 1986), and a naive rhetoric
about reaching and benefiting the poor, without
looking at the inherent ideological contradic-
tions that this implics. To a large extent this is
promoted by the formal discourse of dominant
lending institutions. Their influence has been
considerably important given the dependence of
these countries upon external financial resources
to plan and implement changes in edu-
cation. Planning of manpower requirements,
for example, has becn one of the initiatives of
governments for securing the badly needed
external funds to support educational change
and cxpansion (Psacharopoutos and Woodhall,
1985, pp. 99—-102). In 1980, the World Bank
cstimated that approximately 9 per cent of
developing countries’ budgets allocated to edu-
cation were supported through external assist-
ance.' This situation continues in the 198os
showing the precarious base of education in the
region. Even in the mid-1980s, external assist-
ance represented a major source of funds for
developing countries’ education programmes
(OECD, 1984). In many cases, the short-term
relationships between costs and political ben-
cfits in the national and international arena are
the factors that determine the criteria for policy
decisions.

In practice, there has been no balanced
attempt to find a participatory development
rationale simultaneously to assist governments
in solving immediate problems and in looking
at medium- and long-term challenges, while
establishing means to integrate the most dis-
advantaged sectors into the mainstream of
society. Those expecting to see a more effective
role of planning in education within this frame-
work have ignored two central characteristics
of decision-making practices in the develop-
ment context. The first is that in ciass societies,
public poliey formulation in cducation, as in
many other development areas, responds pri-
marily to priority needs for higher political
cffectiveness. Thus, they are not exclusively
formulated in response to demands for more

and better cducation of those who nced it
the most, but rather of those holding and
sharing power in the network of given social
relations. The sccond is that the relationship
between supply and demand for education in
socicties with structurally dependent economics
is not regulated by the same logic of natural
cquilibrium attributed to the market as assumed
by neo-conservative economics of education.

Further research needs to be done on the
development rationale underlying the theor-
etical framework in which planning is applied.
Research is also needed on the potential long-
term benefits that could result from current
policies advocating decentralization as a means
to reduce the burden on the state of financing
and administering education. Given that the
present conditions of widespread socio-econ-
omic and political crisis in the region will remain
unchanged for several years to come,!® it is
also necessary to examine the extent to which
the traditional state can continue to be a viable
agent for providing the resources to finance the
heavy costs of social change. This implies that
alternatives that are taking place at levels other
than those immediately controlled by the state
must be explored and evaluated.

Little attention has also been paid to another
characteristic of planning in these countries.
The state constantly secks the means to legit-
imize its mediating role under conditions of
political instability and economic dependence.
Thus, the formulation and implementation of
policics in education respond to immediate
cconomic objectives rather than to the rec-
ommendations of social research. This explains
in part why after years of investment in edu-
cation, the urban poor and the rural population
still remain marginal to the benefits of formal
cducation, while non-formal alternatives outside
the scope of the state show higher rates of
success.

The way in which educational planning has
been applied, following in many cases the nar-
row technical expertise of institutions financing
cducational development, has provided the
techno-political élites with a vehicle to legit-
imize political positions and maintain conditions
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of hegemonic ideological control. Planning has
been useful to regulate the functioning of edu-
cation systems, determine the process of human-
resource development, and maintin control
over distributive policy directions associated
with the capitalist mode of preduction. Edu-
cational planning has served to justify as techni-
cally sound, decisions to accommodate education
to the changes in the economic and political
structure. It has failed, however, in developing
a flexible pool of human resources to form a
scientific and technical infrastructure. It has
also failed in building a system of education that
could rapidly adapt itself to an evolving world
economic environment within which the region
is today one of the larger net exporters of
financial resources in the developing world.
Planning has been instrumental in legitimiz-
ing a view of social change as an aseptic process
of social evolution linked to the growing capacity
of the most dynamic sectors of the economy but
unaffected by the contradictions in equality,
equity and participation in the society at large.
Educational planning has been understood as
an end in itself, a rationale which results from
a mechanistic, problem-solving approach to
social and economic conflicts. Planners have
ignored the fact that the technical assessment
of a given development situation, estimates
about its possible evolution, and the identifi-
cation, design and implementation of alterna-
tive solutions to development problems are all
processes deeply rooted in social conflict.
This view of development issues has been
reinforced by international organizations “play-
ing safe’ by emphasizing a separation between
technical solutions to social problems and the
political circumstances surrounding them. Plan-
ning, in this regard, has viewed development
and social change as a phenomenon that can
be externally influenced, oriented and stimu-
lated, rather than as a dialectical process
resulting from local socio-political dynamics.
Research on the political economy of education
focusing on these issucs is urgently needed.
This understanding of the role of planning is
also reinforced by a view of cducation as a
process intended to guide the socio-psycho-
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logical growth of children, rather than as a
means of transmitting and reproducing a domi-
nant ideology. In the technocratic approach to
planning education for development two key
factors have been overlooked. The first is that
planning is an organic technical tool. That is to
say, the logic of educational planning as a tech-
nique, and its use in the context of the political
structure of the state, serves primarily to direct
the evolution and role of education according to
the dominant ideas at a particular point in time,
The second is that the primary purpbse of
planning as an instrument of the state is to
homogenize the rationale determining the econ-
omic and political practice of the power struc-
ture in the achievement of its development
objectives.

Connecting research
to educational planning

Throughout this article reference has been
made to the lack of cohesion that exists in the
region between educational research done out-
side the state’s spheres of influence and the
mainstream planning process. This section
briefly reviews some relevant cases. These
reflect to a large extent the national sguditions
within which the main actors in thé research
process arc operating. They have in comunon,
however, the fact that although they have been
relatively successful they are still largely ignored
by policy-makers (Lewin, 1987).

LOW-COST INNOVATIONS
IN PRE-SCHOOL EDUCATION

Onc of the areas in cducation perhaps most
often overlooked in planning education for
devclopment has been pre-primary education.
In most cascs, although the political importance
of pre-school education is repeatedly recog-
nized by governments, in practice its effective
implementation is costly and politically sensitive.

The Centro de Estudios y Atencién del Nifio
y la Mujer (CEANIM), 2 non-governmental
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research institution in Chile, has developed and
tested over the years a community based pre-
school system that relics on parents and com-
munity participation (Kotliarenco et al., 1988).
The research carried out by CEANIM comprises
two main stages. The first was a comparative
analysis of alternative models of pre-school
education. The second focused on an evaluation
of the experiences of the Centros Comunitarios
de Atenci6n al Pre-escolar (CCAPs). The latter
are community managed pre-schools developed
and implemented by CEANIM in marginal
urban areas of Santiago.

The CCAPs are community pre-schools which
have as a main feature the integration of the
children’s mothers in the management and
administration of the school as well as in the
educational activitics. In such a context, mothers
play a key role in the teaching-learning process
taking place at the classroom level, with the
assistance of pre-school teachers. The aim is
to involve the families more dircctly in chil-
dren’s coguitive and socio-affective develop-
ment.

Following a quasi-experimental design, the
research assessed the effectiveness of different
models of pre-school education, including the
CCADs, using groups of children from low
socio-economic backgrounds. Several aspects
were highlighted by the study. Alternatives
that directly involve mothers in the education
of their children arc substantially less expensive
and more effective in the overall administration
of the programmes compared with regular pre-
school models. This was reflected in the man-
agement of the schools as well as in the number
of children per adult (teacher). At the level of
classroom communication, it was also found
that the CCAPs present advantages over other
types of pre-school approaches, in terms of
relationships between parents and teachers, and
between parents. With regard to child develep-
ment, it was found that children whose mothers
were directly involved in their education showed
a higher level of psychomotor and eniotional
development when compared with children in
other types of pre-schools.

Following this experience, CEANIM has

continued experimenting to improve the CCAP
model. The number of CCAPs has been in-
creased, thus reaching other marginal com-
munities in the country. Efforts have also been
made to disseminate information about this
experience throughout the region.

SEEKING ALTERNATIVES
IN EDUCATION
FOR INDIGENOUS POPULATIONS

The emphasis of planning on the state-of-
practice of the formal education system in its
different modalities often results in little atten-
tion being given to rescarch on basic primary
cducation for children and adults of ethnic
minorities. In most cases, it is assumed that
these important sectors of the population are
served through the regular formal system.
However, existing evidence indicates that these
sectors are the most severcly affected by edu-
cational inequality in terms of access, attrition
and quality.

The Centro Andino de Accién Popular
(CAAP) in Ecuador, the Centro Paraguayo
de Estudios Sociolégicos (CPES) in Paraguay,
and the Corporacién Educativa MACAC,
also in Ecuador, have made important con-
tributions to the rescarch on the bilingual edu-
cation of indigenous communitics. These non-
governmental research centres have carricd out
extensive work on formal and non-formal edu-
cation being delivered to these sectors of the
population. They have examined the efi ts
of monolingual Spanish primary cducation on
student achieverent, social integration and
cultural development. They have also studied
the effects of indigenous languages on the
capacity of children and adults to communicate
and to integrate the traditional and modern
culture in their everyday lives and the impact
of cducation upon this capacity (Sanchez-
Parga, 1988).

Particularly important is the rescarch done
on adult literacy by the Corporacién Educativa
MACAC in Ecuador. Extensive studies have
been done on Quechua-speaking communitics




PAFullToxt Provided by ERIC

Secking new paradigms to plan education for development—the role of educational research

and the rclevance of developing cducational
materials that integrate the traditional culture
into the educational processcs. After several
years, this work is beginning to receive recog-
nition and is now expected to play a key role
in the new literacy campaign being implemented
by the Ecuadorian Government.

INTEGRATING EDUCATION AND WORK

Despite the fact that rescarch on technical-
vocational education has been perhaps one of
the arcas that has traditionally rcceived the
most attention in terms of education planning,
such rescarch has focused primarily on large-
scale, national vocational-training programmes.
Research on more focus-specific alternatives to
intcgrating education and production has not
enjoycd the same success in reaching policy-
makers.

The Consejo de Educacién de Adultos de
América Latina (CEAAL), based in Chile, has
donc pioncering rescarch in education in co-
operatives. A regional organization, CEAAL
has carricd out comparative rescarch in five
countrics in Latin America to study the con-
ditions that exist in co-operatives for the edu-
cation of their members. These studies have
provided acult educators concerned about basic
primary cducation and vocational training with
an overview of the advantages of integrating
education and work at the workplace. Although
the research has found that co-operative organ-

_izations arc often plagued by cconomic and

political constraints, in those cascs where mini-
mum conditions for their operations take place,
they offer an effective cnvironment for the
implementation of educational innovations
which respond more directly to the neceds of
low-income sectors of the population and the
training needs of low-skilled production workers.

This research has been successful in docu-
menting an arca which has reccived little
attention from educators. It has also shown the
need to funher explore cducational alternatives
that could be participatory in nature and
community based.

BEST COPY AVAILABLLE
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PROVIDING BASIC INFORMATION
TO PLANNERS

It has been argued that at the core of the
relationship between cducational planning and
research is the flow and quality of information
rcaching policy-makers. The experience indi-
cates that in some countries there is a rich
accumulation of knowledge and information
that seldom rcaches planners.

The Programa Interdisciplinario de Inves-
tigaciones en Educacién (PIIE), in Chile, is in
the process of developing a mechanism that
will not only gather information through re-
scarch on issucs relevant to education policy,
but will also be capable of organizing and pre-
senting such information in a format that can
be casily retrieved by policy-planners. This
experience involves the creation of a system by
which the prioritics and conceras of policy-
makers and planners can be transmitted to
rescarchers, and by which the results of research
can be fed back into the planning process in a
form that does not obstruct their utilization.

This is one of the few attempts in the region
of a non-government research institution to
assumnec as one of its prioritics the implemen-
tation of such a system. If successful, this
experiment could serve as a model for other
institutions in the region.

The relationships between development and
cducational planning in developing countrics
have been analysed from different perspectives.
These views show that educational planning
rests on the belief that the correlation between
cducation and development is positive. Edu-
cation is considered to have a dircct influcnce
on the socio-cconomic well-being of low-income
sectors, cconomic cfficiency and productivity,
and political development and participation.
However, no single approach in education or
the social sciences has been able to gencerate a
reliable theoretical framework so as to under-
stand how these relationships take place in the
context of underdeveloped social formations, or
to identify the most cffective strategies that can
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be used to control the contradictions taking
place between education and development.

Latin American societics are no exception. As
a result of the predominance of different and
conflicting development tendencies, the devel-
opmental role of educational planning has re-
ceived a variety of social, political and economic
interpretations. The core ideological base of
educational planning has been influenced by
the economic rationale regulating the functions
of the capitalist mode of production. The dif-
ferences in approaches to planning education
have been the result of both the indigenous
understanding of the process of national de-
velopment, and political strategies that have
emerged in response to changes in the relation-
ships between developed and developing so-
cicties at the international level.

Educational development in these societies
over the past four decades, and the emphasis
given to schooling as a ceatral pillar in the
process of modernization, have not taken place
independently of the cyclical political and econ-
omic crises affecting these countries. At the
economic level, governments have directed their
cducational strategies towards achieving indus-
trialization and technological modernization
that could lead these socicties towards a more
stable process of economic growth opening the
doors to self-reliance.

At the social level, changes in education have
taken place as part of a global effort to reduce
marginality among large sectors of the popu-
lation. At the political level, the attempts to
change education have been led by hopes of
transformation of traditional channels for pol-
itical participation. Two questions usually be-
come central to the process of policy formation
directed towards changing the role of education
in society: Who should be the primary target
to receive the benefits of education? and How
can the state design, implement and control
the political and economic role of education
without jeopardizing interest sectors and with-
out decpening the conditions for potential social
unrest?

Answers to these question have traditionally
been found in the use of cducational planning

RS

as a technique that ensures efficiency, provides a
sense of order, and reduces educational and
social inequality to an apparently neutral ground.
Two assumptions have been central to this
approach. The first implies that educational
planning is a non-ideologicai technique based
on scientific principles that are neutral and
independent from the political and economic
contradictions in society. The second assump-
tion implies that planning is not affected by
the relations of contradiction and correspon-
dence that exist in the society, and that planners
can function independently of the power struc-
ture to which they belong. Both assumptions
deal with planning as an aseptic technocratic
instrument detached from the development
conflicts that exist in society.

The success or failure of educational planning
in the future will be not only an outcome of the
ways in which planning is conceptualized as a
technique, but also the results of the inherent
problems of economic and political stability
that the region will continue facing. Politically,
the processes of policy formation in Latin
America will continue suffering from the con-
flicts of power characterizing the structure of
the state in the region.

Given current development trends, both re-
gionally and internacionally, the chances are
that the process of public policy planning will be
far more complex and contradictory in the
future. This responds in part to a variety of
interests which governments will be forced to
represent to minimize social couflicts. In these
societies, the ideological diversity among the
power groups competing for the control of the
state, both in economic and political terms, is
greater than those found in developing societies.
The development of education, the formulation
of policies and the planning process in the case
of the latter, tend to represent a more uniform
spectrum of interests. It also tends to maintain
the status quo rather than to polarize contradic-
tions and produce radical changes in the dis-
tribution of power and wealth.

Because developing socictics do not evolve
according to this paradigm, the process of policy
formation becomes a conduit between extreme




political alternatives aiming at sometimes op-
posite development goals over relatively short
periods of time. In such a context, developing
socicties are often faced with profound changes
in the development role of their basic insti-
tutions, including the state and the education
system, in order to achieve short-term devel-
opment objectives. Research in documenting
these changes helps to project planning into the
future. Without an effective link between plan-
ning and rescarch, planning education becomes
a limited exercise, which responds to the most
immediate pressures facing those formulating
and implementing policies. n

2. During this period, only seven from among twenty

3. Touraine (1987) presents a systematic analysis of the

4. Public expenditures on education alone, grew from

s. Scholars have argued that over the ycars these trends
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Notes

. At the time, many countries of the region were fecling
the impact of development strategies heavily depen-
dent on forcign aid. Among the strong modernization
values of these strategies were the emphases on
increasing social participation and democracy. These
promoted a slow shift of national political strategics
towards more liberal reforms. This was not the case in
Brazil and Chile before the military interventions
in 1964 and 1973 respectively.

countries in the region had an urban growth of less
than 10 per cent, while five others had a growth rate
between 25 and 32 per cent.

trends and conditions affecting the development of
the region, particularly in terms of the power relations
affecting dedision-making.

3.4 per cent of gross natiopal product in 1970 to
4.2 per cent in 1980 (Unesco, 1985).

shifted modernization towards the mode! of associated-
dependent development that exists today in countries
such as Argentina, Mexico and Brazil (Chilcote and
Edelstein, 1974, pp. 1-87; Evans, 1979; Bonilla and
Girling, 1973; Cardoso, 1973).
6. Jorge Ahumada, former member of the IMF and
Director of the Bconomic Development Division of
ECULA at the time, argued that ‘s planner cannot
determine by himself social objectives. He always
works for an economic system, for & form of social
orgsnization and for a political structure. Planning
thus has a purely technical character, neutral, and it
cannot be considered as attached to a given political,
economic of social system’ (Ahumada, 1972, p. 4).
7. The modernization theory was ‘bascd on the notion

Sceking new paradigms to plan education for development—the role of educational research

11. The problems presented by the ‘crisis’ affecting Latin

12,

13. A recent report prepared by the Centre for Educational

14. Between 1970 and 1982, public erpenditure on

that there is a direct causal link between five sets of

. An example of the use of educational planning as an

. Countries like Argentina, Brazil, Chile and Uruguay
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variables, namely, modernizing institutions, modern
values, modern behaviour, modern society and
cconomic development' (Fagerlind and Saha, 1983,
p. 16).

integral political tool were both the educstional
teform implemented in Chile in the late 1960s during
the government of Eduardo Frei, and the planning
of the Escuela Nacional Unificada (ENU) during the
administration of Salvador Allende.

are a prime example of these changes. An illustration
of the implicit assumptions of neo-conservative
economics is to be found in Foxley (1983).

. Government approaches were influenced by political
pressures to maintain economic growth under a
deepening economic crisis produced by a growing
external debt. The effects of the region’s debt on the
efforts to achieve rapid growth, modernization and
controlied social mobilization have been devastating,
and the attempts to reduce the gap between developed
and developing socicties at the international level, and
between lower and upper classes in the national
scenarios, have been largely unsuccessful. Despite
these facts, development and the expansion of social
services, including education, continue without the
political and economic base to sustain an expansion
heavily dependent on the unequal distribution and
use of resources.

America in the 1980s have been profusely discussed
from the point of view of its economic implications
associsted to the external debt problem (Foxley,
1983). For an analysis of the effects of the crisis on the
social sciences, see Morales-Goémez (1986).

A prime example of this situation is found in the role
of university and secondary-school students in Chile.
Despite the strong intervention of the military state
in education, the government has not been able to
obtain political support, and the universitics and
secondary schools are becoming, once again, import-
ant agents for the expression of demands for social
change.

Studies in Mezico argues that between 1980 and 1986
only §2 per cent of primary-school children suc-
ceeded in the school system, and that over the last ten
years the drop-out rate has increased from 10.3 per
cent in 1976 to 10.6 per cent in 1986.

education in the region grew from 3.4 to 4.4 per cent
of the gross national product. However, at the end
of this perind, that still remained 1.7 per cent below
the expenditure of the developing world. Although
public expenditure per inhabitant in 1982 in the
region was three times higher than the average for
developing societies, it was still 4.7 times lower than
that of developed countries. In fact, pubtic expendi-
ture per inhabitant in primary education in the region
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fell approximately 4§ per cent in real terms between
1970 and 1978 (World Bank, 1984).

. This situation did not change during the first half of
the 1980s. Today external assistance still represents a
major source of funds for developing countries® edu-
cation programmes (OECD, 1984). At the same time,
the larger proportion of funds being allocated by
developing countries for research in education orig-
inates in donor agencics.

. Norberto Gonzilez, the Executive Secretary of the
Economic Commission for Latin America, indicated
in lis opening remarks to the International Col-
loquium oo New Directions for Development Plan-
ning in Market Economies, that ‘we are currently
experiencing the most severe and prolonged crisis of
the last fifty years, which has forced us to undertake
a thorough reassessment of many of our long-standing
assumptions concerning developraent. This reassess-
ment covers both long-term development strategies
and short-term cconomic policies on the one hand,
and the role of the economic agents and the manner
in which they operate, on the other’ (Gonzilez,
1987, p. 9).
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Educational

planning problems,

decision-making

and communication

Dan Inbar

Any discussion of a whole educational planning
and implementation process will comprise
an interactive analysis of the pertinent sys-
tems—political, economic and social—and since
there is no clear end to educational plans, the
analysis must continue indefinitely. Hence, for
all practical purposes, any discussion of edu-
cational planning is partial and based on
arbitrary decisions about the criteria and
components. The validity of such decisions
will be tested according to their rationale, to
their eventual contribution to the understanding
of the planning-implementation process, and
according to their ability to improve the plan-
ning-implementation practice.

The link between educational planning and
implementation can be considered the Achilles’
heel of the educational planning process. This
article is an attempt to develop a conceptual
framework that might increase our understand-
ing of this link, and scrve as a basis for the

Dan Inbar (Israel). Head of the Division of Edu-
cational Planning and Administration, School of
Education, The Hebrew University of JFerusalem.
Former director of tn-service teacher tramning at the
Hebrew University. Author of numerous articles on
educational planning and books including Educational
Administrative Deliberations; Isracli National Plan-
ning and Policy-Making,; Responsibility.

formulation of propositions for interconnecting
plan contents with the decision-making and
implementation processes, and suggestions of
basic outlines for future research. The concep-
tual framework is based on three basic compo-
nents: (a) the problem, which focuses on a
specific educational planning process; (b) the
decisions, which have to be taken into consider-
ation in choosing among alternative actions;
and (c) the social message, for change inherent
in the educational plan.

By focusing on these three components we
have of course had to sidestep many others—the
type of leadership making the dccisions, the
suitability of the administrative machinery,
budgetary constraints, national development,
and social structure arc among the most im-
portant—but these have been treated frequently
clscwhere. The rationale behind emphasizing
these three components is the necessity for the
active involvement of all concerned. Put dif-
ferently, the implementation of educational
planning is never a purcly technical process;
it involves behavioural change in teachers,
parents, students and administrators as well as
politicians.

This is essentially in line with the reasoning
of the IIEP’s Medium-term Plan 1984-1989,
which encourages those involved ‘to examine
planning in the context of decision-making . . .
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in the light of the specific responsibilities of
teachers and cducationalists’ (paragraph 40),
prescribes “‘definition of the “zones of inter-
action” between planning and decision-making’
(paragraph 46), and rccommends focusing
‘above all on the reality of planning, gaining
insight into the practice of planning and its
dysfunctions’ (paragraph 77). Our analysis
will take the Isracli Educational Reform as a
casc in point.

The educational reform approved by the
Knesset (the Israeli Parliament) in 1968 had
two declared purposes: to raise the level of
academic achievement, particularly of disad-
vantaged children, and to ecncourage the inte-
gration of students of different cthnic origins
and scholastic backgrounds within the frame-
work of the school. In Israel that means inte-
grating students from high achieving North
American/European backgrounds with those
from Asian/African backgrounds. Structurally
a change from 8/4 to 6/3/3 (elementary high
school to clementaryfjunior high/high school)
took place. Unsclective admission to an inte-
grated district junior high school was guaranteed
to all pupils who had completed the sixth grade
in a neighbourhood clementary school. By
setting new school districts, we intended to
make these schools heterogencous in terms of
socio-cconomic status (SES) and cthnic origins
of the students. A four-ycar comprchensive
follow-up study was conducted to cvaluate
the Reform.

The problem

It is realized today that one of the difficultics in
finding a scientific basis for confronting prob-
lems of educational planning is that of locating
the problem, defining and identifying the de-
cisions and actions that might cffectively narrow
the gap between reality and desirability. Fol-
lowing Rittel and Webber,? planning problems
will be distinguished as ‘wicked’ and ‘tame’.
The distinction should not be seen as an
cither/or situation or a dichotomy, but rather
as u continuum. Hence, cach question will be

answered in terms of degree—how ‘wicked’ or

how ‘tame’ each problem is. Ten distinct

propertics arc assessed below in these terms,
and we thus end with profiles of planning
problems:

Can the problem be definitively formulated?
The more ‘wicked’ the problem the less
definitively it can be formulated, since in
order o understand a problem it is necessary
to have an idea of all its conceivable solutions.
The goals of the Isracli Educational Reform
werc defined, but there was no direct defi-
nition of the problem. Several problems were
implied: the academic achievement gaps be-
tween different groups of students, general
low academic achicvements, the danger of
social tension, ctc.

Is there a criterion, an end rule, which tells us
when a solution has been found? Again, the
vaguer the criterion, the more ‘wicked’ the
planning problem. The end rule of the Re-
form is a structural/technical onc, i.c. when
all schools in the country have been re-
structed. However, the attempt at social
integration, as well as the improvement of
scholastic achiecvement, has essentially no
end rule.

Arc the answers to the problem true or false or
on a good-or-bad scale? ‘Wicked’ problems
are based on value judgements rather than on
objective criteria. Indeed, the Isracli Edu-
cational Reform was accompanied by a com-
prehensive evaluation which submitted sev-
cral interim reports and a final one. Each
was followed by a nationwide socio-political
discussion of its results and implications.
Althotgh the reports were based on quanti-
tative results, the discussions around them,
even between the rescarchers themsclves,
were mainly value-based.

Do we have immediate and ultimate tests to
cvaluate solutions? For ‘wicked’ problems,
solutions arc hard to appraise, since im-
plementation itself will raise waves of on-
going consequences. The evaluation of the
Isracli Educational Reform continued for
four years; it has now formally cnded, but
its <lemisc was an arbitrary decision based on
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political expediency and budgetary con-
straints. There is today a continuing process
of evaluation, where data is gathered for
future analysis, on the assumption that the
proof of this nationwide reform lies far in
the future.

Is the solution a ‘one-shot operation’, or a
continuing trial-and-error learning process?
Every implementation solution to a ‘wicked’
planning problem is consequential. Every
trial counts. One of the big debates about the
Isracli Reform concerned the fact that it is
an irreversible act; it cannot be tested on a
trial-and-error basis. And even if it were
reversed in the future for this gencration it
has been a ‘one-shot operation’.

Do we have a fully-exhaustive sct of poten-
tial solutions? For ‘wicked’ planning prob-
lems, definable solutions are not possible.
The Israeli Reform cssentially followed the
American educational structure (6/3/3), but,
the comprehensive schools, which include
vocational streams, and the continuing devel-
opment of separate vocational schools, are
patterned after the British and French sys-
tems. This is mainly a structural consider-
ation, but for the unique ingredient of the
needed curriculum  development, teacher-
training and parents’ involvement, no set of
potential solutions exist.

Is the planning problem uniquec? Here, despite
many similarities between ‘wicked’ plan-
ning problems, each is cssentially unique.
Although many attempts were’ made to
compare the Isracli Educational Reform to
other reforms, such as those in the United
Kingdom, Sweden and the contemporary one
in France, it was found that in the last
analysis, in spite of many similaritics, it is
unique. Expericnce from other cases may
be applied only in very gencral terms, and
very little about the implementational process
itself is applicable.

Arc planning problems a symptom of other
problems? ‘Wicked' problems tend to be
symptomatic because of our inability to
develop full causal explanations. Obviously
the planning problem of the Reform reflects

other historical, socio-political problems-—for
instance, the basic gaps between social groups,
the relatively scgregated neighbourhoods and
public prejudices.

Can the planning problem be explained in differ-
cnt ways? The importance of this criterion lies
in the assumption that choosing the expla-
nation wi'l determine to a great extent the
nature of the solution. If, indced, the problem
is a symptom of a combination of many fac-
tors, which is quite common in education, the
choice of explanation is arbitrary. Actually,
the planning system will tend to choose those
explanations for which implementation scems
most feasible—in other words, the ‘tamest’
explanation. It is well known that social in-
tegration, increasing scholastic achievements
and narrowing the achicvement gaps between
students from different backgrounds ar¢ very
complicated processes, and there is no one
explanation for them. It is also well known
that they are the result of many and diverse
interactions. However, it is found again and
agaip, as in the Isracli Educational Reform,
that the main cffort of planning is invested
in one aspect—in the Israeli case, the struc-
tural onec. In this case, structural change was
considered necessary, but obviously not suf-
ficient. It was to serve as a catalyst, trig-
gering off new processes. However, as always,
when the main effort is put on the ‘tame’
part of the problem, the ‘wicked’ parts, which
might also be critical, arc neglected.

Docs the planner have the right to be wrong?
If it is a general principle of science that
solutions are only hypotheses to be refuted
later, ‘wicked’ educational planning problems,
which are not intended to find the truth but
rather to solve practical social problems, arc
not immune. The success of the Isracli Edu-
cational Reform is often considered a politi-
cal issuc, and is discussed more frequently in
political rather than educational terms.

Once implementation of the I'eform, which is

a long-range change, has begun it can no longer

be considered solely as an attempt to fulfil its

objectives; it is conceived as the best solution
available. Hence, an analysis of the Isracli Edu-

S
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cational Reform clearly points to the ‘wicked-
ness’ of the planning problem. Morcover, pro-
files of social planning problems in general, and
cducational ones in particular, tend to be rela-
tively ‘wicked’, This fact has, of course, direct
implications for the decision-making and im-
plementation processes which will be discussed
below.

At this point three things should be enipha-
sized. As stated above, rarely will a problem
be clear-cut ‘tame’ or ‘wicked’ and the resulting
profiles established with each criterion analysed
as a continuum might provide a better tool to
get at the nature of the problems and improve
our understanding of the necessary planning
strategics, Second, all aspects of any plan, a
comprehensive plan in particular, should be
analysed scparately and a scparate profile cstab-
lished for cach. For instance, the structural side
of the Educational Reform discussed here has
a much ‘tamer’ profile than the facets which
deal with teaching heterogenecous classes. It
should not be surprising that the structural
aspects received the most attention, were the
focus of the Reform, and only later was em-
phasis placed on the educational process itself,
This brings us to the third point. Since ‘wicked’
planning problems arc characterized by a high
degrec of uncerrainty, it is inevitable that in
translating them into action, cfforts will be
made to ‘tame’ them. This might be related
to conflicts, and might raisc unforeseen conse-
quences, since the decisions will be, in the last
analysis, political in nature,

The decisions

March and Simon® distinguish four basic
types of decisions—those of acceptability, unac-
ceptability, incomparability and uncertainty—
based on the ability to identity preferred
alternatives as a function of the different prob-
abilines of a choice resulting in posinive or
negative results.
The acceptable alternative, which smong the
alternatives of action is clearly better than
all othets, and good cnough to be accepted.

Under such ideal conditions decision-making
can be expected to be quite routine, However
considering the ‘wickedness’ of educational
problems, the situation in educational plan-
ning is not often ideal. The other three situ-
ations are thus more relevant,

In the unacceptable case the probability dis-
tributions of outcomes associated with cach
alternative are known, and a preferred alterna-
tive can be identified without difficulty, but
the preferred alternative does not micet an
acceptable standard. Unfortunately 1n edu-
cational planning decisions in such situations
have to be made, whether or not the
alternatives are satisfactory. It is often a
case of choosing the lcast of several evils,
Consequently, implementation will be con-
tinuously challenged.

In educational planning, the situation of incom-
parability scems to be a frequent problem.
Here, the probability distributions of out-
comes arc known, but there is no way to
identify the preferable alternative. Different
alternatives of action may involve cqually
expected outcomes, or, more commonly, the
alternatives themselves are very likely to pro-
duce both positive and negative outcemes,
In turning back to the Educational Reform,
it secems that the alternatives the decision-
makers were faced with were best charac-
terized as incornparable. Indeed, the long
scarch for the best alternative produced sev-
cral, and in the end, the decision was a
political onc, obtruded by a strong political
figure. In such a situation it could be pre-
dicted that no evaluation project on a given
reform will end up with unequivocal results.

In a situation characterized by uncertainty, the
probability distributions of the outcomes of
the various alternative actions are not known,
This situation, together with the preceding
ong, is characteristic of most educational plan-
ning situations.

If; indeed, educational planning problems have
a ‘wicked’ profile, incomparabihty and uncer-
tanty will be unavordable. Plans may be de-
veloped on the basis of expertise, but the de-
cisions to implement them will be pohitically




Educational planning problems, decision-making and communication

determined, that is, on the basis of subjective
preference. Successful implementation of edu-
cational plans cannot be based solely on com-
phiance and administrative machinery, oui has
to be widely accepted and based on broad
involvement and participation. The problem of
communicating the plan is thus brought into
focus.

Communicating change

Diez-Hochleitner* defines planning as an atti-
tude reflecting the desire for orderly «hange
and the formation of a strategy by which the
change can be brought about. Along this line
of thought, planning can be sccn as a message
stating the process of change, and implemen-
tation is the message’s formal expression. A
plan is a set of symbols embodying some ar-
ticulated attitude. Educational planning can be
considered as a process through which the
communication of shared symbols creates
intent.

As states above, educational plans tend to be
characterized by a ‘wicked’ profile, with no
dcfinitive formulation, no c¢nds to causal chains
and there are no immediate or ultimate tests for
suggested solutions. Hence, educational plans
can never fully convey the contents of their
messages. They vary with the way in which
they are pereeived. Educational planning is not
only an expression but an impression, and the
success of the whole planning implementation
cycle will depend greatly on the interaction
between the two.

Educational planning is always interrelated
with the socio-political sphere; the question is
to what degree the plan takes this fact into
account. Indeed, one of the main weaknesses
of many of the ‘blueprint’ development plans
is their negligence of unique socio-political con-
texts. Practically speaking, far less emphasis
should be placed on the plan code, that is,
its professionalized language and rationales, and
miore on the specific addressee of the plan, and
the contacts between people, groups, adminis-
trative units and organizations. Unfortunately,

BEST GUIFY HVAILABLE

today therc is a nced to appear to be advocating
rationality, which is highly prized and rewarded
and has an almost magical quality of truth and
objectivity, and cffort is invested in developing
models, rather than contacts, involvement and
commitment.

Educational planning should be considered
a mode of action, a negotiauing process. From
this practical angle, the cvaluation of the plan-
ning process, cannot wait for its output analysis,
but will have to respond immediately to such
questions as ‘Is it or is it not opening new
channels of communication?' or ‘Is it or is it
not stimulating new dialogues?’,

A good deal of attention was given to the
opening of dialogue channels in the Israeli Edu-
cational Reform. It was long debated, analysed,
discussed and approved by Parliament itsclf.
The committee heard the views of the teachers’
unions, cxperts, parents, administrators and
politicians. The list in the Parlianicnt Committee
Report® scems to include cvery conceivable
interested party.

The implementation of the Reform still met
with some public opposition (and several Su-
preme Court Appeals), but the main message
of the Reform went through. The public debate
went from ‘integration, why and if’ to ‘inte-
gration, how’.

Because planning has a ‘wicked’ profile, and
the alternatives in decision-making are incom-
parable, its test is limited to how well it explains
the difficultics of implementation, ¢n the one
hand, and how well it indicates ways to improve
that implementation on the other. When the
planning process is in practice identified with
the political process, an attempt is made to make
sure that the implementation process will itself
be perceived by the public as a success. Here
an interesting point cmerges. Planning is be-
coming increasingly accepted and essential to
the decision-making systems, but it is only its
contribution to implementation that is con-
sidered; 1t is disregarded in the actual sclection
of alternatives. The distinction between feasible
and possible is blurred, and the planning process
focuses on the implementation phase. The prob-
lem is that the implementation process itself
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often modifics or moulds new cducational goals
n trymng to justify implementation and its
outcomcs.

Towards linkage planning

Since there is no way to build a comprehensive
and rauonal strategy of cducational planning
i decision-making situations of uncertainty,
incomparability and ‘wicked’ profiles, a ‘linkage
planning strategy’ should be developed. Linkage
planning would be based on several plans, cach
fairly independent in its implementation, and
cach compriaing a relatively controllable unit.
Supporting <ystems would be provided for cach
link, which should be based on a developed
communication nctwork.

However, we need to keep in mind the fact
that comprehensive plans are technically divided
into stages or phases, which are dependent parts
of a more comprchensive plan, whereas links
should have a common oricntation but be rela-
tively independent. For such links it is casier
to build a communication network, and to in-
volve and demand commitment from those upon
whem implementation depends.

In many of the cducational planning pro-
cesses described above, there is no way to avoid
the exploratory nature of implementation. The
challenge is to build an implementation nctwork
that will be flexible enough to accommodate
the dynamucs of such an exploratory process.
Undoubtedly in <uch linking planning strategy,
it will be necessary to develop and establish
co-ordinating mechanisms for the interchange
of information to activate the supporting sys-
terms, to synchronize the actions of the various
links, and, 1n some casces, to try to tic the links
together. But it 1s clear that linkage planning
strategy is not based on lincar sequences of
actions, and overlapping is unavoidable. In a
way, the strength of the chain is in the over-
lapping of its links.

Inbar

Pitfalls in implementation

Every planning problem has its characteristic
pitfalls, its hidden dancers and snares, and no
analysis of cducational planning is acceptable
unless it recognizes them. The following pitfalls
might serve as suggestions for research on the
implementation process:

The process leading from the initial formulation
of the planning problem to the recommended
implementation stiategy is very complex, and
there are several pitfalls for which to look.
For example, such complexity might re-
inforce the tendency to compromise and to
emphasize feasibility.

Since many educational planning problems arc
‘wicked’, the choice among definitions, bound-
aries, and alterratives for teatment are not
established on objective bases, and are vul-
nerable to pitfalls. Perhaps the more ‘tame’
aspects are preferred, and there may be a
tendency to focus on marginal questions, on
the more feasible aspects rather than the
more important oncs.

Most cducational planning decisions have to be
taken in situations of incomparability, un-
certainty, and therefore stress, which may
lead to the delay pitfall, or to pitfalls of
compromised decisions.

The complexities of educational planning might
lead to the development of over-sophisticated
(abstract) plans, open to qualitative bias, and
to the pitfall of status at the price of non-
communication.

As far as pitfalls in communication are con-
cerned, sceveral questions should be asked
here. First, is educational planning oriented
towards a multiple audience, or to a mono-
lithic one (i.c. the pitfall of the addresser)?
Sccond, are contact networks of implemen-
tation taken into consideration (i.c. the pitfall
of inner strength and rationale)? "Third, has
the meaning of the plan changed during the
process of communication (i.c. the pitfall of
perception)?

Costs are of course central to all these consider-

ations. “T'ame’ aspects are casier to be trans-
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fated into costs and bencefits, and this fact,
as we have pointed out, may bias decisions,
the costs of solving ‘tamce’ problems arc
difficult to compare with the benefits of
solving the ‘wicked’ oncs, and pitfalls arc
unavoidable. Concentrating on overcoming
them nught cven Jdiscourage creativity, But
the recognition and understanding of pitfalls
inherent in educational planning and 1m-
plementation arc important. »
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The nature of the task

The principal objective of this article is to draw some conclusions
from the critical assessment of educational planning in whick the
authors and others have been involved over the years (cf. Weiler,
1980; Levin, 1980; Chinapah and Lofstedt, 1983). This critical
assessment has focused not only on the process and outcome of
educational planning itself, but on some of the broader assumptions
and premises about education and the dev. »pment of human
resources on which the theory and practice of educational planning
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has been based. In other words: The shortcomings of educational
planning are seen as having their roots not just in the process itself,
but also in the conditions under which, and the context in which,
it operates.

The main argument of this article is that, for educational planning
to become a more cffective tool in the development of human
resources, it will have to re-establish its linkages with a broader
range of human competence beyond what is needed in the world of
work, and become part of a wider array of social and cducational
interventions both within and beyond the formal education system.

The conceptual key to this argument lies in a re-interpretation
of the notion of human resources and their development. This
re-interpretation recognizes the need for thinking of human resources
development as encompassing a much wider range of human com-
petence, that is, not only the kinds of competence that are relevant
to productive work in the economic sector, but also those that human
beings nced to protect and improve people’s health, to keep popu-
lation growth within rcasonable limits, to sustain and develop
cultural traditions and identities, to cnjoy recreational activitics, to
put nutritional resources to the best possible use, to preserve a less
hazardous and endangered environment, and—Ilast but not least—to
assume and play an active role as a citizen. All of these kinds of
competence constitute, in the aggregate, asociety’s ‘human resources’.
To develop these resources presents 2 major challenge for a society
and for those agencies which, like the education system, have a
special mandate to contribute to this development. At the same time,
this re-interpretation of the notion of human resources neceds to
recognize that the entire burden of this encompassing task cannot
be carried by the formal education system alone, but is being, and
has to be, shared by a number of other mechanisms and institutions
as well: various ‘informal’ educational activitics, literacy programmes,
grassroots movements of various kinds, community development
programmes, the family, various training programmes and the media.

it is along these two dimensions, broadening the range of human
competence with which human resource development would concern
itself and cxpanding the range of strategies or ‘interventions’ for
developing such competence, that we shall need to construct a new
matrix of human resource development. This article will show how
such a new conception of human resource development will lead:
(a) to a new form of planning, ‘human competence development
planning’, which would guide, co-ordinate and integrate the different
subsectors of human resource development; (b) to a new meaning of
‘education’ as onc of the key interventions in the development and
improvement of human resources; and (c) against the background of
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both (a) and (b), to a more appropriatc and eflective notion of
cducationa! planning.

Before moving to the task of developing a new matrix of human
resource development, this first part will review and summarize the
cvidence on the inadequacies and problems of a notion of educational
planning that is predicated on an overly narrow conception of
human-resource development. This evidence is of two kinds: first, a
sct of observations and conclusions on problems internal to the
structures and processes of educational planning, to be followed then
by an analysis of the problems and, indeed, crises that have emerged
in the environment of educational planning and policy.

EDUCATIONAL PLANNING:
THE NATURE OF THE PROBLEM

The cmpirical basis for the problems identified in this section is
derived from surveys conducted in recent years in African and Asian
countrics in a project supported by the Swedish Agency for Rescarch
Co-operation with Developing Countrics (SAREC) based at the
Institute of International Education at the University of Stockholm
(Chinapah and Lofstedt, 1983, 1985). For purposes of this diagnostic,
we treat separately a number of aspects, such as the various imbal-
ances of educational planning, the problems in the information
system, participation and decentralization in planning, mismatches
in the supply and demand of manpower, and the major problems of
cducational financing.

Imbalances in educational planning

In its institutional infrastructure, educational planning tends to suffer
from major vertical and horizontal imbalances in terms of resources,
responsibilities, and functions. Along the wvertical dimension,
cducational planning is often highly centralized and hierarchical,
which leads to the less than optimal utilization of human and
material resources and cffectively creates a substantial cleavage
between planning and the base of the education system. Decision-
making authority and control tend to be concentrated at the top,
with very little delegation of authority, whic' often makes officers
at the centre overburdened with relatively ninor decisions which
could have been taken at lower levels and for which they also lack
adequate information. Shortages of sufficiently qualified staff at
lower levels are another reason why decision-making is referred
upwards and away from the actual implementation situation. Many

.
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governments have tried to compensate for lack of qualified staff by
providing rules and regulations to guide the work at lower levels,
which tends to creatc a rigid climate and to stifle the initative and
judgement of individual officers. )

At a horizontal level, a growing burcaucracy with ever more
specialized functions has also led to the increasing compartmental-
ization of administraton and decision-making, which makes inter-
ministerial and inter-departmental co-ordination even more difficult
than before.

As a result of socio-cconomic bias in the recruitment for civil-
scrvice positons, the educational planning and policy-making system
tends to be staffed predominantly by members of the upper social
strata. It is usually also dominated by men. Lower-status social
classes, castes, cthnic and religious groups as well as women tend
to be grossly under-represented among planning and policy stafl.
These socio-cconomic, cultural, ethnic and gender imbalances help
sustain, in turn, biases in staff recruitment, the definition of problems,
the identification of prioritics and the design of solutions. These
imbalances also may be related to a lack of awareness of existing socio-
cconomic biases in the provision of education across social, ethnic and
regional groups, and of the lack of sex equality. The planning staff
thus fails to monitor the system properly and to develop appropriate
indicators (for cxample, student achicvement by socio-cconomic
status, cthnicity and gender), which would be needed to eliminate or
reduce cxisting imbalances. Large reserves of human resources among
the poor and among women thus remain under-utilized in the
planning, management and delivery of education, and most cdu-
cation/training development projects lack an orientation towards the
particular situation of women and the poor.

A rclated dimension of imbalance in educational planning and
policy manifests itself in the failure to achieve a rational distribution
of staff both vertically and horizontally. Many highly qua.fied
officers arc concentrated at the top and the centre, which is the most
attractive, and the result is a shortage of adequately trained staff at
lower levels of the administration and in outlying arcas. Another
recason for this maldistribution is the promotion and transfer practice
in most planning organizations, which tends to lead to a brain drain
from lower to higher and more central levels in the system.

As will be discussed below, the heavy involvement of many devel-
oping countries in external assistance programmes leads to a situation
where, among the central-level officers, an inordinate number of
qualified staff arc absorbed by the planning and implemeatation of
externally funded projects at the expense of non-aided projects and
programmes. In many countrics, large numbers of cxpatriate special-
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ists tend to be involved in central-level planning, thus blocking
promotion avenues and delaying the ‘focalization’ of staff.

Shortcomings in the information system

The information base and the data for educational planning are often
inadequate in terms of both the present state of the education system
and the tendencies and projections for its future development. Even
in such seemingly ‘easy’ tasks as projecting the need for teachers on
the basis of student demographics, planners have been frustrated by
their failure to take into account such factors as migration into and
out of the teaching profession or the shifts in the role of women
vis-d-vts the teaching force. The reasons for these shortcomings have
to do not only with lack of facilities or technical training and with
the difficulties of predicting socio-economic trends, but also with
issues of orientation and approach. The collection and analysis of
information for educational purposes is subject to a variety of biases
in terms of methodology and the definition of what is and is not
relevant information. There is usually more emphasis on quantitative
than on qualitative data, and more stress on easily measurable criteria
and indicators even though they are less significant. Dropout and
retention rates may be registered, but without their socio-cconomic,
ethnic, linguistic and gender correlates. These various information
biases reflect in many cases both the dominance of particular research
and information paradigms, and the socio-political imbalances in the
composition and deployment of planning staff.

Participatory planning and decentralization

Devolution of planning tasks and more participatory planning are
seen (or at least professed) by many governments as ways to reduce
the central burcaucracy, promote democracy and equity, adjust
educational provisions to the needs of users and mobilize local
resources. In order to be successful, however, they must meet a
number of requirements which are often overlooked or neglected.
Devolution is seldom accompanied by a corresponding upgrading of
local-level resources (staff, infrastructure, etc.). The delegation of
decision-making power and even the transfer of material resources
may be of no avail if there is no adequate capacity at the local level.

Decentralization also presupposes improved co-ordination in order
to avoid undesired effects such as increased regional disparities due
to an uncven distribution of resources. Decentralized decision-making
and planning also require familiarity with, and commitment to,
democratic procedures and praxis to allow different local interests a
fair chance to exercise their influence. The experience of many devel-
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oping countries suggests that socio-economically more advanced
regions and élites tend to benefit the most from decentralization and
devoiution. Decentralization thus tends to be implemented on the
terms of the strong and to the detriment of the weak.

Educational planning, manpower needs and employment

Very few education systems in developing countries are truly success-
ful in providing the right types of qualification in the right quantity
to the right people at the right time. Reasons for this mismatch
include both technical inefficiencies in the education system and in
the planning structure, and the imbalances referred to above. How-
ever, theré is also a political problem of distribution since a large
number of people in a given society compete for relatively scarce
educational services and opportunities. Political pressure inside and
outside the education system is common and may take many different
forms. Funds allocated for the expansion of primary education, for
instance, have been known to be diverted to secondary and tertiary
education as a result of political pressure from the urban middle
class. Other well-known problems include the relative oversupply
of highly trained manpower as a result of rapid expansion of higher
education, and the increase in the percentage of unemployed and
underemployed school-leavers in many areas. Common deficiencies
in the provision of manpower have to do with: (a) the undersupply
of middle-level manual/technical manpower; (b) an oversupply of
middie-level white-collar manpower; and (c) an oversupply of high-
level manpower, especially of graduates of the arts and humanities,
combined with a simultaneous shortage in certain other areas such
as agriculture and forestry.

Many developing countries face great difficuitics in achieving
optimal horizontal distribution of manpower across difterent sectors,
both within the modern sector and between the modern and tra-
ditional sectors. Equally difficult scems to be the problem of the
vertical distribution of manpower, or how to gear educational output
to the optimal structure of the labour force by skill levels. Policy-
makers and planners in many countries seem to lack the proper
methods and techniques to assess correctly the ratios between
high-, middle-, and low-level manpower, given the existing level of
technology. Obviously, the problem of correctly projecting the
supply of manpower vertically or horizontally relates not only to
the output capacity of the education system, but also to existing
vocational guidance and labour-exchange services which tend to be
rather inefficient. As a result, the problem of providing employment
to graduates in relevant fields seems to be considerable in both
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socialist and frec-market systems. A Chinese study found that out of
about a million graduates from colleges and vocational schools in the
carly 19805, less than half were actually working some years later
in the fields they had been trained for (Lofstedt, 1986, p. 14).

Finance and plannming

The cffective integration of budgeting and planning has always
been one of the more difficult parts of the policy process in education.
While the lack of such integration is serious enough under the best
of circumstances, it becomes a matter of grave concern in periods of
increasingly scvere resource constraint (Lewin, 1987). The following
arc only the most prominent manifestations of the problem which
many developing countrics encounter:

A lack of recognition of the importance of cducational development
resulting in inadequate allocations of financial resources to edu-
cation.

Late disbursements by central agencies causing delays in programme
implementation.

Ad hoc reallocations of funds during the plan period (as a result of
changed priorities, demands, political pressure, ctc.) causing
disturbances in programme implementation.

The difficulty of managing and co-ordinating funds coming from
different sources (public, private, external, local, etc.), which leads
to the incffective and haphazard distribution of financial resources.

A lack of central funds which may tempt governments into under-
taking premature decentralization (to encourage local fund-raising)
or into promoting the privatization of education (which may solve
some financial problems but at the same time create new problems
of co-ordination and planning).

"I'he inventory of problems presented in this section is by no means
exhaustive, but suggests the range of problems which the practice
of educational planning in many developing countries has cncoun-
tered. Some of these problems are of a more ‘technical’ or organiz-
ational nature, and could be secen as resulting from deficiencies
in existing structures and processes which, at least in theory, could be
remedied. Other problems seem to be of a more functional or
‘organic’ kind in that they reflect conditions and cleavages of the
wider socio-cconomic and political system of which educational
planning is a part. Some of the staffing patterns discussed above
scem to be of this kind. Whatever strengths or weaknesses edu-
cational planning may have cannot be adequately understood without
understanding  the dynamics and constraints  prevailing in its
cnvironment,
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PROBLEMS AND CRISES IN THE ENVIRONMENT
OF EDUCATIONAL PLANNING

As the previous section has shown, educational planning has had a
good sharc of its own problems, problems that have to do with the
way in which the process of educational planning is conceived,
organized, structured, carricd out and evaluated. If these were the
only problems, however, they might be remedied by some internal
reforms of the educational planning operation itself; indeed, there
has been some improvement over the years in such matters as the
information basc for educational planning, the quality of planning
staff, the sophistication of projections, ctc. (sce Psacharopoulos
and Woodhall, 1985).

While such reforms in the internal workings of cducational
planning have helped, they fail to address the full nature of the
problem. For cducational planning, just as cducation itsclf, is
deeply affected by its environment, by the kinds of problems and
criscs that have emerged in the social and political context of edu-
cation systems. It would carry us beyond the scope of this article to
cngage in a more detailed discussion of this environment and its
crises, but of particular significance for our argument herc are:
(a) the crisis of the state: (b) the crisis of the production and utiliz-
ation of knowledge; and (c) the crisis of the system of international
development co-operation.

The crists of the state

To put the issue in the shortest possible form, the modern state,
in developed and developing societies alike, is ‘overloaded’ {Rose,
1980). The demands placed upon the state are constantly increasing,
while its capacity to respond adequately remains at best constant
and often declines as a result of declining real resources, greater
complexity of its tasks, and greater controversy about both the ends
and the means of the policy process (Habermas, 1975; Wolfe, 1977;
Weiler, 1978). The implications of this ‘crisis of legitimacy’ for
educational policy and planning are of two kinds. As the social
demand for education continucs to play a powerful role in the social
dynamics of most countrics, the delivery of cducation scrvices
becomes an important indicator and symbol for the state’s willingness
and ability to respond to the needs of its people, and thus plays a
critical role in the overall strategy of the state to retain both its
power and its legitimacy.
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The crisis of knowledge production and utilization

It has always been an article of faith, at least at the level of rhetoric,
that knowledge and rescarch were an integral and indispensable
clement of the policy process, in cducation as clsewhere, and that
good planning nceded good-rescarch just as healthy children need
good nutrition. The reality of that relationship between knowledge
and action, between research and planning has always been prob-
lematic. In the special case of educational planning, the relationship
has been particularly problematic, at a number of different levels.
First of all, the knowledge and information basc of educational
planning has been notoriously poor.

At a second level, educational planning has generally found it very
difficult to absorb and utilize such rescarch as does exist on the
relationship between education and work, on the determinants of
cducational outcomes, on the naturc of decision and resource allo-
cation processes in complex organizations.

Finally, cducational planning has not functioned at all as a stimulus
or a catalyst in a world of rescarch which, as far as cducation is
concerned, is badly in need of stimulation and re-thinking.

The crisis of international development co-operation

Aid under both bilateral and multilateral auspices has p.ayed quite
an important role in the development of education in the Third
World. Although limited in quantitative terms (roughly 10 per cent
of total educational expenditures), the association of educational aid
with technical assistance and expertise and the ‘model’ character of
many aid-supported projects have helped to make the impact of aid
significantly larger than the mere figures would suggest.

But the resource issuc is only one, and not even the most critical,
aspect of what looks like a serious crisis in international development
co-operation. At least as important are: first, a considerable deterio-
ration in the relationship and interaction between donor agency and
recipient countrics, particularly over issucs of tied aid and over
conditions and modalitics of aid agrecments; second, the increasing
debate over whether the existing system of international development
co-operation makes any seiise; and, finally, the role of external aid as
a vehicle for importing alien cultural clements.

THE GAP BETWEEN EDUCATIONAL PLANNING
AND THE INTEGRATED DEVELOPMENT OF HUMAN RESOURCES

The preceding sections have provided a brief overview of some of
the major shortcomings, fallacies, and criscs in educational planning,.
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These shortcoming . have been seen in part as a function of weaknesses
and inadequacies ‘n the internal functioning of educational planning,
and in part as a 1eflection of much broader problems which pervade
the political, economic, research and international environment
within which cducational policy is being made. In this section, we
will return to one of the claims made at the outset, namely, that
cducational planning is predicated on, and tends to reinforce, an
overly narrow conception of human resource development.

Inspired by human-capital theorists and cconomists of cducation,
the conceptual, methodological, and cmpirical ‘classics’ on edu-
cational planning have tended to concentrate on purely cconomic
critenia for ascertaining the roles and functions of education—formal
schooling as a source of skills, qualifications and certifications relevant
to the domain of production (sce, Shultz, 1964; Psacharopoulos,
1973; Blaug, 1968). Educational planning had to be geared towards
the manpower required for the economic growth of society, human
beings were to be made more productive and cducational planning
was scen in this conrext as a vital instrument for gearing educational
development towards the cconomic nceds of society. Although
severc doubts and criticisms were raised on the limited roles and
functions attributed to educational planning in the process of human
resource development, cvidence shows that the application of
cconomic rationales for hum in resource development remains up to
the present a powerful maxim in the theory and practice of edu-
cational planning (sce Youdi and Hinchliffe, 1985; Lourié, 1985).

Notwithstanding attempts in different directions, the fact remains
that a primarily economic analysis of education has tended to distort
the very conception of the human element in the process of develop-
ment. Recognizing this Jimitation, cfforts were made in the 1970s to
redefine human resource development in terms of a strategy for
satisfying basic human needs (Chinapah and Figerlind, 1979). The
whole purpose of development was not to be to develop things but
to develop man. In this context, educational planning was scen as
instrumental in the process of an all-round development of human
beings, intellectually, socially, politically, morally, acsthetically and
physically. It scems fair to say that this carlier cffort at re-
conceptualizing the notion of human resource development away
from a purcly cconomic construct has had limited impact on the
reality of educational policy and planning.
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Concepts and policies
for the development of human competence

This section of the article addresses the task of rethinking not just
of the nature, theory and practice of educational planning, but of
our conception of development altogether, and of the ways in
which human beings relate to it, by generating, against the back-
ground of the diagnostic performed in the previous section, a con-
ception of development based on the notion of human competence.
This conception will, in turn, lecad toa new and different understanding
of the role of planning in the development of human resources as

well as the role of educational planning for the development of
human competence.

THE HUMAN FACTOR IN THE DEVELOPMENT MATRIX

The concept of development underlying the notion of human com-
petence is predicated on the role of people as autonomous participants

in the process of social change and improvement, capable (com-
petent) of both understanding the complex dynamics of development
processes and of affecting and influencing the direction of these
processes (Gran, 1983). Just as ‘development’ has many facets, the
human capabilitics and competencies required to participate actively
in these diffcrent facers range as widely. Once we understand devel-
opment as no longer limited to the realm of economic production and
consumption, but as also including such things as the sustenance
of cultural traditions and identitics, the quality and case of inter-
personal and intergroup communication and action, the inculcation
and growth of active and critical citizenship, the possibility for
recreation and creative uses of leisure time, and the achievement
and preservation of good health, the range of ‘human competence’
required to sustain this wide array of development objectives expands
correspondingly. To achieve this range of human competence in a
concerted, coherent fashion thus becomes a2 major policy challenge.
To plan for this concerted cffort gives a new and both morc ambitious
and exciting mcaning to the old notion of human resource develop-
ment. Inasmuch as education plays a role in bringing about this new
range of human competence, educational planning would become an
integral part of this new overall cffort at the planning of human
competence development, and we shall dcal later with what this will
entail for the future of educational planning as we know it.

But let us return for a moment to the overall concept. One of the

ar. o

o U 1:)

PAFulToxt Provided by ERIC

g




Vinayagum Chinapah, Fan-Ingvar Lifstedt and Hans Weiler

Areas of human competence

Intervention  — - - e

Work Study Health Culture Polity Environment

Peace

General
education

Vocational
training

On-the-job
training

Family
upbringing

Community
development

Literacy
movement

Cultural
institutions

F1G. 1. Types of intervention and areas of human competence.

clements of the new concept of development is the multiplicity and
diversity of liuman competence that is required to sustain the ideal
of the autonomous, active participant in the development process.
In Figure 1, the most important among these areas of human com-
petence are indicated across the top of the matrix. While these do not
necessarily cover all the capabilitics that would be needed, they
would scem to represent the most significant ones. They are probably
sclf-explanatory, but it may be important to emphasize once more
that, while many of these capabilitics are related to onc another, they
also represent objectives in their own right. For example, it is obvious
that poor health and nutrition will have a detrimental cffect on a
person’s ability to participate in the process of economic production.
At the same time, however, there is absolute and independent valuc
in sustaining peoples’ health and physical well-being regardless of
its impact on their productive abilitics.

The point of the matrix in Figure 1 is preciscly to visualize this
complex relationship between, on the one hand, the objectives of
developing competence across the full range of human activity and,
on the other hand, the array of strategics that are available to achieve
those objectives. These strategies can be identified in terms of their
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institutional source (family, school, media, ctc.) or in terms of the
kind of intervention (resource aliocation, literacy training, regulation,
publication, etc.). For purposes of illustration, the matrix in Figure 1
includes examples of both. Each ‘ccll’ of this matrix represents a
more specific instance of intervention; for example, the production
of a nationwide magazine for newly literate people would appropri-
ately represent an intersection between the ‘literacy’ strategy and the
objective of better social communication competence; similarly, one
might think of the combination of different strategies for achicving a
particular objective, as in a combined media and cducational cam-
paign in favour of certain family planning programmes; the devel-
opment of competence regarding nutrition may involve regulatory
measures by a government (for exemple, the proscription of certain
foodstuffs) as well as mediaand community development programmes
on the better use of local products.

HUMAN COMPETENCE DEVELOPMENT
AS A CHALLENGE TO POLICY

The notion of human competence as a key issue in development, and
the complex set of social interventions involved, present a major
challcnge to the world of policy. At the policy as well as at the concep-
tual level, some of the simplifications of conventional and overly
narrow modcls of human resource development will have to give
way to more complex and comprehensive policy strategies. These
strategies will have to be cognizant of both the broader range of
competencies that form the objectives of human competence devel-
opment, and of the richer set of social interventions that can be
mobilized to achieve those objectives. As a result, policy will need to
adopt a posture of much greater cross-scctoral concertation. This
change in policy posture will, in turn, affect at least three different
domains of policy: planning, the organization and structure of the
policy process, and the role of knowledge and rescarch in the making
of policy.

Planning the development of human competence

The kinds of human competence that have been defined in the
previous section are delivered through more or less formalized and
institutionalized agencies accarding to more or less clearly defined
intervention strategics. A task of such complexity requires careful
and comprchensive planning in order to maximize the contribution
of cach intervention or sct of interventions to achieving the desired
competence. This kind of planning can only succeed on the basis of:

204




PAFullToxt Provided by ERIC

Vinayagum Chinapah, Fan-Ingvar Lofstedt and Hans Werler

(a) a thorough examination of the kinds of competence people have
or lack with regard to the different areas of human activity; (b) a
conception of human beings as autonomous and dynamic agents of
change; and (c) a consistent and well-defined policy of development
that is predicated on (b). In this situation, those responsible for
planning the development of human competence face a number of
specific tasks, such as: (a) assessing the strategies, institutions, niodes
of delivery and target groups in the present human competence
development system; (b) identifying gaps and overlaps in delivery;
(c) predicting future competence needs; (d) considering alternative
strategics and modalitics; and (¢) designing and implementing
cvaluations.

Human competence development and the organizational structure
of the policy process

To conceive of a policy of human competence development does not
necessarily call for new and different structural arrangements. Several
of the policy and planning functions required by such an approach
could quite possibly be executed through already existing adminis-
trative structures. Making use of existing structures would certainly

avoid the creation of additional bureaucratic machinery which, as we
have shown, is one of the reasons for the dilemmas which the modern
state faces. What the ‘human competence’ approach to policy will
require, however, is (a) a restructuring of tasks within existing organ-
izational entities, and (b) a major rethinking and revision of the
linkages between the various organizational and administrative units
involved in one or another aspect of the development of human
competence. An example of (a) would be the restructuring of both
the agenda and the organization of a Ministry of Education (or a
Ministry of Communication) to reflect more adequately the full range
of human competence to which the education system should be
geared. The linkages mentioned in (b) should be such as to facilitate
and ensure concerted action between, say, Ministries of Health,
Education, Community Development, and Communication in the
interest of a joint programme towards more adequate family planning,.
The precise nature of the linkages to be established will be a function
of specific conditions and traditions in a given country; they could
be in the form of inter-departmental councils or national networks,
might involve public and non-governmental agencies or represen-
tatives of the groups who are to benefit from a given policy, ete.




PAFullToxt Provided by ERIC

Integrated development of human resources and educational planaing

Knowledge needs and the role of research

The nature and complexity of policies for the dcvelopment of human
competence places great demands on the supply and management of
appropriatc information. Given the cross-sectoral quality of these
policics, this information will have to come from different domains
of knowledge (health sciences, communications, food research, social
psychology, etc.), and will have to be carcfully integrated to provide
an adequate knowledge base for decisions, planning, and implemen-
tation. The design of an ongoing evaluation of policies for human
competence development is particularly important as a means to
adjust the ‘mix’ of intervention strategies in the light of accumulating
experience. The structures and organizational arrangements for this
task of producing, processing, and disseminating appropriate kniow-
ledge will again be a function of cach country’s specific conditions
and, cspecially, the existing infrastructures for the generation and
utilization of knowledge. The important thing scems to be the
realization that: (a) rescarch and development form a particularly
indispensable prerequisite of successful policy where the development
of human competence is concerned; (b) that the identification and
improvement of the kinds of competence needed at the grassroots
level will require a particularly and serious rescarch effort; and
() that the cffort to generate the knowledge needed has to reach
across conventional disciplines, schools of thought and methodologics.

The role of cducation and educational planning

Moving from the narrow confines of the conventional notion of
human resource development to the concept of human competence
that has been developed in the previous section opens up a wide
and complex ficld of policy ideas and action. Moving beyond purely
work- and productivity-related capabilities towards the full range of
competence for the development of human potential provides a first
step towards a more integrated policy framework for attending to and
supporting the human element in the development process: Health,
cultural traditions, citizenship, nutrition, and recreation arc no longer
seen as more or less isolated ‘sectors’, assigned to the responsibility of
separate governmental or non-governmental agencics, but become
at least potentially part of an overall strategy tor the comprehensive
development of human competence and of human resources in a
wider sense.

At the same time, the matrix developed above (Fig. 1) allows
us to accommodate conceptually the multiple strategics that are
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available for the purpose of developing human competence in its
various realms. Some of these ‘strategies of intervention’ may well be
more appropriate for certain kinds of human competence than for
others, but each strategy has a potential role to play in the overall
task of improving human competence as a development objective
in its own right. It is this ‘orchestration’ of different strategics which
lies at the heart of the planning effort that the previous section has
described: ‘Planning the development of human competence’ is a
task that not only has multiple objectives, but also employs multiple
strategies, and thus requires a very special effort of co-ordination
and equilibration.

It would carry us beyond the scope of this article to map this
entire area of policy and planning for human competence devel-
opment in any more detail than has been provided in the previous
section; we sce this comprehensive mapping as a major theoretical
as well as political task, and recommend it to the attention of our
colleagues in the ficld of development studies as well as policy analysis.
We are struck, for instance, by the possibilities that a more integrated
conception of human competence development would open up for a
more concerted use of traditional learning systems, literacy work,
and community development programmes for strengthening com-
petence in such areas as health, nutrition, cultural awarencss and
social interaction.

While education, as we have shown, is only one of several strat-
cgies for intervening in the development of human competence, it
continues to attract particular attention because of: (a) its extensive
presence throughout a society and across most regional, social and
cultural cleavages; (b) its susceptibility to being re-directed or
manipulated, more casily than many other social institutions, by the
state and/or powerful social and economic forces in the society;
() its critical role in providing, through its certification function,
access to a variety of social statuses and rewards; and (d) its consider-
able cost to a society in terms of both material and human resources.

IMPLICATIONS FOR FORMAL EDUCATION,
PLANNING AND ADMINISTRATION

As a strategy for the development of human competence, the formal
education system has at least the potential of making a major contri-
bution. Whether or not it will make that contribution depends in no
small measure on whether our thinking about formal education can
move beyond the exclusive or dominant preoccupation with preparing
people for the world of work. Once this limited focus has been
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overcome, there is a wide range of policy initiatives that would
enhance the contribution of formal education to developing various
kinds of human competence, and that would have obvious impli-
cations for how much of what competences are provided when and
how in the context of the school system. Regarding these impli-
cations, we will concentrate on curriculum and the tcaching and
learning activities in the school system, and the planning and man-
agement of school systems.

The notion of competence refers to a broad sct of physical and
mental qualities and assets that human beings need to deal auton-
omously and effectively with various life situations in order to create
better conditions for themselves in constructive interaction with
others. Competences thus include knowledge about various important
aspects of human cxistence, the skills to handle mental and physical
tools in a creative way, and the ability to interact with other pcople
in a varicty of contexts, including conflictual ones.

Curriculum development and the teaching-learning process

Curriculum development thus becomes a case in point. It would
start by identifying the main arcas of competence that could best be
dealt with in schools, rather than by other agencies such as health
services or co-operatives. The most important task, however, would
lie in constructing a curriculum that recognizes the radical redefinition
of the relationship between school and the rest of society that the
notion of human competence development implies. Such a curriculum
would relate more directly and explicitly to the various realms of
human and social activity where competence is needed. The know-
ledge and skills imparted cannot be artificially fragmented and
presented in small portions according to some inner logic of the
subject. The teaching-learning process cannot be arbitrarily cut into
fragments of time called ‘lessons’. The role of the teacher would
have to be redefined into that of not only transmitter of knowledge
and skills but of active intermediary between the learner and situ-
ations where competence of a given kind is gencrated, delivered and
applied.

This kind of teaching-learning process will require multiple
linkages between the school and the classtoom, on the one hand, and
people and institutions active in the respective area of human
wempetence (for example, (a) in culture, theatres and actors; (b) in
policy, political partics and government authorities; (c) in work,
cmployers and employees in enterprises). The different rows in our
human competence matrix, in other words, constitutc mecting
points for different agencies involved in developping the same or
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rclated sets of competence. In this interactive mode, it will be
possible for competences to be acquired in real-life situations where
they arc applied and demonstrated by people who have mastered
them; theory and practice can be integrated in a way that is not only
pedagogically and cognitively sound but also conducive to a more
concerted development eftort.

Planning and management of school systems

In discussing the role of formal education in the development of
human competence in the previous section, some necessary changes
in the construction of the teaching-learning environment and other
aspects of the cducation system have been discussed. These changes
will have implications not only for the classroom, but for the wider
issue of planning and managing education systems, such as adminis-
trative and organizational structures, personnel, research, information
usc and information management, and evaluation and monitoring.

The existing administrative and organizational structures for
educational planning, in developing countrics as elsewhere, cannot
acccramodate the planning of an education system which secks to
cover the wide range of human competence required ia different
domains and sectors, and which also aims at much closer interaction
with a wide variety of other agencies in 2 more integrated effort of
human competence development. At present, the administrative and
crganizational structures for planning are tightly linked to the man-
dates of different ministries (health, education, arts and culture,
manpower, human resources, youth and sports, social services,
women’s affairs and information). In the context of human com-
petence development, however, cducational planning nust be part of
an intersectoral approach to the public administration of human
resource development. These intersectoral arrangements are vital at
ministerial, departmental, and institutional levels so that the flows
of information and communication across the sectors of human
development may facilitate the educational planning processes, and
in particular, the resource allocation and distribution procedure.

An improvement of the organizational and administrative struc-
tures for cducational planning within the context of human com-
petence development requires new rolcs and functions of the planning
personnel. Educational planners have to play new roles and assume
niew responsibilities that are rather different from their conventional
professional profiles. So far, the main concern of educational planners
has been to estimate the inflows and outflows of students and
teachers in the formal education system, the planning of school
facilitics, and rather technical projections for the allocation and
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deployment of resources. Their training was oriented towards the
limited functions of formal schooling in a more restricted concept of
human resource development. By contrast, the new tasks set for
planning within a new and more holistic approach to human resource
development place new demands on the skills and understanding of
educational planners. This means that both the pre-service and the
in-service training of educational planners is to be readjusted to their
new roles, functions and professional identity. These training and
staff-development programmes nced to have a multidisciplinary
structure, content, and orientation so as to enable ecducational
planners to understand and cope with their new tasks.

The nature of the knowledge needed for a successful implemen-
tation of strategies for human competence development will require
a special research effort. This research would be multidisciplinary
and flexible in terms of design, methods, and analysis. Performance
indicators would no longer be school achievement alone but also
include psychological and biophysical indicators. The quality of
researchers and the nature of conceptual frameworks, instruments,
and methodology would be oriented towards the diversity of inputs
and effects envisaged in the areas of human competence develop-
ment, including the expansion beyond primarily work-related kinds
of competence. A range of methods will probably have to be used,
including both experiments and quasi~experimental methods for
complementing cach other.

The information base for educational planning in the context of
human competence development has to be improved in both quan-
titative and qualitative terms. Beyond educational data and statistics,
information from other sources (health registers, records on cultural
and social activities, heuschold surveys, etc.) will become of critical
importance for the planning effort. Besides expanding the soutces of
information, the information management system needs to be
improved and a systematic dissemination procedure has to be
created in order that different actors and beneficiaries may be prop-
erly informed about the innovations, policy changes, and reforms
taking place in all areas of human competence.

The evaluation and monitoring of the extent to which educational
planning accomplishes its different tasks in human competence
development will demand not only a larger data base but also an
integrated system of evaluation and monitoring. This system will
have to take int¢ account the organizational and educational inno-
vations proposed, the heterogeneity of aims and objectives and the
resulting value conflicts, and the diversity of different clienteles.
The interactions among various actors and beneficiaries and at various
points in the implementation process call for a participatory system
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of evaluation and monitoring with continuous dialogue, inter-
ventions, and feedback from a wide range of personnel involved in the
overall educational effort. In keeping with the principle of linking and
concerting interventions by different agencics, joint evaluation and
monitoring teams with representatives cf different agencies would be
particularly desirable.

Just as planners and other types of personnel, evaluators and
monitors would require a mix of analytical skills and compctences
in order to fulfil their roles and functions properly in the context
of human competence development.

The principal objective of this article has been to rethink the notion
of human resources not only in the sensc of human beings as resources
in the development process but also in thc sense of mental and
physical resources or competences available to human beings.
Against the background of an analysis of internal and external
problems relating to educational planning we have suggested a
reinterpretation of the human element in the development process
and reflected on the kinds of competence that human beings need in
order cffectively to cope with the multiple challenges of life. We have
scen these challenges as relating not only to the world of work and
productivity but also to the need for a whole range of life-rclated
competences in the areas of health, family management, culture and
recreation, political participation and citizenship.

It is the need for this broad range of competences that necessitates
a new agenda in the development of ‘human resources’ in the senses
referred to above. We have sketched this new agenda conceptually
in a matrix of human competence development which brings together
the competences needed and the various interventions required to
develop and improve them.

As the third section of this article has shown, re-thinking educational
policy along the lines of the notion of human competence has a
number of important implications for educational planning and
administration. The most important of those have to do with the
need for a more integrated and concerted approach to planning so
as to take into account the comprehensive nature of human com-
petence development. This need for integration implies in turn a
number of changes in administrative structures and procedures, in
the training and orientation of personnel, and in the nature of the
information base on which planners and administrators have to rely.
In addition, shifting the perspective of educational policy more in the
direction of issues of human competence gives a new meaning to the
role of cvaluation in educational planning and administration. Not
only does evaluation become more important and, given the com-
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plexity of the task, more difficult, it also acquires a new set of criteria
that are directly derived from the notion of human competence as
developed earlier in this article. As a case in point, it becomes
eminently important to assess the extent to which education systems
are effectively able to transcend conventional and narrow meanings
of ‘outcome’ to include a much wider and fuller range of competence,
including those needed to function not only in the economic, but
also in the cultural, political/civic, bio-medical, environmental, and
recreational realms of human activity. [ ]
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- Does company strategy

have any lessons

for educational planning?

Alain Bienaymé

During the 1960s and 1970s, educational plan-
ning generated great hopes as its techniques
began to spread. There were several reasons for
this eathusiasm. Economic analysis, borne along
by the wave of growth in the West, was dis-
covering the role of human capital and claimed
to be able to gauge its contribution to national
cconomic performance and its role in individ-
ual carcers. School enrolments, the number of
graduates and R&D cxpenditure became growth
variables on a par with physical capital stock
and labour (Denison, Malinvaud ct al.). The
developing countries saw cducational planning
as a means of asserting their national 1dentity
and allocating resources rationally in a form of
investment which was held to be decisive for
their future.

In the last fificen years, enthusiasm has
waned. This is certainly not because the quali-
fications of the working population are no longer
considered a valuable asset: indeed, there has
been a semantic shift from the concept of
‘manpower’ to that of ‘brainpower’ as the mov-
ing force behind growth today. But educational
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Administrative Board of the International Institute for
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planning has not escaped the harmful effects of
the world cconomic crisis, first, because of the
impact of that crisis on budgetary restrictions
and the cmployment of young people and,
sccond, because of the shortcomings in both
the methods and the overall approach of a cer-
tain kind of educational planning. In particular,
the idea of gearing training programmes to
the specific requirements of carcer outlets has
proved illusory. But this new awareness is con-
fusing to those anxious to have practical pre-
scriptions.

Education cannot make progress in the dark,
and onec idea to have emerged recently is that
the cxperience of companies known for the
quality of their strategic thinking and the lasting
successes resulting from it might provide in-
spiration for a renewal in the management of the
education system. Can national education poli-
cies, faced with an environment which has
become constricting, critical and demanding,
find inspiration in the exercise in forecasting
represented by strategic thinking and action and
thus emerge from the cul-de-sac which a certain
kind of planning has been unable to avoid?

In order to answer this question it is first
necessary to show that strategy is not really at
odds with planning, but, rather, that it alters
its approach. The next step is to identify the
challenges, the major difficultics coufrenting
educators in their classrooms, schools and uni-
versities, and, indirectly, their administrators.
Nothing, however, could be more dangerous
than to cherish the fresh illusion that the stra-
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tegic approach adopted in industrial competition
by a handful of companies offers a panacea.
Just as the best plans have often provided an
excuse for inactivity cr conservatism in unfore-
seen situations, so there are particular problems
associated with strategic thinking: naturally, it
has its own methods, which are somewhat
disconcerting for seekers of certainty, in that
they set out hypotheses in a relatively informal
manner. But the nub of the matter is the com-
patibility between the content of a strategic de-
cision and the range of measures which school
and university organizations feel able and will-
ing to put into cffect.

The virtuc of a strategic plan resides, strictly
speaking, in its cducational value, which de-
pends in turn on the extent to which it can make
educators more efficient. T'he work that they
arc expected to perform will therefore depend
on how emphasis is placed in the structures and
tasks of the educational machine, and the system
of rewards and recognition of abilities and skills.

The crisis in educational planning

Itis generally heid that the time-scale in indus-
try is a long one. The time taken by production
cycles in heavy investment scctors and the
periods of transition to new technologies force
companies to base their decisions on time-scales
varying between two to five years and fifteen
to twenty yecars. These times do not fit in with
the political calendar, nor do they correspond
to the daily, monthly or annual schedules for
the routinc operations of company life.
Educational cycles also fail to correspond to
political cycles. The amount of time nceded for
an educational reform to take cffect is greater
than that available to the political authorities
responsible for the reform. On average, thirtcen
years of schooling and six years at a university
are needed to produce a high-level graduate.
Even more time is needed ‘o cnable the new-
style tcachers, who are the product of edu-
cational reform, to demonstrate their talents to
the full. Can a plan—a set of procedures and
organizations cnjoying relative administrative

stability—cope with phenomena which the pol-

itical authorities cannot assimilate or still less

evaluate? That was once the belief, but people
are now less certain. Why?

The weight of the past, the pressure of the
establishment at national level and lack of funds
greatly limit the scope for manocuvre and the
innovative capacity of education systems, cven
when such systems are planned.

Plans are now less successful than they used
to be in promoting the role of education in so-
ciety. The world is in turmoil, and its com-
ponent socictics are uneasy, unscttled and
constantly bombarded by information from
outside. The spread of cducation does not
increase social cohesion in all cases: it often
divides people intellectually along the lines of
their areas of specialization and levels of skill.
The increase in the total volume of knowledge
produced by rapid scientific progress has raised
the threshold of illiteracy and hence the number
of illiterates. Frustration, violence and disinte-
gration are therefore at work.

Educational plans cast in a conservative
mould, with prescriptive procedures and a con-
cern for exact figures, often fall victim to their
own inability to come to grips with social reality.
Exact figures are no substitute for an accurate
diagnosis, as may be scen from the following
two cxamples.

School education worldwide gencrally suffers
from four deficiencics:

It is qualitatively unsuited to the task of pre-
paring young people for adult life.

It lacks overall funding, in the light of popu-
lation pressure or simply in the light of the
necd to improve teacher-pupil ratios.

It lacks redeployment capacity, owing to the
specialization of teachers and equipment and
also to hardened attitudes.

It is difficult to reconcile traditional values
inherited from the past, the bedrock of the
country’s distinctive character, with the more
universal, standardizing values introduced by
the scientific and industtial revolutions of the
Western world.

A similar upheaval is also taking place in the

narrower, but rapidly cxpanding, context of
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European higher education. For the first sixty
years of this century, the university-based cul-
tural model by and large meant that gifted
yo'wng people knew that by undergoing the
inutiation rites of university, they could obtain
much sought-after positions at the top of the
social hicrarchy, positions usually similar to
those occupied by their fathers. A good uni-
versity could be easily identified by a single and
casily verifiable criterion, namely, academic
excelience.

The attraction of these well-paid and pres-
tigious carcers and the high selectivity of school-
leaving examinations matched the authoritarian
style of business management and the Taylorian
organization of factory work. In the days when
most of the labour force worked 3,000 hours a
year for forty to fifty years of their lives, the
relationship between higher (i.c. non-compul-
sory) education and economic growth could be
defined as follows: (a) higher education is a way
of increasing the pool of qualified personnel;
(b) more cngineers, managers and qualified
technicians help to boost the country’s pro-
ductivity gains; and (c) those gains arc com-
patible with full employment so long as growth
is harnessed to demand, spurred on by a general
fecling of scarcity.

This pattern is now being challenged in the
industrialized countries. A large proportion of
the population in the West is now less affected
by scarcity. The growth rate therefore depends
much more on the effectiveness of marketing
and technical innovation. Full employment
is now mercly a pipe-drecam. Leisure time,
whether voluntary or coforced, has greatly in-
creased, particularly in Western Europe, and
there is now a mass demand for the right to
higher education arising from the desire to ward
off unemployment, not by acquiring once-and-
for-all qualifications to last a lifetime, but by
claiming the right to keep up to date in a world
awash with information, technological advances
and knowledge. Singling out ‘good’ universitics
is much more difficult nowadays in our more
democratic, less hicrarchical socictics, because
of the explosion of knowledge, the profession-
alization of rescarch and the desire to make
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higher education pay off. All universitics must
expect to be judged by a range of criteria.
Consequently, management of education sys-
tems is becoming a much more complex affair.

The two cxamples quoted above, concerning
the education of the majority of children ia all
countries and the teaching provided in European
universities, illustrate the limitations of a plan-
ning technique concerned only with numbers
of students and teachers, geographical break-
down and spread of subjects and the doling out
of financial resources.

Add to this the fact that, in expanding, the
education sector has lost its status: the teaching
profession is no longer shrouded in mystery and
prestige (Lesourne, 1988). The natural consec-
quence of the increasing number of graduates
is that they are to be found everywhere in the
world of production and administration. West-
ern companics arc cven coming to think of
themselves as education systems. Teachers are
no longer the only repositorics of knowledge;
they are the victims of their own success. For
that reason, the remobilization of the teaching
profession has now become a major concern.

How can the strategic approach give cdu-
cation policy a new lease of life?

Application of the strategic approach
to education policy

The aim of this section is to pick out those
general propertics of strategic decisions which
may offer guidance in the world of education,
not in order to eliminate planning, but to change
its approach.

As Ohmac (1982) (Director of the Business
Consulting Group McKinsey in Tokyo) peints
out, a company with no competitors can afford
to go ahcad and plan its decisions. The concept
of strategy, on the other hand, implies that the
company feels challenged by competition. In in-
dustrial cconomics, competitors challenge each
other in three ways, in a triangular pattern as
in Figure 1, which shows that: (a) the market
is segmented; (b) companices differ in terms of
the quality of their products and services and
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of their cost-benefit ratio; and (c) companies scll
value along with their products and services,
which is appreciated by customers, not by sup-
pliers.

There are many objections to the application
of such a scheme to the education system. But
at least it highlights somec of the problems
involved in keeping ecducational machinery run-
ning smoothly when it is insufficiently fired by
the spirit of competition.

Indeed, in the absence of official competitors,
companics in monopoly situations find it in
their own interest to invent competitors so as to
protect themselves from the dangers of com-
placency. Many over-confident monopolies have
suddenly lost their privileges when by-passed
by technical advances or changing habits.

Companies which fail to satisfy the latent
demand within their rcach arc usurped by their
competitors and threatened with the desertion
of their customers. Similarly, the private scctor
is energetically involved in schooling and vo-

: cational cducation, and schools are not immune

from a falling-off of a portion of their clientele
(I1EP, 14988). Schools have no absolute right

. to a monopoly on cducation. Does anyone
. need reminding that in the West, for cxample,
" mothers attended to carly chiidhood education

long before schools took over that task?

It may, of course, be objected that a national
cducation system 1s an expression of political
choices stemming from the desire to draw a
radical distinction between schools and busi-
ncsses. Bur the cducational budget of some
companics is more impressive than that of
certain prestigious institutions: the cducation
budget of ATT is more than three times that
of MIT. Morcover, in the United States, the
business scctor allocates for further training
more than two-thirds of the national resources
spent on funding universities proper (offering
four or more years of study). Part of this cxpen-
diturc is intended simply to make good the gaps
in basic schooling, particularly in the case of
recent imnugrants (Eurich, 198s).

Morcover, there is a need to review the mono-
lithic nature of the state education system. The
uniform nature of the regulations imposed on a
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FiG. 1. Competition in industrial economics.

N.B. The market ts segmented; companies differ in terms
of the quality of their products and services as well asin
terms of their cost-benefit ratio; companies sell value along
with products whose services are appreaiated by the cus-
tomers, not by the supplicrs.

whole population in the name of equahty leads
cither to resistance 10 change or abrupt generzl
reforms. Uniformity and routine are spatial
and temporal expressions of the same lack of
strategic thinking. When the state seeks to
escape from the deadlock and from academic
failure by imposing a radical and comprchen-
sive overhaul of the system, it usually encounters
incrtia and a general lack of understanding.

The strategic thinking at work in the best
companics trics to picture the institution’s
future in the light of the real or potential
competition to which it is exposcd. Schools too
often sce themselvesas having a captive clientele,

At the level of the cducation system as a
whole, strategic thinking approaches the future
in adifferent way from straightforward planning.

To begin with, the strategic thinker trics to
understand, to ‘anticipate the present’. using
monitoring devices drawn from a large number
of disciplines and technical branches. The
statistics representing the past on which plans
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are usually based are in fact too conservative,
and averages tend to conceal new phenomena
which will later command attention. However,
it is essential to identify ‘sunrise developments’
(Massé, 1965)and ‘weak signals’(Ansoff, 1975) in
order to inflience decision-making in good time.

A strategic approach also readily accepts the
fact that the future is uncertain and that no
technique can establish conclusively the conse-
quences of future decisions. The strategic
approach is more concerned with mapping out
major areas of uncertainty, introducing coherent
sets of hypotheses, constructing responses on
the basis of these scenarios and identifying in
cvery casc the steps which, whatever the
circumstances, must be taken to keep moving
towards the main objectives.

What is the relevance of these strategic
analysis concepts to the management of the
education system? Their message is that, going
beyond the false certainties of rational calcu-
lation, resource allocation and extrapolation
from cnrolments, it is essential to determine
what tasks education should perform and to
ensure their relevance. Costs cannot, of course,
be disregarded, but cfforts to reduce (at any
pricel) the conspicuous costs of a system,
namely, those recorded in the accounts, do not
necessarily make the system work with maxi-
mum cfliciency. If we drive with our eyes glued
to the dashboard, we are unlikely to reach our
destination. Low cost is not primarily what
makes good cducation policy, even if wastage
must be climinated. It must be defined first
and foremost in terins of its purpose, the
quality of the services to be provided, and only
then in terms of the best possible price. The
uncxamined extrapolations that .reep into cven
the most complex planning modcls no more
guarantee the planners’ credibility than a
straight advance through a mineficld guarantees
the safety of a foot soldicr. All this goes to
show that the strategic approach predisposes
the organizations drawing inspiration from it to
adopt a more flexible response to both the
threats and the opportunitics thrown up by
the changes in society.

It may, of course, he objected that education

should be a part of the sacrosanct core of
essential duties that all countries must perform
even if they arc going through a crisis. Unfor-
tunately, this assertion is too gencral and too
categorical to be taken literally. Fluctuations
in the gross domestic product, the burden of a
country’s foreign debt, changes in its export
income, the size of the national debt and the
requirements for survival in the cvent of
famine are just some of the variables which
may curb the resources al'ocated to cducation.
How far can the continuity required by the
education system be reconciled with the necess-
ity to keep expenditure consistent with avail-
able resources? Some educational activities are
indeed inviolable, but there is also a grey area
that is subject to review. The quantity of real
resources available for cach pupil or student
varies too much from one country to another,
from one educational level to another and from
onc decade to another, for governments not to
tackle this question openly. It is better to discuss
it than to rely on & blind power struggle or to
make proportional resource cuts when the
country has to weather a financial crisis.

Lastly, education needs to be changed in two
complementary ways as a result of the pro-
liferation of the new occupations and skills
generated by development and the ongoing
industrial revolution. Hitherto, education sys-
tems have simply juxtaposed ‘vertical’ courses
of cducation, that is, courses organized and
compartmentalized solely on the basis of assimi-
lating knowledge or techniques for vocational
purposes. These courses are not usually in-
tended for the same groups of people. Training
thercfore becomes the surest way of creating a
divided society. In future, those starting work
carlier should receive more general ceducation,
cven if industrial training has to take over
where schools leave off; conversely, literary and
scientific courses should foster greater aware-
ness of world developments, carcers and the
values of communication.

Tastly, the content of all strategic decisions
in business may be ceduced to one of the five
categorics summarized in Table 1.

Common to all these decisions, which are very
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TaAsLE 1. Suategic decisions applicable to education

What are we building? Investment, new recognized

. courses of study, recruitment
of teachers
Maintenance, operating
resources, quality contreol
Abolition of couzses, closure of
establishments, recycling
human rescurces
Documentation, software, etc.
Local and regional xuthorities,
educational institutions both
upstream and downsfream,
business enterprises,
international co-operation

What shall we keep?

What shall we sell?

What shall we buy?
Who are our allies?

familiar to companics, 1s the fact that they
involve a lasting future commitment. When
they have been duly anticipated and thought
out, and have not been imposed by the force of
unforeseen circumstances, they give companies
a certain amount of freedom to manoeuvre.
Should not the officials responsible for edu-
cation policy perhaps take a leaf out of this
book when the nced is felt to rcorganize school
mapping or to rejuvenate syllabuses and courses?
The state education system remains a poten-
tial prey to the dangers mentioned, while a
subtle crosion of its funds may weaken its
ability to act. For example, the different groups
of teachers linked by discipline or by status all
exert pressure in defence of their group
interests. Torn between the claims of one side
and the inertia of the other, the political auth-
oritics respond by taking their own measures,
namely political trade-offs. The compromises
made often favour new regulations or statutory
reforms without always solving the underlying
problems. Political pragmatism is scldom the
kind needed in the cducational field.
Strategy cannot replace planning. A study
backed up by figures must be carried out to
confirm that decisions, some¢ of which are
simultancous and others staggered, are in
harmony. A plan without a strategy runs the
risk of resting on inaccurate and incomplete
foundations; a strategy without a plan runs the
risk of expressing nothing but dreams and idle

talk (Quarre, 1988). Clear-sightedness and
flexibility are the qualities that give plans their
proper rigour.

The strategic problems of education

Three categories may be distinguished: ends,
means and management.

THE ENDS OF EDUCATION

Throughout the world—in the United States, as
a large number of reports have revealed in
recent years, in Europe and also in the Third
World—the content and organization of edu-
cation are running into tremendous difficulties.
These arisc not only from the cvolving nature
of transmitted knowledge, but also from the
complexity of relations between knowledge and
cconomic and social development.

New knowledge has been accumulating and
dividing at an unprecedented rate since the
Second World War. This has had scveral
conscquences: syllabuses have become wcfghticr
and courses longer; there is uncertainty about
the most appropriate pace at which new infor-
mation should be introduced (for example, the
rather less than satisfactory results of intro-
ducing the new mathematics, new methods of
teaching history, ‘look-and-tell’ reading methods
or computer scicnce for all); the need to sacri-
fice part of the heritage of knowledge previously
handed down,; the rise of a new type of illiteracy
resulting from the raising of the minimum
standard of know'edge that young people re-
quire to find their place in socicty and to lead
independent lives.

Time ts limited, however; neither the exten-
sion of life expectancy nor the increase in leisure
time is sufficient to offset the restricted amount
of time that individuals can spend on making
progress in their special subjects, keeping up
with the changing pattern of daily life in
society and cultivating their minds in a ‘dis-
interested’ way.

Morcover, rclations between education and
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society have also developed considerably since
the time when society’s progress through edu-
cation was held up as the ideal. The price to
be paid for the increase of knowledge is a
division of labour which accentuates special-
ization and builds walls of mutual incompre-
hension in socicties suffering from a lack of
commurication. In the industrialized countries,
overturned as they have been by a scientific
revolution whose impact is tremendous, since
it affects people’s thinking, a superficial study
shows how information and knowledge have
found their way into the smallest workings of
companies, machines and products. Individuals,
however, in no position to master all this in-
formation find themselves obliged to put their
trust in second- or third-hand knowledge,
What a contrast to the intimate, but empirical,
knowledge of peasants in the African savannah
or on the plains of Thailand, who bhave first-
hand, personal knowledge of every aspect of
their working environment! Industrial civiliz-
ation, on the other hand, compels individuals
to believe much more than to know, and to
bridge the gaps in their knowledge by trusting
in collective beliefs which they find plausible
rather than in observations whose meaning
escapes them. In such circumstances, those
with a little more knowledge than others will
be at an advantage, unless and until the expert
systems of artificial intelligence steal that ad-
vantage (Sowell, 1980; Woo, 1984).

Relations between education and society are
now less harmonious because progress in know-
ledge and technology devalues the cultural
heritage and accentuates the gencration gap.
Young people are no longer trained for the
same occupations as their parents. Schools,
which formerly sprang from the initiative of
parents, today scparate young people from their
clders. The part of the emotional and financial
heritage that used to be handed down from
parents to children in the shape of an occu-
pation is thus lost. The school is therefore a
factor of crisis and a key clement in the ‘scandal
of development® (Austruy, 1965).

In addition, schools and universities produce
so many graduates today that they are widely
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distributed throughout the working population.
In France for example, some 12 per cent of
the working population has a higher education
diploma. The ivory-tower university and the
school, which used to have a monopoly on
knowledge or to be its uncontested leaders, now
have to deal with a far more highly educated,
and consequently more critical, society (Benda,
1927, Bienaymé¢, 1986). .

As a result, there is much controversy, cs-
pecially on the theme of educational objectivity
or the moral values which, through the specific
characteristics of the subjects taught, should be
handed down to young people (Martin et al,
1981).

The essence of strategy consists in turning
threats into problems, and problems into oppor-
tunities for action (Ohmae, 1982). It is truc
that the demand for education is experiencing
a crisis, as [TEP (1988), Lesourne (1988) and
others point out. In some cases, that crisis
questions the pace at which school and uni-
versity enrolments are progressing. The pro-
portion of adult students with specific require-
ments is on the increase. The very transition
from an élitist type of higher education to mass
education and then to almost universal edu-
cation calls for 2 much closer analysis of what
education is required to do, rather than im-
posing on everyonc standard curricula leading
to guaranteed national degrees.

The strength of the links which is assumed
(and somewhat overrated) between knowledge
actually acquired, qualifications held and the
abilities that employers expect of young recruits
tends to encourage training in the narrowest of
professional branches, to the detriment of other
forms of education that rapidly fall out of favour
becausc they are deemed classical and tra-
ditional.

Educators have not vet succeeded in orgin-
izing their dialogue with society, though that
dialogue scems to have lost its ideological
virulence in recent years. The problem is how
to prepaic young peopic for working life as
adults without sacrificing general education. It
is more a matter of attitudes than of subject-
matter: a specialist in medieval history, for
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cxample, can use his specialized knowledge,
going beyond pure erudition, to make today’s
world easier to understand. In management
disciplines, there is a great demand for finance,
marketing, auditing and accounting techniques,
which, unless corrective measures are taken, will
oust basic subjects like economics altogether. It
is up to economists to make the world under-
stand that their discipline has the great virtue
of stressing human solidarity, showing how
trade brings benefits and is a messenger of
peace, and preparing students intellectually
for an extraordinary variety of activities and
professions.

FUNDS FOR EDUCATION

The crisis in educational objectives is com-
pounded by a funding crisis, which is due to a
combination of factors.

Onc is the difficulty in fully appreciating the
cost of education. There are many different
reasons for this, the relative importance of
which varies from country to country. Coombs
(1985) has drawn attention to the disparity in
unit costs per student according to the level of
cducation. These differences in turn vary con-
siderably from one country to another (Eicher,
1987). Is it widely known, for example, that in
France the average cost of a university student
is slightly lower than that of a secondary-school
pupil, whereas elsewherc it is, sometimes dis-
portionately, greater?

Deadlock situations prevent resources from
being redeployed. For instance, the human
cost of experiments in renovating the first two
university levels in France, affecting haif of all
students in the past two years, has proved
high in comparison with the results achieved.
Again, the closing down of a school in an area
with a dwindling population will meet with
strong resistance and the central authority’s
powers of coercion are restricted. Morcover,
when for reasons of economy the state cuts
back on teacher recruitment, the number of
teachers drops, but the steady ageing of the
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teaching profession pushes up the overall salary
bill (Bienaymé, 1987).

A more recent phenomenon to have emerged
in some countrics is that, because of the dwin-
dling prestige and purchasing power of the
members of what is now a less glamorous
profession, there are fewer and fewer pecople
wishing to take up teaching as a career, es-
pecially in the subject areas most sought after
in the working world. It will not be possible
to deal with this recruitment crisis without
further financial sacrifices for education, or per-
haps by personalizing teachers’ salaries.

Lastly, although it is theoretically simple
enough to forecast trends in the number of
enrolments in compulsory education, errors
creep in as soon as the forecasting becomes more
detailed, because it is more difficult to anticipate
the drop-out rate, the distribution of pupils
according to option and their geographical
location.

Other categories of public expenditure com-
pete with spending on education. This applies
to defence spending, which is contingent on
the vicissitudes of state security. It also applies,
albeit for different reasons, to welfare expen-
diture, which is on the increase duc to the
expansion of bencfits by virtue of acquired
rights and also unforescen variations in expen-
diture-generating factors such as illness, unem-
ployment, poverty and pensions. Some inter-
nationdl comparative studies (Wilenski, 1975)
on Western countries have cven shown that
health spending is negatively correlated with
educational expenditure in terms of their rela-
tive share of the GDP. The more people spend
on health, the less they spend on education.

The situation in many education systems
today is, therefore, one of crisis as regards
both the goals pursued and the financing of
education, while the overall climate is itself less
favourable than in the 1960s.

One of the lessons to be learnt from an
observation of business strategy is that the
ingredients of success that prevailed during the
boom years are no longer a guarantee of success
today. However, before discussing the sweeping
changes dictated by ‘crisis management’, we
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should turn our attention to some of tire manage-
ment constraints in the public education system.

THE MANAGEMENT OF EDUCATION

Typically, except in countrics with a federal
structure (usually very large countries), state
management of education features burcaucratic
rules, a top-down flow of information, com-
partinentalization of responsibility and slowness
to react to far-reaching changes in socicty. The
industrial groups that have copicd this model
arc handicapped by such characteristics when-
cver markets or technology become turbulent
or hostile (Emery and Trist, 1965; Lawrence
and Lorsch, 1967; Bicnaymé, 1982).

Oddly enough, at a time when business enter-
prises have gained by moving away from
Fordism and Taylorism towards other forms
of labour organization, public education sys-
tems arc persisting in the error of centraiism
and across-the-board decisions. These decisions
overrate the advantages to be gained from ccon-
omics of scale, and their supporters over-rate
the equalitics they think should be preserved.
Finally, decision-making is too far removed
from the actual situation at hand. For instance,
there is something wrong with a proposal that
an identical allocation of funds for running
cxpenses should be granted to two establish-
ments which, though similar in ali other re-
spects, have to operate under different climatic
conditions, on the grounds that cquality must
prevail.

At a time when cducation has come under
scrutiny and its relations with society are chang-
ing, planning offers inadequate technical sol-
utions. Planners have gradually become slaves
to ritual and routine, sinking cventually into a
rut, Educational planners are not the only ones
to have run into trouble—the same s true
of thosc responsible for centralized economic
planmng, who undercstmite cnvironmental
changes, the inertia of social groups and the
workings of internations! competition. In the
circunistances, and taking due account of the
differences between countries and individual

cases, is it possible to come up with any broad |
lines of action that may alter the course of !
education policies—and hopefully improve their
results?

Suggested strategic guidelines

Contemporary thinking n educational policy
(for example, Cerych and Sabatier, 1986;
Dcbeauvais, n.d.; Husén, 1988) focuses on
two questions: How, and to what extent, can
changes be cffected without reform? Under
what conditions can a reform actually bring |
about the desired changes? Generally, there are !
two types of guidelines.

One scries is provided by cducational policy
specialists with detailed practical knowledge of
the ficld. One cxample is Husén (1988), who
while refuting the view that a single paradigm -
could be universally valid, nevertheless spzlls
out a handful of generalrules which, if neglected,
will lcad reformers to certain failure. According
to him:

A properly designed educational reform requires
a great deal of time—time measured, not in
years, but in five-year spans or even decades.

To be carried through in full, it requires the
active involvement of educators right from
the outset. All oo often, educators feel left
out of the decision-making process which
nevertheless depends heavily on them for
implementation.

No cducational reform can be content to set |
objectives without identifying the resources !
to be harnessed for this purpose and the !
sacrifices that 1t is gomng to entail. i

Any cducational rcform needs to be designed !
with a view to changes affecting other sectors
of society, Educational reforms cannot be !
used as a substitute for other reforms in
society: school and the umversity cannot ad-
vance democracy single-handed, or improve |
the general climate of industrial relations,
reform can only succeed and take shape after -
a long cxperimental phase and after the \
lessons to b drawn from that phase have .
been assimilated.  Consequently, the am-
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bitions and rapidity of the changes sought

through educational reforms are not in them-

sclves a guarantee of success. The strategic

outlook demands greater humility, more re-

alism, and more perseverance on our part.
Another scries of replies has been formulated
in recent work on business strategy. Lentz and
Lyles (1986) stress the need to mobilize every-
one concerned by taking problems of implemen-
tation into consideration when formulating tasks,
goals, objectives and timetables. In line with this
thinking, we would suggest three guidelines.

The first cntails serting the quality of edu-
cation as the first priority for action. The
strategist's cast of mind secks to turn threats
into concrete problems capable of responding
to operational solutions. Whereas the planner
is too readily reassured by thinking in terras
of aggregates and the statistical averages con-
tained in his model and remains the prisoner
of norms and ratios, the strategist sccks to
extricate himself as neatly as possible if he
senses that the situation is becoming dangerous.
When a company runs into serious difficulties,
which may have been occasioned by an unfor-
tunate combination of circumstances, it nceds
to distinguish the symptoms from the causes
of these aifficultics. The strategist’s character-
istic approach is to seck ways to turn his
expericnced difliculties into a concrete problem
for which practical solutions may rcasonably be
devised (Ohmae, 1982). The problem here is
less to try to calculate the optimal solution
than to devise more satisfactory complementary
methods of action. This is a question of obser-
vation, relevant information and common sensc.

Absenteeism among school pupils, uncom-
pleted studics, rejection rates and repeater rates
among students, the crisis of motivation and
staff recruitment in cducation are commonly
cited indicators of the difficultics encountered,
cven if their acuteness varies from one establish-
ment to another.

A fairly new theme is now emerging, both
in the literature on business competitiveness
and in studics on education. This is the theme
of quality. We arc now discovering that am-
bitious goals of democratizing socicty and pro-

moting social justice cannot be achieved over-
night simply by increasing the number of people
in school. The reasons are: (a) the goal is
beyond the reach of educarors; and (b) edu-
cators ought to give practical cxpression to
these goals in their own actions, by improving
the quality of their teaching, of their courses
and of their teaching methods.

Education is not merely a matter of cohorts,
flows and stocks. Well-run companies also cat-
cgorize their customers, scgment their market
into groups of customers having more or less
homogencous bchaviour patterns, and adapt
their products to the specific tastes inevidence in
cach segment. Product differentiation, selective
action and operational flexibility are some of
the sccrets of successful businesses. Quality is
not just a question of secking excellence in
terms of a single scale of performance or a
single criterion (c.g. academic crudition). Qual-
ity is also defined by the cxtent to which
products mect customers’ expectations: safe-
guarding academic excellence is one indispens-
able element in a good education policy. But
there is another consideration too, namely, the
rclevance of activitics in terms of curricula,
teaching methods, and the type of evaluation
of knowledge and abilities. ‘This relevance needs
to be assessed in the light of the expectations
of the public with whom educators have to
deal.

Lastly, in the strategist's own specific heu-
ristic approach, the educator must develop
his ability to listen to his clients (parents,
schoolchildren, professional circles, regional
bodies, ctc.). Teachers who realize how often
their image is dented will win back the respect
of their fellow citizens by their willingness 10
step outside the framework of their speciality
in order to communicate and exchange concrete
proposals with their natural partners in the
field.

Qualitative progress in cducation calls for
greater involvement on the part of the key
players, who happen to be in school clissrooms
and university lecture theatres. "Ihis can be
achicved by means of genuine decentralization
of power, which means giving school heads
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and university vice-chancellors or presidents
greater control over the utilization and allocation
of resources. Decentralization should not be a
subterfuge allowing the state to divest itself of
responsibilities that the school is incapable of
discharging itself for lack of the nccessary
resources.

The resulting strategic autonomy ought to
enable institutions to ‘hug the terrain’. In
strategically important areas, they will be ex-
pected to adapt ‘proactively’. It will no longer
be enough for them passively to apply the regu-
lations. Intermediate bodies such as regional
assemblies may be able to facilitate negotiations
with the central administration and sct in mo-
tion a genuine process of sclf-reform.

The decentralization of pewer to institution
level will cntail new obligations for their heads.
A recent survey of industrial corporations has
shown that their success depends on their style
of management and command. Their managers
submit to a clear and universally accepted code
of ethics in their decision-making, and they
communicate the message defining corporate
policy to their entire staff. Skilful exercise of
power entails observance of a sct of rules
which preclude the risks of arbitrary decisions
(D¢ Woot and Desclees de Maredsous, 1984).

According to the headmaster of the American
Community School of Abu Dhabi (Ambrose,
1988), some of the criteria of excelience defined
by Peters and Waterman (1982) apply also to
the running of a school. For example, the taste
for action, close relations with pupils and
parents, the spirit of innovation and enterprisc,
the scarch for greater productivity through
personnel motivation, clear awarcness of the
values and goals of the establishment, and o on.

Closer links between establishments and their
local environment, productive activitics, clected
officials, ctc., should make it casicr to diversify
sources of financing. This is the best way to
lighten the burden of central government
financial tutelsge and interest potential part-
ners from other sections of society in the smooth
workings of scholastic institutions.

Decentralization should, in the last analysis,
make it possible to appraise institutions in

terms of the quality of their strategy, in cther
words, their capacity to define their identity
and their long-term goals. This presupposes
that the following conditions arc met: (a) a
leadership capable of listening and of creating
appropriate conditions around a collective idea
inspired by a vision of the future; (b) a de-
veloped and ongoing system of internal and
external communication; and (c) regular evalu-
ation of the scientific and strategic content of
cducation,

Finally, the decentralization programme
means that administrators will require train-
ing in strategic thinking. The teaching of plan-
ning may have the virtue of teaching people a
better understanding of the dynamics of the
establishment, with ‘planning to learn’ thus
taking precedence over ‘learning to plan’.

The role of the state raises one last question:
by devolving broad responsibilities upon insti-
tutioms, steering the education system as a
whole will become a far more delicate and
complex task, particularly for the state, which
is the supreme guardian of the national interest
(gencral cultural, social solidarity, ctc.). Mini-
mal standards will thus have to be laid down
in the form of common core curricula of
general knowledge. Steps also need to be taken
to cnsure that certain institutions o not sys-
tematically skim off the best pupils and students,
leaving the less tractable categories to fend for
themselves, in the name of selection.

Selection can be reconciled with democracy
in education by diversifying streams, curricula
and institutions. It is up to the state to announce
its prioritics—notably through its pay policy
for teachers—even if regional or local com-
munitics may have to contribute in order to
make some adjustments,

It is also up to the state to plan for staff train-
ing and recruitment, avoiding the excesses of
regional nepotism on the one hand, and the
scesaw trends on the other, which are so preju-
dicial to teachers’ morale due to resulting un-
cvenness in their careers. Lastly, the dynamics
of sclf-reform nced to be guided, advised and
inspired with the aid of procedures for self-
cvaluation and for cvaluation by bodics of




Alain Bienaymé

acknowledged impartiality and competence.

To conclude, when educational planning is
conceived as an essentially quantitative cxercise,
and when it remains in the hands of specialists
accustomed to thinking .\ nationwide terms, or
in terms of broad masses, irs limitations become
apparent. The planning expert’s advice to the
prince is still useful. But institutions will view
the resulting plans as too abstract, too restrictive
or too far-fetched for the person on the spot.
That is why plans arc destined to serve s ad-
ncts to the strategic function with which
establishments ought to be invested.

Comparisons of companics enjoying long-
term prosperity with ones in difficulty leads to
the conclusion that the search for profit is less
decisive than the quality of their managers’
strategic outlock. Obviously a firm nceds to
make profits, just as a living organism needs air;
but the goal of the living organism is net to
store up as much air as possible. Similarly, the
best way to bring about change in educational
institutions is to give responsibility for defining
their goals in accordance with the resources that
they can reasonably hope for, to people with a
sensc of initiative rather than to those whose
prime concern is to administer the application
of regulations. Educating the young is about
guiding them firmly towards autonomy. [t is
up to the central administrations to take this
message to heart by firmly guiding schools and
universities to a condition of autonomy.

A well-designed educational reform plan can
help a country to avoid costly collective mus-
takes. But it is not enough in itsclf to define a
commonly agreed order of social realities (pri-
orities?), nor to convince cducators to work for
its fulfilment. A socicty’s future belongs neither
to cducators alone nor to planners. All the
different sections of society, adult communities,
the political authoritics, the influence of local
authoritics—all ought to have a say in the matter
along the way and, in the process, help educators
to discover the prospects for progress.

If, as Rivarol said, *Kangs will go on losing
their heads for as long as they wear their crowns
over their eyes mstead of over their brows’, then
planning is ncither the only, nor even the most

important, mecans of putting the crown back
on the brows: strategy is less an instrument or a
sct of technical recipes, than a state of mind. =
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Does education

need strategic piloting?

Sylvain Lourié

Why the question?

By looking at the substance of the radical
changes which have affected educational de-
mand and supply this article attempts to under-
stand why the very foundations of educational
planning must be designed and constructed
from a new point of view.

CHANGING DEMAND

In the past twenty years, the nature of the edu-
cational phenomenon as a reflection of ‘social
demand’ has changed radically. This is particu-
larly obvious in three arcas.

First, there is an increasingly clear-cut contra-
diction between education seen as a strictly
individual act, in the sense ascribed to it by
Piaget in terms of genetic epistemology, and
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the standardized, bureaucratic, collective re-
sponse which states have now been providing
for nearly a century and a half.

Second, the demand by individuals (and not
just schools) for education reflects aspirations
of various kinds, which may be social and civic
(inclusion of marginal or minority population
groups in the mainstream of national society),
economic (ongoing adaptation to changing em-
ployment structures), or cultural or ethical
(creative participation within a society, which
preserves its cultural and historical roots while
at the same time keeping up with the race for
scientific and technological development).

Third, from the standpoint of the state, re-
spect for, and in some cases even the strength-
ening of, the traditional role of the school as an
instrumeut of national identity conflict with
major international trends which shape uni-
versal patterns and structures of thinking,
behaviour and even values.

One of the consequences of this diversity of
demand is that the clientele for cducation,
that is, those demanding an ‘educational prod-
duct’, is no longer restricted to the children and
young people for whom school was originally
designed and has since devcloped. Today, it
includes not only the children and young people
rejected by the ecducation system but also adults
of all ages from cvery social class. Lifclong edu-
cation is thus a very real demand. As a result,
this new clientelz is much more heterogencous
than before. A time factor comes into play here
(cducation for all at any time of life) and also a
space factor (since there is a tendency for edu-
cation to compress space by attempting to atten-
uate differences and regional or international
antagonisms).
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CHANGING SUPPLY

Five factors scem to have helped to change the
nature of cducational supply, which has hitherto
been confined mainly to formal school systems
(schools per se), designed and regulated by the
state.

The state monopoly of education is being
seriously eroded. For one thing, the mistakes or
even dangers resulting from a uniform bureau-
cratic response to different individual needs
have gradually come to light and been noted.
For another, the time frame of national political
life (the clectoral process, a government’s expec-
tations, ctc.) does not coincide wich that of the
cducational process, especially wh2n the latter is
no longer confined to the period of education at
school, which itself is very much longer than
any political lifespan. In short, disregarding the
question of resources, the state is not really in
a position to offer a personal education service
and provide all citizens with the opportunity of
cntering or leaving a varicty of cducational and
training systems at different times throughout
their lives.

Any change in educational provision depends
on the tension between the strands of the rel-
cvant ‘soctal fabric’. In other words, as in-
termediary bodics and group structures have
gradually assumed greater weight and responsi-
bility within the social order, it may be said
that the threads of the social fabric have become
more tightly woven, since a greater number of
need: are expressed by a greater number of
social actors. For example, in a highly struc-
tured country, if the education provided by the
school system nceded to be radically altered, it
is highly unlikely that such a change would
actually come about, for it would meet with
resistance from professional groups and unions
which sce their social role not only as a means
(to serve education and socicty) but as an end
(to defend their own interests). In the devel-
oping countrics since decolonization, and also in
the industrialized countrics, history has shown
that the fabric becomes progressively more

closely knit with the gradual development of a
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more participatory—or, to put it more simply,
more democratic—national socicty. Any change
in educational provision becomes relatively more
difficult to bring about as social structures and
actors become more effective in defending the
established order.

The productive private sector is playing an
increasing part in education and has come up
with alternatives to formal education systems.
In the United States, for instance, the outlay on
higher education by private business cnterpriscs
(840,000 million annually) equals the amount
spent by all higher private or public educational
establishments concerned solely with providing
such education.

At a time of economic crisis, where there is no
choice but to adopt a policy of austerity in public
spending, the funds needed to cover social-
sector spending (health, education, social secur-
ity, housing, ctc.) arc increasingly channelled
towards the productive sectors and national
defence; of late, we have even witnessed com-
petition within the social scctor between social
sccurity and health needs, and educational
requirements.

The technological explosion has intensified
the emergence of an alternative to the conven-
tional state education system in the shape of
distance education networks, computerized in-
formation ard communication systems, satellite
communication across fronticrs, and so on, a
combination of which makes possible per-
sonalized teaching based on self-lcarning, as
well as teaching systems organized outside tra-
ditional systems.

These changes in cducational supply have
given risc to a variety of structures and actors
that no longer come under the sole authority of
the state, indeed far from it; and also to a variety
of educational ‘products’. Generally speaking,
what we have here are not uniform, standardized
cducational materials and teaching methods, but
specific responses to demands from a variety of
population categories whose social, cultural and
cconomic requirements may frequently differ.
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RADICAL CHANGES
IN THE BASIC PREMISES
OF PLANNING

In 1982, in a publication entitled Educational
Planning in the Context of Current Development
Problems. the International Institute for Edu-
cational Planning (ITEP) noted that there were
in fact two different kinds of planning:

[one] is effectively integrated into an overall political
project, duly accompanied by the necessary means
of direction, implementation and control; the other,
whose connection with development planning is par-
tially theoretical, nevertheless tends to define itself
as a whole in relation to the ends of the contemporary
world as it perceives it. On the onc hand we have a
system, on the other an ‘attitude’.

Today, we find that planning is no longer based
on the foundations which in the carly days
enabled it to play the role of direction, im-
plementation and control. Instead, we are wit-
nessing the disappcarance of the certaintics
which made it possible to identify factors that
were stable and relatively casy to extrapolate.
Thus, for instance, starting out from a demand
for school places for a given age-group and fol-
lowing a sequence that was invariable through-
out the system, from onc level to the next, it
used to be possible to determine the budgetary
resources needed for school ‘Aows’ reflecting a
relatively undisputed demand matching the cost
of what was practically a single source of
supply.

But as the nature and size of supply and
demand evolved, it followed quite naturally
that the role of national planning, which might
be centralized or non-centralized, directive or
merely indicative, but was intended to be decis-
ive for conventional school cducation, was in
turn radically altered in both meaning and
scope.

We have raised the question chosen as the
title for this article (Docs cducation nced
strategic piloting?) because it suggests a new
approach (a comprehensive one, of course,

since we are talking about a policy or strategy

Q

RIC

on the scale of a whole society) which would be
neither directive nor even indicative. The fact
is that, in a context in which all the components
of an overall policy are mobile, the only realistic
cducational strategics are differentiated strat-
cgies, no longer rooted as before in theory,
which is planning-oricnted, systematic, pre-
dictable and linear, but in a precisec knowledge
of the factors which are vectors of change and
arc characteristic of any society studied in
depth. The range of thesc strategics is de-
scribed below.

Idenufiable trends

If, therefore, educational planning, like any
other prospective process, must no longer be
based as in the past on theorctical, analytical
and deductive models, but on a knowledge of
an existing situation, it is esscntial to pinpoint
the factors that can be identified today and
foreshadow the shape of cducation in the future.
We shall endcavour to single out two groups
of factors, the first relating mainly to the
contemporary socio-cultural and political fac-
tors which alrcady outline the shape of things to
come, and the second to ‘technical’ factors
which also give an idea of what the education of
tomorrow might be.

SOCIO-CULTURAL
AND POLITICAL FACTORS

There appears to be a growing demand for
collective participation, not only in the indus-
trialized countrics but also in the developing
countrics, however far advanced they are on
the road to industrialization. This observation
will be the starting-point for looking on the
one hand at trends regarding the attitude to the
power of the state, and on the other the trends
to be found in industry and the ‘consumers’ of
cducation.
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The role of the state

Soviet experience seems to demonstrate that
inflexible planning decreed by the state, itself
seen as the sole source of authority and action,
had reached its limits during the 1980s.
Whether measured in terms of economic growth,
cmployment policy, the mobilization of the
resources needed to finance social needs or
innovations reflecting the changing require-
ments of the economy and society, the state’s
ability to release the creative forces of a com-
munity eventually reaches limits which are
clearly perceived by the public at large.

An cxample of this in the educational sphere
has been the over-production of graduates in
the Soviet Union as a result of the theoretical
vision of a monolithic, centralized socicty,
embodied by a state unabie to adjust to the
fluctuating demands of the individuals and
groups for which it is responsible. In Latin
Amcrica, the organization of society is hetero-
gencous, due to a lack of co-ordination between
the social actors, political forces and the state
itself. This situation may give rise either to a
considerable weakening of the actors or to a
disorganized cxpansion of the state, which
gives the impression of resorting to a wide

- variety of different approaches according to the

sectors or mechanisms it
controlling.

These two examples suggest chat as histori-
cally structured, the state, whose original pur-
pose was to cnsure 3 balance of social forces
while acting as custodian of the nation’s
independence and sovereignty, has become an
¢nd in itself. Abandoning its instrumental and
supportive role, it has become a be-all and end-
all, first for its own public scrvants and ulti-
matcly for the population as a whole. By way of
illustration, some school and academic systems
respond less to the demands of the community
than to those of the ‘servants’ of the state, who
may be politicians or government officials and
who cxert a decisive influence when it comes to
determining the technical and social objectives,
means and functions of these systems, From
being originally a service to “ociety, education

is meant to be
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has become an end in itself for the planners,
teachers, administrators and politicians who are
responsible for it on behalf of the state. The
state is supposcd to be acting on behalf of the
community, which in fact is at no stage
associated with the decisions concerning 1t.

Some people believe that the response to
this all-powerful and to some extent irrespon-
sible state authority lies in some form of
decentralization. With the opening up of new
prospects in the Sovict Union, for instance, a
move is envisaged towards ‘root-and-branch’
decentralization to stimulate individual initiat-
ive and so involve everyone in the economic
process. In education, the aim henceforth is to
involve uscrs in any decision-making concerning
them. Thus the democratization of the manage-
ment of educational institutions and establish-
ments should entail student participation. In
France, where the problem is of a different
order, decentralized state structures arc taking
on an increasing share of responsibility for
management.

But docs this response to the all-powerful
state in the form of a policy of decentralization
giving local communities and users a direct say
in fundamental choices really provide a uni-
versally applicable solution to the problem? It
appears that it is not nccessarily possible,
particularly in Latin America, to cstablish a
correlation between a high degree of decen-
tralization and the democratization of society.
In many Latin American countries it has been
the centralizing function of the state that has
cnabicd it to guarantee independence, develop-
ment and opposition to other more particularist
forces such as, for example, the Church.

Conversely, decentralization does not necess-
arily provide a ‘relevant’ response to pupil’
and students’ nceds, or greater cconomic ¢f-
ficiency, or more appropriate teaching methods.
In fact, would-be decentralization might well do
the reverse and give rise to action by certan

forces at the local fevel to the detriment of the -

interests of the majority. Since the finanaul
autonomy of local authoriues (provinces or
municipalitics) is more often than not an il-
lusion, whut happens is that under the banner
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of dccentralization, the private sector takes
over the school system without a minimum
guarantee of social justice, because in some
cases decentralization may actually accentuate
social and political control. Under the guise of
transferring responsibility, it is in fact the
problems that are dclegated, without the necess-
ary resources to solve them.

It cannot thercforc be claimed that the
answer to the dominating role of the state is
necessarily to be found in a transfer of authority
to intermediate or local structures, in cases
where the local and national set-up does not
provide the guarantees of social justice and
cultural development that arc necded if decen-
tralization is to beccome an instrument of
democratization and participation. It is conse-
quently thought by some that decentralization,
seen in Napoleonic terms as a form of decon-
centration of the central authority, or in more
subtle terms as a genuine transfer of authority,
cannot be advocdted as a universal panacea. The
role of the state must thercfore be viewed as a
fluid one, passing through different historical
stages according to the extent to which a
nation and its socicty are organized. In some
cases, state power might be counteracted at the
central level by the establishment of represen-
tative structurcs which also operate on a
nationwide scale (trade unions, students’ as-
sociations, consumecrs’ organizations, etc.), in
prefercnce to contemplating some authority at
the subsidiary territorial echelons which might
conceivably take over certain public activitics
such as cducation.

It is therefore not possible to propose an arbi-
trary, universal model for responsibility- and
burden-sharing between the state and local
authorities according to which the state alone
would be entrusted with the power to establish
national standards or rules and to ersure their
application while leaving the local authorities
to control management methods. It would be
more realistic to acknowledge that the establish-
ment of national rules, which is part of the
state’s legitimizing role, and the asscssment
of results (nationwide cxaminations), which 1s
onc of the state’s prerogatives, can probably

not be delegated to intermediate authorities. By
contrast, the adaptation of cducational pro-
grammes and mcthods, and ecven local or
intermediate structures will depend on how
well cquipped the local social and political
structures arc to take on such new responsi-
bilities. In somec cases, it is obvious that
intermediate cducational structures arc per-
fectly capable of doing so, whereas in others,
only the central organization will be able to give
the regions and districts the necessary dynamism
to establish a common system throughout the
country. In India, for instance, although there
are locally debated issues which go right up to
the central authorities, it is the latter which
formulate the policies approved by Parliament
and which lay down a programme of action.
This programme does involve a measurc of
structured ¢zcentralization and participation in
the form -t consultative bodics at all levels, but
these dc not have any direct authority, such
authority remaining centrally in the hands of
the state,

1+ he diversified educational field
and those involved in it

Alongside the state and its structures, which
may or may not adapt to the requirements of
collective  participation, a ‘diversified cdu-
cational ficld has become increasingly im-
portant in recent years. This covers, in addition
to school systems dircctly administered or
controlled by the central state authority or its
decentralized structures, a widc variety of
cducational and training programmes which
are very often st up, managed and controlled
by cmployers in the production and service
scctors. Both in the countrics traditionally
thought of as industrialized and in some newly
industrialized countries, we find an increasing
part played by firms in providing basic training
as well as technical and even cultural vocationa!
retramning for their employees. Tlus action !
on the part of productive sectors has alrcady
given rise to networks not only for the exchange
of information but also for the mutual recog- |
nition of certificates between firms providing |
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training and retraining programmes. These
‘paralle]l networks’ of specialized training and
cducation arc often based on the standards of
general knowledge provided by the formal
cducation system itself, and partly also on the
general qualifications acquired within the formal
system.

In addition to the direct role of firms, which
may provide specific training for their own
staff or cven offer services to the community at
large, there has been the rapid development of
distance education systems. These are intended
rot only for students in higher education but
also for thosc in sccondary cducation, and
today provide an opportunity for people living
in remote arcas and also those who arc not of
the usual school-going age to join in information,
cultural and ecven vocational training pro-
grammes. Systems of recognition and certifi-
cation have been introduced, cnabling seclf-
learning to be acknowledged as a legitimate and
universal method of cducation and training.
Very often, the certificates awarded are not a
state initiative, but meet the criteria of a
particular firm, sector or occupational branch.

This ‘diversified field’ is not necessarily
made up of converging torces. While business
enterprises are playing an increasing part in
cducation and training, this is primarily for
purposes of productivity and cfficiency, whereas
many distance-education and sclf-teaching pro-
grammes respond more to criteria of ‘relevance’
or of personal satisfaction which, though it is in
some cases rewarded by a certificate, may be
solely a response to individual aspirations. This
type of cducation is therefore diversified, not
only us regards available means and tools, but
also as regards the aims sought.

There is also a rising tide which invites
closer scrutiny. This represents the growing
influence of the ‘consuiners’ of education over
the choice of the ‘products’ offered them,
cither by official institutions or through private
or special programmes. Whereas administrative
reforms nearly always cnvisage student or
parent participation on school committees or
various advisory bodics, the functioning of
distance education systems reflects the dy-

namics of a fr-2-market cconomy. For instance,
the Indira Gandhi Open University in India
conducts thorough and costly market rescarch
before deciding on the ‘product’ to be put on
salc. The rcason for this is that, as the pro-
grammes offcred by distance-education systems
are fec-paying, they must meet precise require-
ments in respect of personal satisfaction or
vocational training. The quality of the product
will determinc the market’s response to it
Alongside these commercial systems, cdu-
cational and training cxchange and partici-
pation systems have grown up, prompted by
purcly personal considerations. These motiv-
at’ons have a considerable cffect on the nature
of the relativnships and exchanges which shape
cducational and training programmes. It is likely
that they herald the ultimate doom of education
systems designed centrally and dictatorially for
a public which has never been considered as a
clicntele but rather as raw material to be
fashioned into a shape preconceived by those
who prepare and produce official programmes.

Apart from these standing factors, which
carry within them the sceds of change and are
alrcady to be found in the educational situation
as it is today, there arc others which affect
decision-making and whose origin is to be
sought in the progress or sctbacks of the
scientific and technological organization of
contemporary socictics rather than in the
motivation of individuals or institutions. It is
to this secoad category that we shall now turn
our attention.

DECISION-MAKING FACTORS

As of now we can discern three trends which
may modify, if they do not alrcady do so, the
role of education and, 10 an cven greater extent,
the forccasting of its development by means of
concepts for new strategics. Our starting-point
will be the impact of financial uncertainty on
cducation policics, the availability of infor-
mation giving a clearer understanding of the
potential changes in supply and demand, and
finally the new factors which may affect the
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very naturc of decision-making, either in gen-
eral or specifically as regards education.

Financial constraints

In a situation of regular economic growth, where
the resources of the state, regarded as the main
educational agent, may be presumed to be
relatively stable, an instrument such as an
cducation plan is obviously eatirely justified and
legitimate. But in a situation of sharply fluc-
tuating resources, in which economic growth is
no longer the order of the day, there is little
sense in a regulating system based on un-
changing premises.

For example, in France today the idea of a
state plan has replaced that of a national plan,
with the state laying down general policy
guidelines rather than specifying actual acti-
vities. Accordingly, in the French system, the
planning role of the state is to lay down pro-
gramme laws which give rise to contracts
between the statc and the regions, with no
reference to the traditional framework of the
five-year plan. The ‘plan for the future’ (plan
pour Pavenir) proposed in 1987 by a Minister
of Education was not related to a national
five-year plan, but was more like a political
platform mapping out a strategy for educational
change.

If we look closely at the development of
planning, it can be seen that plans arc meaning-
ful only at the local or “micro’ level, and that
their time-span is limited to the short term.
They have become a means of implementation
rather than the reflection of a process for
forecasting action and miobilizing resources.
There is of course no denying that for a state
which intends to remain strong, planning pro-
vides a framework for negotiating debt servic-
ing, obtaining international financing, increasing
investment rates and cven sctting forth a
strategy for individual reconversion. But this
will be strategic planning, with a medium- and
long-term view, and not the preparation of a
specific instrument for a set programme of
activities,

The first conscquence to emerge from this

trend is the need to explode the mystery of the
plan as 2 medium- and long-term instrument,
seen in macro-economic terms. On the same
lines of thought, a planning process leading to
precise objectives is perceived by many as
being too analytical and technocratic, and
irrelevant to the reality of the social and
economic scene. While this view is parily
explained by the uncertainty of the financial
constraints on state resources, the need to show
up the plan for what it is can also be explained
by the complexity of the social actors wishing
to have a say in decision-making concerning
educational demand. But in situations where
the educational ficld, and those involved in it,
are heterogeneous, compartmentalized and di-
versified, planning is no longer applicable since
by definition it can only exist where the process
is a simple one consisting of stable, homo-
geneous elements.

Availability of informarion

The second serics of forces which influence
decision-making and its tools relate to the
nature and availability of information. It is
accepted that all decision-making today must be
based on an optimization of relevant infor-
mation. This information is of various kinds,
ranging from systematic periodic statistics to
sampling and in-depth surveys and leads to
psycho-social surveys to determine motivations,
these in turn being subsequently sifted, com-
pared and analysed. This moving mass of
information, which should ideally be structured
by starting with the most complex material and
gradually reducing it to statistics now has
available to it new means of transmission and
communication. Access to mainframe com-
puters, rapid transmission by diskettes enabling
microcomputers to process huge quantities of
new information, satellite transmission and
videotex which cnable information to be trans-
mitted and exchanged, as well as responded to,
all of these in theory clearly provide the
dccision-maker today with a vast potential
store of knowledge which should give him far
greater scope for creativity than was hitherto
the case.

1) ‘j

K




PAFullToxt Provided by ERIC

Sylvain Lourié

Decision-makers often imagine they have far
more latitude for intervention than is actually
the case. In fact, if a dense network of infor-
mation is converted into an organized, readily
available information base, giving decision-~
makers, or their back-up teams, a clear picture
of what can actually be done, it is likely that
their ‘criteria of satisfaction’ may be applied
more forcefully than before. These information
networks and means of communication actually
cxist. In the years to come they are bound to
influence decision-making, which today is still
based on supposition but tomorrow will be
based on fact.

Quality of information

The third force which may change dedsion-~
making, hence the ability to translate com-
munity perceptions into action, is the innovation
of softwarc reproducing ‘artificial intelligence’,
using, for example, concepts such as the Expert
method, designed to reconstruct decision-
making processes. Drawing on the empirical
cxperience of the decision-maker when dealing
with recal-life situations, artificial intelligence
rules out fanciful hypotheses and bases thought
structures and me<itods of action on established
cxperience, backed up by the dense network of
information referred to above.

In conclusion, the plan will become a manage-
ment tool, while analysis and forccasting, with
the help of the information networks and com-
putcrized reasoning processes, will substantially
modify the kinds of options faced by govern-
ment officials, private companies, local auth-
orities and specialized non-profit-making bodies.
All of thesc agents, equipped with new means
of information, commmunication and decision-
making, will henceforth be called upon to play
an unprecedented role of leadership and inter-
vention in cducation and training. What kind
of process of colleciive participation and action
will result from this is not yet known; and
there is also some fear that a possible scenario
of polarization may cmerge, with considerable
power concentrated in the hands of a minority

of decision-makers. In that casc the next step

2.4

will be to try to establish some counteracting
force.

New processes

As we have just seen, planning is meaningless
unless it is viewed as a process conducted by a
variety of actors within a wide range of struc-
tures. As the purposc of planning is not to
prepare plans (which are its ‘products’), we
should examine how far the functions of those
involved in planning are likely to change given
the context and trends referred to above. If
uncertainty about the medium and long terms
is likely to persist, if the decision-maker’s actual
scope of action is restricted by relatively per-
rmanent, hence ‘irreducible’ factors, then in
order to act within the narrow limits left to him
it is absolutely necessary for him to reccive
reliable information and analyses on a regular
and frequent basis. This means that the plan-
ners’ function will be primarily to gather,
process, analyse and then disseminate infor-
mation, and to report on it to decision-makers.
In this way, the tases for choosing this or that
alternative will be as close as possible to reality.

The fact is that decision-makers do not have
to take a decision at a given time, bearing in
mind the range of possible options for cstab-
lishing a set line to be followed. There has
probably never been any such set linear system.
It is even less likely to exist in a context of
permanent shortages and crises. This is why
decision-makers today must adopt a less cut-
and-dried position, at a time when their analysis
is less causal and, so to speak, less technocratic.
This docs not mean that their approach will be
strictly pragmatic and intuitive, or that it should
be based solely on their own criteria of satis-
faction. We shall now scek to understand the
nature of this approach by reviewing the in-
consistencies of the present system and trying
to outline the concept of strategic piloring.




INCONSISTENCIES EMERGING
FROM OBSERVED TRENDS

As we have secn, there is no symmetric relation
between the heteroger.cous factors making up
the ‘social demand’ for education, and the re-
sponscs offered. As demand grows in diversity
and its range of component parts becomes tnore
entangled, traditional responses arc no longer
adequate, and new responses are at times sorac-
what inconsistent and divergent. In other words,
there is no single field of demands which can
be covered by a single field of responses. As
there is no linear causal link between these two
forces, and they meet solely by a confluence of
factors, the result is synergy rather than a
logical predictable construct. This new process
is intrinsically more heuristic than algorithmic,
and it is consequently impossible to foresee how
a response can be provided by establishing a
particular configuration of the various factors
involved.

THINKING IN TERMS OF STRATEGY

It is precisely the idea of ‘strategy’, as used in
industry, which corresponds to the approach to
any market which is segmented in this way.
In the world of trade and industry the notion
of segmentation is due to the differentiatior of
products, services and cost-effect relationships;
but the conditions which produce it do not
seem to be totally alien to a world apparently so
different as that of education.

We have seen that an educational strategy
cannot be devised on the basis of calculated
ptojections or forecasts, but must be rooted in
an overall knowledge of the complex present-
day situation which ofter carries within it the
embryo of future trends; this approach is some-
times called ‘forecasting the present’. By de-
tecting the factors which are vectors of change,
we may gradually come to understand the
pature of the changes that affect the edu-
cational order and the demand for education.

Does education need strategic piloting?

uncertainty, such as the root causes of failures
in the school system, especially as regards tech-
nical education, the real causes of the disaf-
fection of parents and pupils, and so on.
Identification of these arecas will gradually
make it possible to remove any ideological bias
from our appreciation of the facts. Any under-
standing of a situation is invariably deeply
tainted by the observer’s value judgements,
and unrealistic objectives are often sct as a
result of an ideological view of reality. It
ideology is no longer the sole criterion for
determining objectives, and if objectives are
partly shored up by a better understanding of
the arcas of uncertainty, then two approaches
may be adopted. The first might be compared
to some extent with that adopted in causal
planning, although it is more ambitious as it
involves a deeper concern to understand the
complexity of the context. This approach is
‘strategic planning’, entailing a varicty of hy-
potheses to explain a situation that needs to be
remedied. These hypotheses may serve as a
basis for the construction of response scenarios,
since some of them may point in the opposite
direction to the end sought. Response scenarios
“will make it possible to bring these cases of
drift back on course. Only when these scenarios
have been drawn up will it be possible to
identify the combination of means that will be
consistent with the ends in view. This approach,
which is more flexible than ‘planning by pro-
jection’, goes perhaps too far in that its objec-
tives, once set, cannot be changed. The fact is
that objectives are as vulnerable as resources to
unforescen obstacles which may crop up on
the path first chosen. An over-technocratic or
over-analytical application of strategic planning
would disregard the interdependence of objec-
tives, resources and obstacles.

The second aspect of the strategic approach
is of a less thzoretical nature. It cons:sts of
joint action involving a team of actors who
pilot educational strategy along a global course,
combining the implementation and formulation
of tasks with their revision and constant re-
adjustment to cnsure that the objectives are
consistent with the resources available, and that
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| the resources can deal with the obstacles and
are reflected in the constant revision of the
objectives. This kind of approach, which is more
dynamic and involves far greater participation,
means that decision-makers must meet three
requirements. First of all, they must be con-
stantly aware of prevailing trends or signals
S0 as to create the necessary conditions for the
realization of a collective ides, based on a
shared vision of the future. This idea can only
become a reality if it is based, first and fore-
most, on anticipation of a hoped-for or expected
situation, and if it involves the active partici-
pation of the members of the team producing
the collective idea.

In addition to a change of attitude by the
decision-maker, a second requirement must be
met: the establishment of an information and
communication system that is both well sup-
plied and highly developed, and which can
ensurc a continuous supply of observations,
analyses and study findings, which will serve
as the basis for the preparation of scenarios
and the mobilization of the resources needed
to give effect to the decisions taken and the
resulting tasks to be carried out.

The third and final requirement depends on
the ability to evaluate contents and strategies,
and the resources mobilized. In a continuing
information system, decision-makers and their
back-up teams must assess the results achieved
in rclation to the original objectives set. It is
this collective action comprising analyses, re-
source mobilization and ongoing revision which
constitutes the strategic piloting to be adopted
in the future when it comes to determining
education policies and, indeed, social policies
in general.

This dynamic action by agents taking a col-
lective approach which does not systematically
follow the obstacles-objectives-resources cycle,
but can at any given time medify that cycle,
will reappear in the way in which the orientation
and implementation of educational activitics are
determined, whether at the central state level,
at the level of specific programmes or within
public or private institutions.

EDUCATION, STRATEGIC PILOTING
AND THE STATE

We have suggested that decision-makers should
be surrounded by a team of people who are
both analysts and, at a later stage, operators.
The difference between upstream and down-
stream planning will consequently be less rigid
than it seeme” some years ago. Regroupings of
decisions wil be proposed, which it will be
difficult to issociate from implementation,
since general oolicy analysis will be required
to give cffect to their proposals, committing
themselves as technicians and playing their
social role to the full.

In adjusting to the changing relationship
between the ends and the means, decision-
makers and those around them will no longer
follow a predetermined path, but will be re-
quired to pilot their multiple choices in the
general direction of a single objective, as revised
and confirmed.

Strategic piloting scems to foster the emerg-
ence within the structure of autonomous action
making it possible to narrow the gap between
producers and consumers of education or train-
ing products. If this gap can be effectively
narrowed, collective participation will become
a realistic goal, and the nature of the edu-
cational product will reflect at one and the
same time the demands and the resources of
both those proposing it and those using it.

This is where responsibilities should be more
appropriately shared between groups of indi-
viduals, communities, intermediate structures,
associations, etc., and the state, whose role
should gradually move away from that of oper-
ator to the more standard-setting onc of com-
pensator.  Although it is truc that for the
rcasons referred to above, this sharing of
responsibility is not everywhere the same, and
cannot be decreed according to a single medel,
the general trend scems to suggest that as the
social fabric becomes increasingly made up of
intermediate groups which are effectively auton-
omous, and to which tnaterial and particularly
financial resources can be delegated, the state

3
K




Does education need strategic piloting?

will then be able to resume its prime function
of upholding social justice and the values of
equity.

There remains the question of the standards
for evaluating the results achicved. It is unlikely
that the state alone can determine any such
criteria. In so far as industry will increasingly
take responsibility for educational and training
activitics, there can be no question of relying
solely on the statc to bring cvaluation back
into line with the formal school system. Vari-
ous professional groupings (banks, insurance
companics, airline companics, ctc.) have already
established recruitment, sclection and pro-
motion criteria based on types of training and
cducation whose content, methods and struc-
tures they have themselves laid down. One of
the key questions which will arise in future
will be that of recognizing results achieved by
various—and in some cascs, as we have seen
above, cven diverging—ways and means, so as
to ensurc a cuilective recognition of proven
results. Tt is likely *hat such certification or
recognition of achicvement wiil be in the hands
of joint bodies in which the state will naturaliy
play a major role but over which it will in no
case have a monopoly. |
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