
ED 386 802

AUTHOR
TITLE
INSTITUTION

REPORT NO
PUB DATE
NOTE
AVAILABLE FROM

PUB TYPE

EDRS PRICE
DESCRIPTORS

ABSTRACT

DOCUMENT RESUME

EA 027 013

Hallak, Jacques, Ed.; Caillods, Francoise, Ed.
Educational Planning: The International Dimension.
International Rureau of Education, Geneva
(Switzerland).
ISBN-0-8153-2024-8; ISBN-92-3-103036-1
95

307p.
UNESCO, International Bureau of Education, P.O. Box
199, 1211, Geneva 20, Switzerland (Garland Reference
Library of Social Science, vol.
1032--ISBN-0-8153-2024-8;
UNESCOISBN-92-3-103036-1).
Books (010) Collected Works General (020)

MFOI/PCI3 Plus Postage.
*Educational Administration; *Educational
Development; Educational Economics; *Educational
Planning; Elementary Secondary Education; *Foreign
Countries; Futures (of Society); Government School
Relationship; *International Education; Long Range
Planning; Resource Allocation; Strategic Planning

With the exception of one essay, the content of this
book is a selection of articles from past issues of "Prospects,"
UNESCO's quarterly review of education. Most of the articles were
written in the late 1980s or early 1990s. They identify trends in
educational planning and management and explain why planning is more
necessary than ever. Following "Introduction: A New Scope for
Educational Planning," by Francoise Caillods and Jacques Hallak,
articles in part 1 examine new issues for the educational planner:
(2) "Teaching/Learning Conditions in Developing Countries" (Francoise
Caillods and T. Neville Postlethwaite); (3) "Planning the Quality of
Education: Different Informac'-n for Different Levels of Decision
Making" (Kenneth N. Ross and T. Neville Postlethwaite); (4)

"Educotional Reform and Planning in the Current Economic Crisis"
(Martin Conroy); (5) "The Impact of the Debt Crisis on Educatic,n in
Latin America: Implications for Educational Planning" (Ferna:Ido
Reimers); (6) "Education, Work, and Employment in Developed
Countries: Situation and Future Challenges" (Henry M. Lavin and
Russell W. Rumberger); (7) "Management and Administration of
Education Systems: Major Issues and Trends" (Benno Sander); (8)

"Managing Schools for Educational Quality and Equity: Finding the
Proper Mix To Make It Work" (Jacques Hallak); and (9) "The Role of
the State in Education" (Juan Carlos Tedesco). Articles in the second
part examine the practice of educational planning in different
regions: (10) "Educational Planning, Administration, and Management
in Africa" (Vinayagum Chinapah); (11) "Educational Planning and
Administration in Latin America: From Optimism to Uncertainty" (Fabio
M. Bustos); (12) "Review and Prospects of Educational Planning and
Management in the Arab States" (Antoine M. Gennaoui); (13)
"Commonality among Diversity: A Review of Planning and Administration
of Education in Asia" (Cheng Kai Ming) ; and (14) "Educational
Planning and Management in Europe: Trends and Challenges" (Ingemar
Fagerlind and Britt Sjostedt). Part 3 discusses the possible
evolution of educational planning. Articles include: (15) "Seeking



New Paradigms To Plan Education for Development--the Role of
Educational Research" (Daniel A. Morales-Gomez); (16) "Educational
Planning Problems, Decision Making, and Communication" (Dan Inbar);
(17) "Integrated Development of Human Resources and Educational
Planning" (Vinayagum Chinapah, Jan-Ingvar Lofstedt, and Hans Weiler);
(18) "Does Company Strategy Have Any Lessons for Educational
Planning?" (Alain Bienayme); and (19) "Does Education Need Strategic
Piloting?" (Sylvain Laurie). References accompany each article'and an
index is included. (LMI)

Reproductions supplied by EDRS are the best that can be made
from the original document.

*

*
***********************************************************************



C*4
<=>
00

00

r-1-1

U S. DEPARTMENT Of EDUCATION
Oltr. ot Eclocatioosi ROWItCh and Imoro
EDUCATIONAL RESOURCES INFORMATION

CENTER IERIC)

114 dor .olot has Owl rmsoductml ss
mt.'', A hots the Immo of onammatton
ongmsong

CI Minot chimp's have 0~ mods to woorov
rtsprottuchon mmIttY

Points of rims of %soar% stated In sus docu-
moot de not otwessamy ravrasant official
OERI posdtoo of policy

BEST COPY AVAILABLE

"PERMISSION TO REPRODUCE THIS
MATERIAL HAS BEEN GRANTED BY

TO THE EDUCATIONAL RESOURCES
INFORMATION CENTER (EMI"



IBE STUDIES ON EDUCATION

EDUCATIONAL
PLANNING

GARLAND REFERFNCI: LIBRARY
01: SOCIAL SCIFNCI:
Voi..1032

.-



On the eve of the twenty-first century, education-3 planning has
become elastic. It has expanded its activity f. cover not only schools,
but nonformal education and questions of ed, cational quality as well.
Experience has also shown that, to be effecti; , planning 1ias to come
closer to the actionit 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 activities, 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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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 collectthg these articles aryl 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 Françoise 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: Tothard the 21st

vii
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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 necessarilythose
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
frontici s or boundaries.

Juan Carlos Tedesco
Director
International Bureau of Education
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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 everywhere.
In spite of subtantial 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 th 1990s, it is no longer
fashionable to speak of planning, programming or forecasts. These words have

ix



Introduction

been progressNely replaced by such terms as policy analysis, policy dialogue,
labour market analysis and strategic management.

What is at stake, however, is 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
fromework 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, approaches and methods, as well as the actors
involved.

Many of the contributions presented in this bookdrawn from past
issues of Prospects, UNESCO's quarterly review of educationwere 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:

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
finance and develop new cost-sharing arrangements involving parents,
communities and industry.

The technologic.il revolution, which means that any country wanting to
enter the information 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
promotion of collective participation.

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 planning.

A number of other contributions examine 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
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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 hay.e 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
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, hut
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 build 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 large
number of programmes on teachei training or textbook development and
sometimes even salaries. The conditions imposed by donors contribute to
restricting the countries' freedom of action by interfering systematically in
their policy choices. This role goes far beyond their actual share in the overall
spending on education. It is likely to continue for many }.oars, 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
educational 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 local conditions
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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
competitive, 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 levelsas well as the 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 determination to control educational content and quality, its
desire to reduce regional disparities and promote national unity. This is also
a result of 'he lack of qualified staff at regional and local levels. Over the
years, many such systems have become hishly bureaucratic and inefficient,
incapable of responding quickly to new requirements and of implementing
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reforms and policies defLned at the central level. In an attempt to modernise
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 ic,onitnring of what is happening become essential. Compensatory
measures are also needed if wide dispthities 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 major 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
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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-cieimed 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 elastic. 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.



SECTION I

A New Agenda for the Educational Planner



Teaching/learning
conditions

in developing countries
Francoise Caillods and T. Neville Postlethwaite

Teaching/learning conditions

; Many factors operate to produce pupil learning
and achievement. The child's home back-
ground, the curriculum, the materials, thc
language used, the time devoted to instruction
and homework, the work ethos of the school,
the pupils' motivations, the teachcrs' percep-
tions of the ability of thc class, their education
and status, their behaviour and teaching prac-
tices all intervene in this nctwork of influences.

Since teachers arc a key element in the
teachinglearning process and since they consti-
tute in most developing countries the main, if
not the only, agent of transmission of know-
ledge in schools, wc shall start with some

Francoise Caillods (France). Staff member of the
International Institute for Educational Planning

Unesco). Author of nwnerous works 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.

T. Neville Postlethwaite (United Kingdom). Professor
of Education, University of Hamburg. Interest in
comparative and international educational research.
Co-editor-in-chief with Torsten Erwin of the 1,n-

volume International Encyclopedia of Education.
Numerous publications including most recently the

1E4 publication, Science Achievement in Seventeen
Countries: A Preliminary Report.

comments on teachers' level of qualifications,
training, working conditions and teaching en-
vironment.

TEACHERS' LEVEL OF QUALIFICATION

No recent international statistics exist on
teachers' level of qualification. It seems, how-
ever, that the number of years of education
required from primary-school teachers varies a
great dcal from country to country and from
continent to continent. In Latin America, most
countries recruit their primary-school teachers
after some years of teacher-training at a level
equivalent to the cnd of secondary school. The
tendency is increasingly to recruit teachers with
some training aftcr secondary education. 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-secondary-education quali-
fication with or without teachcr-training.

The proportion of teachers having received
some training has increased but the situation
remains bad in rural areas, where it is difficult
to send qualified teachers (Unesco, 1986a). An

extreme example of this phenomenon can be
sccn 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-east Brazil, nearly half of

Prorpecis, Vol. XIX, No. a. 195y
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the teachers had not even completed first-level
education (Brazil, 1985).

In certain countries thc situation has de-
teriorated at secondary-education level wherc
crash programmes cf expansion have led
ministries to recruit mai'y untrained and insuf-
ficiently educated teacheis.

There is, of course, deli. te on the extent to
which teachers need to posess a lot of know-
ledge. Some argue that, provided the teacher
has certain teaching skill' it is sufficient for
him to know only marginally more than the
pupils need to learn. Others maintain that all
teachers situ-al:I Lave a high level of general
education and that secondary-school teachers
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 countries can sometimes
be fairly low. Shukla (1974) tested teachers
teaching science to 14-year-olds in India and
found that their average achievement in science
was lower than that of 14-year-old students in
some European countries. In a numbcr of
countries, primarily in Africa, the problem is
further complicated by the fact that teaching
at primary and/or secondary 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 edu-
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).

Thc United Republic of Tanzania is not the
only country in that situation and similar coin-
ments can be heard in neighbouring countries
and in French-speaking African countries.
Generally speaking, the IEA has pointed out
that, within countries, students having teachers
with more years of post-secondary education
perform better than those students having
teachers with fewer years 01 post-secondary

education. Thus in spite of some improvement
in the educational level of teachers, much
remains to be done to improve their level of
general knowledge and to upgrade their quali-
fications both in primary and secondary edu-
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 secondary edu-
cation. Pupil/teacher ra..ios 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
thc same period and 35 to 28 in Latin America.
Such average figures hide vast disparities
between countries, between rural and urban
arcas and between schools. Eleven countries
of Africa still had an average pupil/teacher ratio
above 50 and six countries had an average ratio
above 6o in 1985 (Uncsco, 1987). In some urban
areas the numbcr of pupils per class is way
above 70 or 80 while it is much lower in rural
areas. In Benin, for example, the average pupil '
teacher ratio decreased at national level from
43 on average in 1981 to 33 in 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), thc 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 extent the
diversity in population density. It reflects as
well, on the one hand, a ccrtain undcr-utilization
of teachers in rural areas and thus a need for
redeployment and, on thc other, thc lack of
physical facilities in cities. Class sizes tend to be
higher than pupil/teacher ratios. The effect of
class size will be returned to later below.

If teacher-training and pupil/teacher ratio%
have improved, other negative factors have
affected the teaching profession.

First of all, in many countries, and particu-
larly in developing countries, 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 economic crisis and thc
consecutive 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 between 1980 and
1985.' In the Philippines, the government has
recently doubled teachers' salaries; 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, likc those of
other government employee:-, have not been
adjusted for inflation and have decreased
substantially in real terms over the last five to
fifteen years. In Tanzania salaries, for example,
fixed in 1974 for teachers were Mr revised
until 1981. In spite of promotions and incre-
ments, the vast majority of teachers in 1987 had
a purchasing power of about 40 to 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
service pay scale was, in 1984, only one-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
negative. In Zaire, real salaries in the civil
service have lost 85 per ccnt of their purchasing
power between 1975 and 1984. Thc ILO, in
a 1987 report, notcs, 'In some cases in Africa
where real pay has fallen so per ccnt or more,
the effects 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 thc most productive employees,
increased absenteeism, illicit practices, loon-
lighting both during and after regular working
hours Or simply low work effort' (ILO, 1987,
p. tot).

Teachers are no differesit from other civil
servants, and observers of the Latin American
and African scene arc well awarc that teachers
at all levels arc becoming more concerned in
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some countries, probably rightly so, with
making a living than with teaching.' Whenever
possible, teachers take up a second or a third
job. In some countries where thc shift system
operatcs it is quite common for teachers to teach
one shift at one school and a second shift at
another school. In urban areas, teachers open
small businesses (e.g. taxis). In rural areas, they
spend more time on their farming plots. Given
their long working days they prepare their
classes less and less, fail to correct homcwork
or arc simply abscnt. Quality definitely suffers.
In the University, professors and lecturers take
up consultancy work with private companies,
and spend less time with their students and
even less in research.

The situation is fortunately not as bad as this
everywhere. But salaries have rarely kcpt up
with inflation (even whcn they have been
increased) and in more and more countries they
are paid late. The effect on teachers' level of
motivation is similarly negative.

The decline of the status of the teaching pro-
fession is connected with thc relative decrease
in salaries (but the decrease in salaries is not
the only reason). Primary-school teachers no
longer have the authority and prestige thcy had
in the past. An indication of this lack of status
is the fact that fcwcr and fewer graduates, parti-
cularlymale graduates, want to enter the teaching
profession at least at primary level. Teaching is
more and more considered as a women's
profession and the income received is considered
as only a supplementary increase for the house-
hold. This decline in the status of the teaching
profession affects both developed and develop-
ing countries and has become a matter cf
concern to education authorities in some indus-
trialized countries such as France.

TEACHERS' ENVIRONMENT

To mike matters even worse teachers often
work in an unfavourable environment.

r
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Teachers' guidance and supervision

Many untrained teachers have been recruited;
many new graduates have been scnt to rural
areas assuming that thcy would receive atten-
tion, guidance and supervision from qualified
heads and supervisors. No recent study exists
at thc international level either about the level
of qualification of head teachers or about the
frequency of supervision. Few countrics,
however, organize training programmes for
school principals. In some cascs, particularly
in rural areas, their educational level is hardly
higher than that of their teaching staff. The
consequences can bc scrious not only for thc
orientation of young teachers but also for the
running of the schools and thc management
of their budgets. A survey on a probability
sample of Indian schools shows, for example,
that heads of schools do not spend much timc
on supervision and guidance to teachers (Sin-
ghal, 1988).

As for supervision, it is a well-known fact
that many supervisors rarely visa schools in the
remote rural areas and the situation has become
much worsc, with the onset of the economic
crisis resulting, in a number of African and Latin
American countries, in a total lack of transport
at their disposal. When supervisors do visit
schools, they oftcn limit their activities to
routine administrative mattcrs such as checking
the collection of data and attendance sheets, and
very rarely carry out their function of helping
or encouraging teachers in thcir teaching duties.

This lack of guidance and supervision can
become a real problem in countries that have
a high proportion of one-teacher schools as, for
example, Guatemala (54 per cent), Ecuador
(85 per cent of rural schools) or Columbia.
'Mese teachers often have received no special
training for this sort of teaching, and do not
have enough teaching aids; they arc therefore
very isotated.

Teaching aids

Teacher increasingly do not hme the necessary
teaching aids at their disposal (blackboard,
textbooks, 'library', i.e. stock of books avail-

able, science kits in secondary education, etc.).
Schools and classrooms are not always adequate
in terms of lighting, ventilation, furniture, sani-
tary facilities, available drinking water, and the
like. Information is not systematically collected
on these points at the national level. Hence, no
comprehensive national or international sta-
tistics are 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, 1982b).
There arc not enough recent surveys to show
the extent of the problem elsewhere but more
and morc reports on African countries as
well as in somc Asian and Latin American
countries draw attention to the critical situa-
tion in this respect.

Schools arc sometimes in a veiy bad condition
and/or do not possess the minimum sanitary
facilities. 42 per cent of thc schools in the
Kilosa district in the United Republic of
Tanzania had no water available and to per
cent had no latrines (IIEP, 1982a). Some
20 per cent of thc schools in the Ed Dueim
district in Sudan had no water and 57 per cent
had no latrines (IIEP, 1983a). 8o per cent of
schools in thc Scti region of Nepal had leaking
roofs, only 28 per cent had toilets and 20 per
cent were in a state of collapse.

Blackboards arc 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 enough furniturc for
teachers, 61 per cent do not have enough
blackboerds (i.e. it being desirable to have
onc per classroom), 49 per cent do not have
enough 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 insufficient
quantity. The difficulty of finding housing
contributes to the reluctance of qualified
teachers to go to rural areas.
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Many primary-school pupils have to sit on the
floor. That is the case of 8o per cent of pupils
in the district of Dhamar in Yemen (IIEP,
1979), 98 per cent of pupils in the Bilenc
district in Mozambique (IIEP, 1987), 56 per
cent in Nyong Mfoumou Department in
Cameroon, and 65 per cent in Lesotho's
church primary schools.

Many other examples from African and Asian
countries could be given. Although not all of
these factors may have a direct influence on the
quality of the teaching process, they do influence
thc 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 thcm or because they had not received
the proper information (including textbooks and
materials) is endless.

STUDENTS' TEXTBOOKS AND MATERIALS

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

In thc Parish of St Thomas, Jamaica, 13 per
cent of thc pupils had neither pens nor pencils
at the time of the survey; 42 per ccnt of
primary-school pupils and 49 per cent of
middle-school studcnts had no textbooks
(IIEP, 19836). In the Kilosa district of thc
United Republic of Tanzania, pupils had no
textbooks at all in 52 per cent of thc schools
and there was an insufficiency in 79 per ccnt
of them (IIEP, I9820). 70 per cent of the pupils
at Kirundo, Burundi, did not have thc required
books either in French or in Kirundi (IIEP,
19826). At Bilenc, Mozambique, textbooks
were available for less than to per cent of
Grade 1 pupils and less than 50 per cent of
Grade 3 pupils (IIEP, 1987). The situation
tends to be slightly better in Latin America,
with the exception of rural areas and shanty-
towns. 5 per cent of the primary-school pupils
in lharra county, Ecuador, had no textbooks
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at all and 77 per cent of them only had all
thc books required (HE?, 1981). In three states
of North-East Brazil, 29 to 54 per cent of
schools did not receive primers for all students
in 1983 and 50 to 58 per ccnt of pupils did not
use textbooks (Armitage ct al., 1986).

Such equipment and materials are normally
subsumed under thc proportion of recurrent
expenditure devoted to non-salary expenditure.
This proportion has always been very low,
particularly at primary-education level but .it
can also bc relatively low at the secondary-
education level. Thc expenditure on instruc-
tional materials pr pupil in I980 had been
estimated at $1.68 in South-Asia, $2.24 in
Sub-Saharan Africa, $2.47 in East Asia and
$8.99 in Latin America (World Bank, 19860).
On average, developing countries spent $4.80 on
instructional material per pupil annually,
22 times less than in developed countries. The
per-pupil non-salary rccurrent expenditures
have an extremely large range over countries,
from $o.tt in the Philippines to 05er $250 in
Canada. Many developing countries spcnd
undcr $4 per child on these items. Budgetary
restrictions arc resulting in a decrease in the
state expenditure per pupil in non-salary
items. Increasingly the responsibility for buying
books and stationery is transferred to families.
As thc purchase of a small item of equipment
can represent a significant investment for some
families 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 material has
probably serious consequences for thc develop-
ment of literacy skills. What can pupils learn,
seldom reading, listening to a teacher who is
not necessarily well trained or motivated, and
not always able to exercise or transcribe what
they have heard because of lack of exercise
books or slates?



8 Francoise Caillods and T. Neville Posslethwaite

Pupil retention and achievement

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
typcs of indicators are commonly available,
namely indicators of internal efficiency: rep-
etition ratcs and retention ratios and levels of
achievement.

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 possible 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 2o per cent in 1982/83. Thirteen countries
in Africa had above 25 per cent. One out of
every four pupils in these countries was
considered as not having assimilated the
programme in his/her grade sufficiently to be
promoted to thc next grade (Uncsco, 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 seems to have increased in quite
a large number of African countries. Care must
be taken when drawini; conciusions hut the
figures seem to indicate a certain deterioration
in the level of outcomc of pupils in African
countries.

RETENTION RATIOS

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) thc degree of motivation of parents
to send thcir children to school; (c) their ability
to pay for schooling where payment is required
and to forgo thc 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 teachers, tend to di;courage
parents from sending their children to school.
Thus, low retention rates and high drop-out
can be takcn as an indication of the inefficiency
of thc school system.

Weighted averages of survival rates by region
computed by Uncsco show that the proportion
of children in primary education around 1982/83
who reach Grade 4, is low: 64 per cent in Latin
America, 71 per ccnt in Africa (23 per cent in
Portuguese-speaking countrics), 85 per cent
in Asia and Oceania as compared with 92 per
cent in Europe (Uncsco, 1986b). Retention rates
had on average increased in all regions be-
tween 1970 and 1980 which is encouraging.
Individual country data however remains worry-
ing. Retention ratios have declined in twelve
African and Arab countries, sometimes very
sharply between 1980 and 1983 (Togo, Benin).'
In Nepal, Bhutan and Bangladesh, about h4lf
of all pupils drop out at the end of thc first
grade and only 35 per cent of entrants complete
a three-year cycle (Unesco, 1984). In Latin
America the difference between urban and
rural areas is great. In Colombia only 18 per
cent of pupils in rural areas reach Grade 5
compared with 62 per cent in urban areas
(Colombia, 1985). In Guatemala 10.4 per cent
of new intakas in rural areas reach Grade 6
compared witn 42.5 per cent in urban areas.
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Various studies have shown that those who
drop out of school early have a good chance of
relapsing into illiteracy, mainly because they
had never attained a function level of literacy
while in school in the first place (Hartley and
Swanson, 1986).

ACHIEVEMENT

It is one 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
numeracy. Those who proceed to secondary
school arc 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.

Onc 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
mnintained or improved. Examination results
are hard to use 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
available 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, 6o per cent will pass
the examination this year. In such aises, no
comparisons over time arc possible. Criterion-
referenced measurement on the other hand
(showilnr which objectives have been attained
ar d whicii have not been attained) is rare in
developing countries and when it exists it is
usually available for onc specific year only.

There is, however, some evidence that

9

cognitive achievements in many, but not all,
developing countries arc low and, in general,
the achievement 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.e. not able to read). In a sub-study of these
data in some schools it was shown that 25 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 eduimtion were
unable to read and understand any text in
English. In spite of five years of learning English
in school, 95 per cent of primary-school children
had not started to master this language. By the
second term of Form i 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 50o-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 are 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-olds and 14-year-olds,
but countries will be able to assess other age
groups should they wish to do so. Thc IEA will
also undertake ai,alyses to identify those factors
'causing' differences between countries' levels
of achievement as well as between schools and
pupils within countries. The search, in particu-
lar, will be for 'alterable variables, that is, those
variables which am be changed by ministries
of education. The insufficient level in reading
and writing is becoming a matter of serious
concern for governments, parents, educators
and employers in all countries. Hence, the
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attempt to discover how it can be improved.
Carc should be always takcn when comparing

achievements between countrics. First, curricula
might differ; second, the socio-economic en-
vironment and the cultural context of the pupils
arc generally different; and, third, the set of
values, attitudes and commitments that the
society and schools may want to encourage can
also be different. School systems are none the
less assigned increasingly similar objectives vis-
a-tis such basic-skill subjects as science, math-
ematics and reading comprehension. Thus,
without emphasizing the notion of an inter-
national educational 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 countries, Heyneman and Loxley
(1983, p. 1173) concluded that `schoolchildren
in low- and middle-income countries 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 mean is 32.8, in Japan 40.9. . . However
in India it is 20.6, in Colombia 24.0 and in
Thailand 28.2' (sec Fig. 1).

In an IEA mathematics study in 1981, 13-
year-olds in the OECD countries scored an
average of 52.9 per cent (i.e. 52.9 per cent of
the items were corrcct) 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-year-olds
of some three to four years between OECD
countries and the two African countrics
(Robitaille and Garden, in press).

A similar study on science achievement 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 countries scored 6o per cent
on a thirty-item test, while Ghana, Nigeria,
Zimbabwe and the Philippines scored 46, 41, 41
and 38 per cent respectively. On thc other hand,
China (Grade 9) and Papua New Guinea
(Grade to) 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.e. what the
pupils were meant to learn) were very similar
in all the countries covered (IEA, 1988). In
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FIG. 2. Soence achievement of 14/15-year-olds, 1984-86.

fact, all countries underlined that thc test was
fair for their pupils and that comparison with
other countries' achievement was legitimate.

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

It is not sufficient when evaluating the quality
of the teachinglearning process to limit our-
selves to the end-product of a system. We have
to take into account it% capacity to impart
knowledge to all students who enter or should
enter the system, as in theory, it is easier to
attain high levels of achievement when only

highly selected group enter, say, secondary
education Thus, before leaving the sparse
Information on achievement two further con-

ctx
'46

4:0
co

cepts are introduced: 'achievement yield' and
'equality of educational opportunity'.

ACHIEVEMENT YIELD

Consider Figure 3 below. Four yield curves are
presented: for Japan, the Philippines, Thailand
and the United States. The test is an inter-
nationally constructed science test said to be
equally fair to each of the countries. It has
thirty items 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.

Sonie systems have too per cent, or nearly
oo 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 school (all those in school counted as too per
cent) and the pi oportion of the age group
actuilly i. nrolled (in the case of the Philippines
6o per cent and in the case of Thailand 32 per
cent). The area under the curve represents the
percentage getting one item right, the per-

4 3
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centage getting two items right, etc. (an inverted
cumulative frequency distribution). If all pupils
answered all items correctly thc whole rectangle
would be filled. The proportion under thc curve
(how many achieve how much) can be calculated
as a percentage of the total. This is rcportcd in
thc 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
too per cent. It can be sccn that, on thc basis
of pupils in school, Thailand and the United
States have very similar indices (55.99 and
55.73 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,
thc index declines to 18.09 per cent: the yield
is much lower. (This assumcs 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 estimate of what they do know.) The
comparison of 'achievement yield' indices does
then allow a comparison of how many learn
how much. In the case of Thailand it could
be an argumcnt for increasing the proportion
of an age-group in lower secondary school and
it is perhaps not surprising that thc Thai
authorities have now taken steps to incrcase
thc 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 needed in that country on improving thc
quality of education at that level before ex-
panding enrolment. Japan's yield curves are
presented simply to give an idea of what is
posible in a relatively high achieving country.

EQUALITY
OF EDUCATIONAL OPPORTUNITY

_

In any system of education there are acnieve-
ment differences between schools and there are
achievement differences between pupils. The

, question arises as to what extent the differences
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between schools account for thc total differences
between pupils. In some school systems there
will be little difference between schools and
most of the variation in achievement will be
between pupils within schools. In other cases,
the variation will bc 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 achievement. In
Scandinavian countries thc between-school
variance accounts for as little as 2 per ccnt of
pupil variance and is always less than to 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 thc case, however, in many developing
countries where the between-school differences
can account for 30 per cent of the pupil differ-
ences at Crade 6, 50 per cent at Grade 9 and
60 or 70 per cent at Grade 12. It makcs, there-
fore, a grcat deal of difference which school a
child attends.

In some cases these between-school differ-
ences are associated with urban-rural differ-
ences. In many cases, also, it can have to do
with teacher qualification and motivation, and
with availability of resources. If children arc to
be given equal 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 section has cited results from some
studies of national achievement in different
countries. There arc othcr examples of national
surveys of achievement (the sixth, ninth and
twelfth grade surveys of achievement in Indo-
nesia, the primary-school survey in Malaysia,
the secondary-school survey in Thailand) but
studies, so far, have focused more on factors
affecting outcomes rather than on measurements
of actual levels of achievement. This evidence
is still sparse, especially in African countries.
The World Bank policy study on Education in
Sub-Saharan Africa cites somc quite distressing
results from a test administered to fifth-grade
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students in one Francophone African country:
'Students in primary education in this country
are learning virtually no mathematics' (World
Bank, 1988, p. 33). Many morc surveys need
to be undertaken by countries and reported.
They have two major useful outcomes. They
identify which objectives in the curriculum an.
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
their disposal.

Factors affecting
pupil achievement

What do wc learn from studies cxamining the
effects of certain factors or variables on achieve-
ment? This scction attempts an overview of
some of their major findings. The disentangle-
ment of the effects of variables on achievement
is not an easy matter. The results of correlational
research need to be tried out in experiments.
Any one result needs to have occurred several
times before we can be sure of our ground.
Hence, the use of meta-analyses--analyses of
analyses. From various World Bank and IEA
analyses a number of 'alterable' variables (thosc
which can be changed by Ministries of Edu-
cation) can bc identified.

Before presenting them, one word of caution
is in order. Thc meta-analyses mentioned above,
which make it possible to identify patterns of
relationship across societies, do not by dcfi-
nition take into account structural and cultural
determinants of variations in achievement.
Before deftning the policy for one specific
country, it would be useful to have at hand the
results of a survey carried out there. Moreover,
quaniitative macro-level studies should, when-
ever possible, be complemented by other more
qualitative-type research. These, based on ob-
servational methods and interview techniques,
allow the researcher to pick up nuances and

identify variables operating in classrooms and
influencing achievement, which cannot bc other-
wise identified.

The following alterable variables have been
selected for presentation.

CURRICULUM

The curriculum can be differentiated into
'intended curriculum' (what is in the syllabus
or lists of learning objectives), 'implemented
curriculum' (what the teachers actually teach;
in research jargon this is often known as OTL,
or opportunity to learn), and 'achieved curncu-
lum' (what the children actually learn). There
is much evidence to show that the curriculum
demand has an impact on achievement. In othcr
words, if pupils gct thc opportunity to learn
something thcy usually do so; if thcy 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 learn.

Many developing nations have curriculum
development centres. Although many curricula
have been made 'national' to remove the influ-
ence of thc ex-colonial power's curriculum, it
is the case that either certain other nations'
curriculum programmes arc used (e.g. Nuflield
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 SEI'A
(Science Education Programme for Africa,
based in Ghana) have done much to try and
improve curricula, but much yet remains to
be done.

There is a technology of curriculum devel-
opment (Lewy, 1978) and there are certain
determinants of the curriculum which must bc
taken into account. Many require small studies.
Curriculum centres must pay attention to thesi
determinants.

There has been a tendency to add more and
more to the curriculum but never to discard
anything. Lately, there have been moves to
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trim back the curriculum as though it were the
cause of poor standards. The curriculum should
bc 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 continuc
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 education and productive work, or
introducing pre-vocational subjects into the
curriculum. The evaluation of such programmes
seems disappointing so far as solving the unem-
ployment problem, encouraging self-employ-
ment of school-leavers or raising resources arc
concerned (Psacharopoulos and Loxley, 1985;
Lauglo, 1985). Some studies suggest, in fact,
that what is potentially most useful to self-
employed adults ti urban or rural arcas are
literacy and computational skills, agricultural
and/or some scientific knowledge. Pedagogi-
cally some of these vocationalized programmes
seem none thc less to have had interesting results,
so long as teachers were very motivated and
knew how to integrate thc teaching of practical
subjects with the teaching of more theoretical
ones making the former supportive of the latter.
Their success, in fact, depends a grcat deal on
the resources available. This is often thc case;
curricula are often accused of bcing thc cause
of bad achievements. Causation is however
usually multi-faceted, and poor teacher know-
ledge is clearly a problem in some countries as
to why the curriculum is failing.

The language of instruction and thc language
in which thc instructional materials arc writtcn
is a further problem. After independence,
Nigeria, for example, adopted English as thc
language of instruction in school starting at
Grade 1. A child in the Yoruba-speaking area
will learn his local language first, thcn Yoruba,
and then cuter school to be instructed in
English (somewhat akin to an English child
entering Grade 1 and being taught in Japanese).
There have been studies in the Yoruba- and
Hausa-speaking areas of Nigeria where it has
been shown that children learn more when

being instructed in Yoruba and Hausa than
when bcing 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 countries.

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

BOOKS AND MATERIALS

Where there is a shortage of books and materials,
achievement 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 whcn the number of
books provided to primary-school classrooms
changed from tcn pupils to one book to two
pupils to a book, the proportion of students
achieving at 'grade level' rose from 50 to
70 per cent in one year (World Bank, 1986h).

Fuller (1986) indicated that a shortage of
textbooks was more of a problem in some
subject areas than in others; but it always has an
effect on achievement. The major problems
arc how to produce sufficient textbooks (or
even loose-leaf files) cheaply and, at the same
time, to ensure that the materials reach the
pupils in the schools, particularly in rural areas.
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 enough to print
textbooks, we have to make sure that th.. ma-
terials ;,..stually reach the schoolswhich is an
administrative problemand that they are
used by teachersa pedagogical and adminis-
trative problem.

Connected with instructional materials is the
availability of books through a school library.
Both Fuller and IEA 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 thc 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
improves learning and achievement.

Teachers' experience

Teachers with more teaching experience tend
to develop strongcr 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
more 'time on tasks' on the part of the students
(Anderson et al., 1.988). Thc implication of this
is that all efforts need to be made to allocate
experienced teachers equally between urban,
peri-urban and rural areas and to reduce
turnover. This is linked to the question of
salaries and status raised earlier.

Lesson preparation and marking

Teachers who spend time preparing lessons and
marking homework and classwork tend to
achieve bettcr results with their students than
those who do not. If teachers do not have to
work to earn cxtra money and if teacher-
training stresses this point, thcn this should
help improve learning.

Skills

Teachers who are 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
thc teacher, and pupil, knows exactly what an
individual pupil has learned and has not learned,

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

Some dedicated teachers arc able to inspire
children to learn in thc most deprived areas.
Avalos (1986), in her study in four Latin Amer-
ican countries, has called these the'Sefiora Rosa'
teachers. More 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 education. LEA (Peakcr, 1976) has
shown that teachers with more post-secondary
education achieve more with their pupils than
teachers with less post-secondary education.
Such a finding, however, gives little solace to
the educational authorities in countrics with
falling educational budgets and growing enrol-
rnents where one-year crash courses have to be
organized for pupils finishing junior or senior
high school so that they can start teaching in
secondary schools.

Pedagogical training. 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 typcs of educational objec-
tives in different subject areas? 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 io peda-
gogical training can he pared down I only on
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 evening per week (or on
a half-day at the week-end) 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 coursc (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 wceks
after having returned to their school. Flugger
(n.d.) has produced initial results showing that
on-service training courses produce longer term
effects on changes in teacher activities (and
cognitive learning) than do in-service teacher-
training courscs. Again, however, more research
of this kind is needud before general conclusions
can be drawn.

There arc somc countrics where in/on-service
teacher-training is not compulsory. The IEA
results indicate that where teachcrs have under-
gone in/on-service teacher-training and whcrc
such training has involved practical activities
(e.g. producing instructional materials, con-
structing assessment instruments) the pupils
learn more than under teachers who have had
no such in/on-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.e. without extra pay. Other
countrics, on the other hand, pay thcir teachers
an honorarium for attending in-scrvice training
over and above their travel and subsistence
costs. This can be an expensive precedent.

The suggestion is that in/on-service training
should be compulsory without cxtra payment to
teachers, that the courses bc given a practical
bent and that more emphasis should be placed
on on-service training.

17

TIME AT SCHOOL AND HOMEWORK

Allocated instructional time is important. In
general, the more time children study, other
things being equal, the more they will learn.
The number of school days per year ranges
from 120 to 240. The number of instructional
hours per day ranges from two to seven. Thc
agc 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, 24o school days per
year, but in effect 30 are given free because of
local public holidays, visiting dignitaries, and
teachers' absence (for whatever cause, illness,
death or marriage in the family, attending
courses, etc.); 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 measures have to be taken
(involving, for example, the community or the
parents in the management of the school) so
that teachers actually turn up in schools for
the lessons they have to teach.

Thc cumulative number of hours of a subject
studied is the important factor, that is, how
many hours per week for how many years, but
again there must be a point at which a plateau
begins. More information is needed 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.e., four or five periods
a week) for about 40 weeks a year would be
needed. If the motivation of the pupils were
very high and the teaching very good, thc 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 thc amount of time each
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pupil actually spends on learning (as opposcd
to, for example, 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. Thc 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-
serv ice training.

Finally, homework is important. Pupils who
do homework learn more than those who do no
homcwork even if it is not markcd. If the home-
work is marked and gone through individually
with each pupil, to help pupils to see 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 activities, the probability of the
homcwork being markcd 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 achieve more than students in larger
classes except in classes of fewer than 15 students
in which the teachers individualize the work.
Again, in general, achievement tends to be less
in classes over 45 in industrialized countries
and over 55 in developing countries. But in
between-country comparisons (IEA, 1988), thc
Republic of Korea with an average of 6o students
per class, and Japan with 42 students per class,
were equal first in a comparison of Grade 5
students in fifteen countries. Hence it is not
the cla.:s size per se that. is important. It is what
happens in the class and how it is organized
that is important. Nothing is known of the
achievement of class sizes greater than 6o, but

it could be envisaged to have this number as a
maximum size, always of course on condition
that the classrooms 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
systcms help to increase enrolment with no
extra capital cost. Thc pupils' level of achieve-
ment does not seem to be impaired on condition
that, whichever shift thc 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 thcir
children to go to the first shift when it is cooler
and their children arc fresher. At thc same time,
though several countries have moved from a
one-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 countries there arc large urban-rural
differences in educational achievement. Oc-
casionally these arc 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 effects on achiLvement (see the point made
about ROIl on page 179 above). It is a relatively
simple matter when undertaking thc 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 ciasroom, the numbcr
of classrooms with mud, bimboo, wood or
cement floors, thc lighting per classroom, the
classroom practical science equipment (or even
in richer countries the laboratory space and usagc
per pupil) and so on. Where this kind of basic in-
formation is lacking at the district, regional and
national levels it is imperative that it is collected,
at least once every fivc years. If school census data
arc not collected then surveys using a probability
sample of schools could be undertaken. The data
should bc analysed and remedial action should
be takcn to make school provision more equi-
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. One is that the schools
must be small and oftcn with only three teachers
(somctimcs one teacher only) teaching six grades
at primary level. Teachers should be trained to
tcach in these conditions. This is rarely thc case
in developing countrics and much is to be
learned from the experience of developed
countries. A second problem is how to attract
good teachers to rural (often isolated) schools
and keep thcm there (see Chivore, 1988). The
unwillingness of traincd teachers to go to and
remain in rural areas is well known. The quality
of teachers going to rural schools is often as-
sociated with differences in achievement. Mon-
etary reward and free housing systems can be
expensive and arc not always sufficient. In a
recent IIEP training course (1987188) the Thai
participant recounted a Thai strategy: send only
young male teachers for two years, followed by
young female teachers for two years. Then, thcy
marry a local and stay there. Thc system, she
reported, worked well.

Thc role of the school principal is crucial.
Fuller (1986) has indicated 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 I
them. Thc formal training of school principals,
once they have been selected, has positive effects
on the way they run thc 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 bc and the
prcparation of the necessary materials. This con-
tent should, of course, be worked out nationally
and great care should be exercised when exam-
ining what the content of such courses is in
other, especially industrialized, countries.

In areas where many parents arc either illiter-
ate or semi-literate, school principals can insti-
tute programmes of teacher-parent workshops
in which the school inculcates in the parents
various behaviours s uch as asking their chi ldren
to read to them, or tell the parents what they
have just rcad about. Such programmes can have
dramatic effects on the rcading achievement of
second- and third-grade pupils classified as
poor readers (Sawadiscvec 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-education programme using
radio or correspondence as supplemental to
classroom instruction is well developed and
implemented it can have an effect in increasing
achievement (MeAnany et al., 1982).

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

I 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 recount here. As research progresses
it is important to be able to synthesize from re-
search 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 essential that each nation
has a mechanism for judging the 'health' of
its educational enterprise and for planning
purposes.

Parents and teachers need information on
how Johnny or Mary, Arnina or Mohammed,
are performing in various aspects of each subject
area in order to know where more effort is

required for each pupil. The school principal
needs to know about thc relative strcngths and
weaknesses of each class in the school (and
about sex differences) as well as how his/hcr
school's performance at any one gradc level
corn7ares with othcr similar schools. Thc prin-
cipal must plan the overall activities in thc
school and must have this information to plan
the following year's activities. The district or
provincial officer needs information on how
each school is performing, on urban-rural dif-
ferences and the like, to know where extra
resource inputs will be useful. The national
planning office needs to have Information on
the relative performance of the different districts
and provinces in the country and information
on what factors (location, plant, books and
equipment, teacher education, teaching quality,
school principal management, ctc.) are associ-
ated with achievement differences in various
subject areas between locations and schools. The
planning office also needs to know how well
school learners integrate into society, how easily
they find work and what are their contributions
to the economic and social development. These
considerations, however, go beyond the scope of
this article.

It is possible (Ross and Postlethwaitc, i988)
to collect such data and provide them to the
various levels of decision-makers through reg-

ular monitoring exercises. 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 thc like, it is easy to collect such dat
in the course of such monitoring exercises.

Where there are large differences in provision
and practices from school to school, or district
to district, it is possible to assss the effect of
these differences on outcomes of schooling such
as achievement, attitudes, and skills. This is the
type of information required by planners for
their planning. At the same time, it is useful for
systems to have comparative international data
on their national ac:iievement levels in order to
see the magnitude of differences with other
countries (especially with countries of similar
economic standing) and how the magnitude of
differences within their own compares with thc
magnitrie of differences in other countries.

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

Tentative conclusions

Schooling will not necessarily be improved by
manipulating a few qualitative variables only. In
somc instances, the improvement of thc teach-
ingllearning process may require rethinking of
thc very purpose, organization and length of
schooling. In addition, many variables outside
the school system influence pupils' achievement.
These include, for example, thc children's nu-
trition level, parents' attitudes, and their edu-
cational level, as well as the way thcy interact
with the school. Bearing in mind, none the less,
thc poor state of the teaching:learning con-
ditions in many countries and bearing in mind
the financial constraints what suggestions might
be made which are realistic? There arc cases
where a piecemeal approach modifying, not
one single variable in isolation, but a whole mix
of variables can he useful. Opinions will differ
since the interpretation of results is a function
of thc memory, testimony, and introspection of
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the interpreter. What follows should be seen as
suggestions to improve the teachingilearning
process within the school. They arc made in a
provocative way and need to be discussed.

Larger classes. Thc suggestion is that class size
could be increased to fifty on condition that the
teachers be trained to deal with larger class
sizes 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 Fpulatioa density; where popu-
lation density is low, smaller class sizc will have
to be defined. Also, where school classrooms
have been built to hold only thirty or forty this
will be a problem.

In urban areas it is possible to increase school
size (probably up to 2,000) without detrimental
effects on achievement but, again, on condition
that school principals and teachers arc trained
for thc management of larger schools. Main-
tenance expenditures will increase, but, none-
theless, such a measure should reduce per pupil
costs (recurrent and capital).

Desks, blackboards, instructional materials. At-
tempts must be made to ensure that a desk
place for each pupil exists, that each classroom
has a usable blackboard (i.e. not so worn or
shiny that the pupils cannot read from it) and
that each pupil, or groups of two pupils, have
instructional materials (textbooks, workbooks,
loose-folders) when working. There is sufficient
evidence to show that these are essential pre-
requisites for learnini4. No matter how good
the teachers arc, they will have a limited effect
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 printing instruc-
tional matei ials. But preferably, developing
countries should get together and co-operate on
the preparation of teaching materials to be
produced locally.

Renuniration of teachers. Many teas hers are
demotivated, poor, and have low status in their
communities. Action needs to be taken to
rcmotivate thcm. It is obvious that whatever
effort is put into other items, distribution of
textbooks, blackboards, curriculum reforms,
they won't any have impact if the teachers
are not co-operating, or if they are absent.
Governments can initiate propaganda systems
to enhance the status of teachers as kcy persons
for teaching children. Teachers can be asked to
play other roles in the community. Their self-
concepts can be raised through teacher training.
Something has to be done with respect to their
salaries as well. Where salaries in real terms
have decreased so sharply that no teacher
can hope to survive on his/hcr salary only,
corrective measures have to he taken. In as
much as possible, pay differentials vis-a-vis
other groups in the community should bc kept.

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

Teachc- training. Although morc pre-service
training would be desirable as seen from somc
of the evidence put forward in this article,
it is beyond the financial resources of many
counn.i,- to undertake.

Compulsory in- and on-service training is
desirable. It can be organized so that it does
not cost more than et present. It is the content
which should be changed to take into account
some of the facets of teaching already men-
tioned for which there is evidence that they arc
effective in improving learning and achievement.
It is through good in- and on-service training
that teachers can become excited about the
challenges they have, how they can helpchildren
to learn more and how they can help in the
community.

Planning the content and the production of
some materials involves a cost but the running
of on-service training within clusters of schools
or at teachers' centres does not necessarily
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involve a cost to the state. This is on the
assumption that participants arc not paid for
participating in on-service 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 bc increased to forty weeks of five-and-
a-half days per week (i.e. 2 to school days) with
an average of six hours of instruction per day in
secondary education. The implementation can
be tricky because of teacher resistance but some
countries have done so. It would be useful if
the various political and administrative pro-
cedures on how this can be done could be
summarized and widely disseminated. In
countries where enrolment ratios in primary
education are s 11 low, more flexible forms of
education, part-time teaching, shorter length of
cycles, could be considered, provided other
measures to increase the quality of schooling
are taken. Homework is highly associated with
increased achievement and it is important that
it te.kes place in greater amounts as pupils
ascend the school system. Finally, it is possible
to make learning an exciting rather than a
dreary experience. How this is donc should
form part of thc in- and on-service training,
sincc it is important for effective learning to
have all children interested and paying attention
throughout thc lesson. It is possible to increase
time, homework and time on task without
involving extra costs.

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

Curriculum. As society changes, so must the
curriculum be changed to adapt to the needs of
the society and to the needs of the individuals.
Content must be revised and renewed. The
accompanying teacher manuals must include

ij

suggestions on teaching methods for different
educational objectives and on !low to make the
teaching/learning experience an exciting one.

Curriculum centres exist in many developing
countries. 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
countries in an increasingly interdependent
world. It is important that they do not continu-
ously add to the curriculum; they must also trim
it.

Feedback and correctives are 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 each Mild
has learned each educational objective. Simi-
larly, curriculum centres produce remedial
materials which comprise a large part of the
correctives process.

A curriculum centre typically costs o.s per
cent of the primary and secondary school budget.
It is difficult to imagine 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 system. Without
collecting census data from schools and without
having periodic checks on how well children
arc learning what they are meant to he learning,
it is impossible to be aware of the strengths and
weaknesses of the teachinglearning process in
different schools, districts, regions and the
nation as a whole. Not only is it possible to
identify the weaknesses but it is often possible
to identify the causes of such weaknesses
through small research projects.

The establisionent of a monitoring unit is
essential. But, the stall needs to be trained ard
retrained. In many cases, where such units
exist, the latest research techniques are not
learned because the relevant journals and books
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cannot be purchased due to lack of funds.
Again, this is an area where intermtional 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 arc run to update knowledge.

Agenda for future research and training activities.
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 thc teachingflearning
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
sizes; (b) proven effective ways of enhancing
the status of teachers; (c) the relative effects of
different forms of in- and on-service teacher-
training programmes; and (d) political and
administrative procedures for increasing instruc-
tional ume.

They should also include the organization of a
series of international intensive courses for the
revitalization of curriculum centre personnel
and the monitoring and research unit personnel.
As with all endeavours, thcy must be donc well
to succeed. Money alone will not solve prob-
lems. It is !he foresight, intuition, dedication
and perseverance of those responsible in under-
taking the above ninc tasks which are crucial.

Notes

t rhcy have been increased since but salaries still remain
very low

2 In the Indian subcontinent (Bangladesh, Nepal, India)
the absenteeism of teachers and the existence of 'ghost
mashers' have been known for years, but it has never
been possible to measure the extent at thc problem.

3 In Latin America the percentage of repeaters had in
fact declined between ttoo and 1975 but It rose again
in 193o and 1983 (Unesco, 1980).

4 I.urther studies are required to deternune to what
extent this decline is linked to the erosion in the
quality of schooling or to other factors (cost of school-
ing, low employment prospect).

5. Often, policy-relevant variables are omitted from
research studies. Windham (t988) has produced very
good lists of indicators for school systems. In the design
of studies, the variables (indicators) to be used must be
very carefully thought through.
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Planning the quality
of education: different

information for different
levels of decision-making

Kenneth N. Ross and T. Neville Postlethwaite

In recent years, educational planning has often been focuscd 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 one point in time (Lewin,
1988). All this work provides excellent 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 ministries 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 research 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 typcs of information that might be employed
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to guide decisions 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 cducation 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 outcomes in these areas
include parents, teachers, school principals, state and provincial
officials, and national officials.

These persons need to monitor various educational processes and
outcomes and, with the assistance of appropriate information, make
decisionstomorrow, next week, next month, next year or in a few
years' timewhich will influence the education of those in their
charge. However, the types of decisions these people have to make
and, therefore, 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 thc 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,
carc needs to be taken to ensure that any single item or task provides
a stable and representative sample of a defined behaviour across
suitable areas of content and context. Generally, it will be necessary
to employ a group of items or tasks in order to be able to make
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. How,ver, principals often need to be informcd 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

set 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 goals, 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 a .1c1 the daily responsi-
bilities of parents, teachers and principals. The broader rolc required
of these officials, be they administrators, co-ordinators or supervisors,
dcmands that they should make decisions only after having exami,-!ed
information which is sufficient to establish the existence of problems
serious enough, or opportunities great enough, to warrant a consider-
able commitment of thcir timc 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 expertise and resources
required to set up and evaluate their educational programmes, and
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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 noticcd between school-level infor-
mation and state-level information, a more detailed investigation
could be undcrtaken. These audits require care because appraisal
of a school calls for the support of students, teachers, 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 between
the legislated directives of past and present governmems, 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 educational 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 research and/or new social and economic conditions. For
most school systems, decisions concerning these matters arc grounded
in comparative data for various demographic groups within the
society and therefore thc system-wide information will need to be
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expressed according to breakdowns associatcd with, for example,
gender, ethnicity and socio-economic factors.

Mechanisms for providing information

In many countries a great deal of the information required for the
various levels of decision-making is already available in the form of
large-scale 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 Assessment 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); thc 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 usc to state and national
officials.

It is important to note that care needs to be exercised 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 adoptcd 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 comprehension
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, properties 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,
I 979).

If we assume that there are six sub-dimensions, numbered i 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 i 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 I,
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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TABLE 1. Hypothetical table of results for a class

Student Mother tongue Mathemat Ica Science

I 1 3 4 5 6 Total a 3 4 5 6 Total 1 2 3 4 5 6 Total

A 9 10 4 9 10 10 52 4 5 5 3 7 5 29 9 10 9 10 9 10 57

9 8 8 9 to 45 9 7 8 9 7 7 47 8 8 9 9 9 8 51

9 7 3 8 9 9 45 8 7 9 8 7 7 46 8 10 8 9 8 8 si
9 9 2 9 8 9 46 8 7 9 7 7 7 45 8 9 10 8 9 9 53

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
obtain a better and more balanced performance across all three areas.

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
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
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 which 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 addrcss this kind of question, the school
principal needs one or more points of comparison: a 'relative' level
of performance which will focus on thc performance level of his
school with respect to other similar schools, and an 'absolute'
measure of pc-lormance which will provide information concerning
thc amount of thc agreed curriculum which has been mastered by
thc students.

A relative measure of performance could be estimated by comparing
the school's performance with other similar schools within the same



3 2 Kenneth N. Ross and T. Neville Postkthtz,nte

school system. The term 'similar' here refers to other schools serving
students from the same kind of socio-economic background, having
the samc standard of staff and equipment, and teaching the same
curriculum. Thc comparisons between these schools could be
carried out using breakdown variables which define important
groups of students within the schools in terms of gender, ethnicity,
year-level, etc. One of the important benefits associated with a
relative comparison of schools is that it may bc possible to learn
from the teaching mcthods and educational environments of other
schools that serve similar communities but arc more productive in
terms of student learning outcomes.

An absolute measure of performance could be estimated by using
pre-set levels of achievement 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 grade level master the material
associated with a specific sub-dimension thcn the performance for
this class level is said to be 'good'. If the percentage of students
mastering the material is between 50 and 75 per cent then this is
defined as 'moderate', and below 50 per cent is designated as 'poor'.
Each of thcse 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, whereas 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 hypothetical table of the mean and studcnt standard
deviation of raw total scores has been presented for the mother
tongue, mathematics and science. These results enable us to consider
the relative, but not thc absolute, performance of School Y compared
with other similar schools, and compared with all schools in the
same state. Thc results suggest a different kind of response is
required of the school principal for each of the three curriculum
areas. Thc scores in this table would need to be expressed in the
form of 'mastery' levels in ordcr 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 othcr schools in the
same state. This situation would warrant a review of the school's
mother tongue educational programme with a view to improving
the performance of thc students. The review might begin by visiting
some of thc 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.
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TAISLE 2. hypothetical results for a relative comparison of 3 school with other similar
schools and all schools in the sante state

Schools Mother tongue Mathernatks Science

Mean
Standard
deviation Mean

Standard
deviation Mean

Standard
deviation

School Y
Males 40.6 2.1 45.8 2.4 50.3 4.4

Females 4 (.3 2.2 33.4 2.3 49.7 4.5

Total 40.7 2.5 39.5 4.4 50.0 4.5

Sinislar schools
Males 55.4 2.4 40.1 2.7 50.1 2.2

Females 53.0 2.3 39.2 2.2 49.2 2.1

Total 54.2 2.4 39.6 2.8 49.5 2.2

All schools
Males 54. t 2.3 39.0 2.6 57.3 2.1

Females 5 , .9 2.2 38.1 2.3 56.2 2.2

Total 53.1 2.3 38.5 2.7 56.7 2.3

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 thcse mathematics
results are broken down by gender, it becomes apparent that, for
School Y, there arc unusually large performance differences between
males and females. The magnitude of these differences exceeds
substantially the differences notcd for similar schools and other
schools in the same school district. This result would warrant a
detailed investigation of the learning environments and opportunities
that are being provide'd 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 ensure
that female students are able to benefit from this high-quality
teaching.

The mean total scores for science indicate that the school is
performing poorly with rcspcct to all othcr schools in the samc state,
but about as well as other similar schools. A pattcrn of results like
this could be associated with a major difference in school science
resources between, on the onc hand, School Y and other similar
schools, and, on the othcr hand, all other schools in the same district.
In this situation it may not be easy for the principal to improve thc
learning environment for science in his school because the main
reason for these differences might bc the availability of expensive
laboratory facilities, which represents a factor beyond his control.
Furthermore, an important issuc associated with thc pattern of

33



34 Kenneth N. Ross and T. Neville Postlethwaite

standard deviation scores in science would need to be addressed by
the school principal because the variation between student scores
in his school is extraordinarily high when compared with similar
schools and other schools in the same state. This result 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 'relative' 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 school's performance.
The setting 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 andlor groups of sclwols 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 and/or 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 results list the overall performance of each school in the
three subject areas described above and then provide a composite
score, for example, by using a summation of scores for each arca.

The task of the state official in examining these data is to look for
patterns of results which might suggest an opportunity for the state
to target resources in a more effective and efficient manner. For
example, at thc individual school level it can bc 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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TABLE 3. Hypothetical results for all schools in a Srate

Schools Mother tongue Mathematics Science Composite Score

Mean Stan- Mean Stan- Mean Stan- Mean Stan-

dard dard dard dard

devi- devi- devi- devi-
ation anon anon at ion

t 40.7 2.5 50.3 2.4 59.4 2.5 51.6 2.6

2 42-3 2.2 52.8 2.5 56.2 2.5 51.2 2.3

3 58.3 2.6 22.2 2.7 42-6 2.3 50.9 2.4

4 58.1 2.2 26.3 2.1 44.3 2.0 50.2 2.2

State 53-1 2.3 38.5 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 mothcr 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 example, 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 equivalent 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 seek
supplementary information from 9ocal' 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 bc expected of the most able students in the country.
These results were explained following thc discovery that the schools
were located close to golf courses frequented by English-speaking
tourists, and that after school hours, and at weekends, many of the
students spent a great deal of time practising their English conver-
sational skills while working at the golf course.
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National official's question: What are the major factors associated
with differences between schools in my country, and are these differences
evident in terms of spatial differentiation (for example, provincial
differences, urbanfrural diffe:-ences, etc.) or in terms of demographic
descriptors (for example, ethnic status, socio-economic status, etc.)?

The nadonal official's iisk in addressing this many-faceted question
commences with decisions concerMng the kcy indicators to he used
in order to judge the performance of the education system. In the
past many countries have 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, reten-
tivity rates, student 2a hievement levels, and discipline problems.
Murnane (1987) notes the emergence of this trend in the United
States where, although enrolment data had been collected at the
national level from 1867, there was no data collected at the national
level to as',ess what students learned in school until too 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: state location and
urban/rural setting. A similar table could be prepared to show
demographic variables by displaying student achievement according
to several 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 strategies.

The results in Table 4 indicate that, at the national level, there
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 generally a little more than two score points
above the national level, both for the total state figures and also for
urban and rural areas. State 1, on the other hand, displays overall
performance figures which are substantially lower than the national
average. In addition, within State i 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 t. The national
official would probably commence such a review by proposing a
comparison of the educational environments provided for students
in States i and 25. Some relevant questions to consider would be
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"I-Atil I. 4 ll5pothetical table of results in urban and rural areas for each state and thc nation

-

c Mother tongue Mathetnatio Science Compocite S:ine

Mean Stan-

dard

devi-

ation

Mean Stan-

dard

dry,

ation

Mean Sun-

dard

devi-

auon

Mean Stan-

dard

devi-

anon

Stare I
Urban 36.7 2.5 33.3 2 4 37.4 2.5 42.6 2.6

Rural 41.3 2.2 40.8 2.5 43.2 2.5 49.2 2.3
Total 39.0 2.8 37 , 2.7 40.3 2.9 45.9 2.9

Stare 25
Urban 45 8 2.1 45.3 2.4 47.7 2.4 53.7 2.2

Rural 45.7 2 2 45.1 2.6 47.6 2.4 53.5 2.3

Total 45.8 2.3 45-2 2.7 47 7 2.4 53.6 2.3

NatI011

lit ban 43.6 2.3 45 1 2.6 45.5 2.6 515 2.4
Rural 43.5 2.4 42.9 2 8 45.4 2.6 513 2.5

Total 43.6 2.5 43.0 2.9 45.5 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-economic 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
educational institutio1.7 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
effective job, given their circumstances, may be misjudged as being
ineffective and vice versa.

For example, consider a school that has overcrowded and inad-
equate buildings, has very kw textbooks, has limited access to
cultural experiences for its students because of isolation, and has
many students from very poor and illiteraie families. It would be
extremely unfair to judge this school as performing poorly if it was
found that the average literacy score of its students was slightly
below the national average. In fact, after taking account of thc
school's circumstances, it would probably be considered that the
school has performed admirably.
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The circumstances of schools may be described in terms of two
broad classifications of variables that are sometimes labelled as
'malleable' and 'non-malleable'. The non-malleable variables are
those that influence thc outcomes of schooling, but are not, in the
short term, readily amenable to manipulation by those decision-
makers responsible for thc management of the education system.
Some examples of these kinds of variables would be the socio-
economic circumstances of students' home backgrounds, the geo-
graphical environment of the school, and the distance of the school
community from various educational and cultural facilities. The
malleable variables are those that influence the outcomes of schooling
and, in thc short tcrm, may be manipulated by decision-makers.
Some examples of these would be textbook provision, teacher
in-service training programmes, homework requirements, school
staffing, school curricula, etc.

The national official, being unable to influence the non-malleable
variables in the short term, is most likely to pose thc following two
questions: What are the differences between schools in terms of thcir
output, after taking into account school circumstances as measured
by the non-malleable variables? Which of the malleable variables
are most influential in assisting schools to become more effective?

One approach to providing answers to these two questions would
be to begM by using a between-schools regression analysis with the
non-malleable variables as predictor variables and mean student
achievement scores as the criterion variable. The resulting regression
equation could be used to create a measure of school output which
has been statistically '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 to using data aggregated to the school level. (See
Keeves and Sellin, t9sifi.)

This adjusted output measure would be equal to thc school
residual score calculated by subtracting the 'expected', or 'predicted'
student mean achievement score, obtained from the regression
equation, from thc 'actual' mean student achievement score. A large
posnive residual score would indicate that a school was performing
efiicienay because it was doing 'better than expected' after taking
account of the non-malleable variables. Similarly, a large negative
res.dual score would mean that a school was performing inefficiently
l-,ccause 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
environments. Consequently, there may be a tendency to over-adjust

t-ti



Planning thc quality of education 39

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 thc residuals
and accordingly increases the confidence by which schools with large
residual scores may be classified as being either efficient or inefficient.

Following these analyses, a sample of very efficient schools could
then be compared with a sample of very inefficient 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 test
of statistical significance between the two groups with respect to an
important malleable variable. Carc 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 example, 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. l ..c reason for the situation
might be linked to any, all or tione of the following possibilities.
Perhaps there were problems associatcd with the distribution of
library books. Perhaps some schools were able to obtain morc 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 need to
be taken and the costs of these actions. Some actions may be inex-
pensive and easy to implement (for example, correcting the clerical
error which interfered with the distribution of the books) while other
actions may be expensive and difficult to implement (for example,
purchasing new books for each school and ensuring that they fit
the cultural requirements of the local community).

When all actions arc grouped and costed, they may be presented
to kcy decision-makers for consideration. At this stage, a prioritization
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process will probably bc required in order to enable those actions
that are selected 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 therc arc 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 thcir own schools
can sometimes 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 form 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 not a 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 rcputations for excellence. The school
mcan 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 issucs that have been canvassed
in this article have implications for future changes in the ways in
which educational planners arc 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 prescntcd
here will go some way towards stimulating debate on this subject.
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Educational reform
and planning
in the current

economic crisis
Martin Carnoy

Educational decision-makers worldwide face
financial pressures to reduce educational 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'
thc underlying rationale for educational ex-
pansion that prevailed in earlier, more favour-
able economic circumstanccs has not changed.
What has changed arc the economic constraints
for educational planners and the political-
ideological context in which educational de-
cisions arc made. Rather than succumbing to
pressure to abandon mass education and the
ideal of achieving greater social equality and
participation through expanded, highcr quality
education, decision-makers should develop new
strategies (a) to increase thc share of public
spending dedicated to both formal and non-
formal education and (b) to improve thc 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 Economy of
Education at Stanford University. Among his numer-
ous publications in this area, his most recent books
include Schooling and Work in the Dcmocratic State
(co-authored with Henry Levin) and The State and
Political Theory.

Two opposed conceptions
of education

Slower (and in some regions, even negative)
economic growth in the last fivc ycars accen-
tuated already slower gross domestic product
(GDP) increases in both petroleum-importing
and exporting nations during thd 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 qualitative ex-
pansion of schooling and even non-formal edu-
cation in developing countries needs cconomic
growth for adequate financirk Yet, investment
in education appears to contribute significantly
to future economic growth (see, for example,
Becker, 1964; Carnoy et al., I982). So even in a
period of austerity in public spending, it is
unclear that spending on education should be
reduced.

The issue of how much to spend on schooling
is made even more complex by the special
political-economic role that schooling plays in
the development process. Schooling represents
more than a contribution to economic growth.
In most societies, 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 morc
equal income distribution (Carnoy et al., 1979).
Further, using schooling for improving social
mobility and equalizing income distribution
may imply a very different educational (and
public spending) strategy than one which stress
economic growth.

The views of education as an input into econ-
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 argue that an investment in education
specifically for growth and in a way that allo-
cates resources in a growth-efficient way is a
crucial contribution to the dynamic of capital
accumulation in any country, and by gearing the
school systcm to this purposc, 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 argue that economic 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, society can mobilize
social resources that will reduce the costs of
schooling and incrcasc school yields. In a sense,
thcy argue that it is morc 'efficient to stress
participation rather than cconomic efficiency
for growth objectives.

Which of these goals for educational expan-
sion is pursued and which solutions arc 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) It commands become an important site
of conflict.

It is pretisely during periods of economic
crisis that this conflict manifests itself in the
shape of proposals for educational reforms.
When funds are short, those who hold the ef-
ficiency view want to reform education by

sharply slowing down educational 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 edu-
cation are conditioned principally by two some-
what related realities.

The first is economic: it is more difficult
today for most countries to generate resources
for education because of thc sharp slowdown in
world economic growth in the 198os and the
deficit financing that was used to spur such
growth aftcr 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 debatc, precisely because of its crucial
role in the development process. There is an
inherent conflict between school;ng's role in
preparing labour for a modernizing economy
(the investment, economic efficiency, or repro-
ductive function of schoolingsee Inkeles and
Smith, 1974) and its role in equalizing oppor-
tunity and providing for social mobility (the
equity or legitimating function of school-
ingsec Giroux, 1981; Apple, 1982).

Educational expansion
and economic crisis

The available statistical evidence suggests that
from 1960 to the early 1980s there was a rapid
and large increase in the amount of cducation
available to thc world's young people. Table I
shows that in every group of countries, primary,
secondary, and higher education expanded sig-
nificantly. Nevertheless, the figures indicate that
many countriesparticularly those with low
income per capitaare far from a situation
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TABU. 1. Enrohnent in education, by level, as a percentage of age-group, [960 and tot: t
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Prima). Sesondary thew

Country group 960 19111 [960 1951 1960 IçII---
jots uwinne N.) 94 Is 14 4

China and India 90 t02 :1 18 4

Other 15 72 7 it; 2

Middle income 7: [02 [4 41 It

Oil importers 54 99 15 44 4 13

Oil exporters 54 106 9 17 8

High intorne oil exporter> :9 83 3 43

Industrial market econtunic> 114 tot 64 60 10 37

East European non-market i I t05 49 58 20

Source World Bank, World net dopr,,na , Nrw York, Oxford Untversay Preys. 1,4+4. table 2s.

where most children complete primary edu-
cation. Even so, these same societies arc rapidly
expanding their higher educational institutions.
And as Coombs (1985, pp. 78-9) notes, thc high
primary school enrolment percentages shown
in Table i hide the low percentage of children
who finish primary school. In that regard, the
percentage enrolment in secondary 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 schooling),

only about one in three youth in the secondary-
school age cohort iu middle-income countries
was enroled, suggesting that perhaps 40 per
cent of the relevant age cohort finished primary
school. The corresponding figure is much lower
in thc non-China India low-income countries.
The fact that educational growth has been im-
pressive, therefore, does not mean that the mass
of the world's young peoplc is receiving even a
minimal education.

One of the most important barriers to the
continuation of past expansion is the slow-down
in world economic growth after 1973. Tables 2

l'An; F 2. G rowt h rate of real GDP of industrial and developing economies, t960-5 fpercentage

100
growth rJICS

_
:Ayer4ge annual change)

GDP per [960 .- 1971-

Country grodp 1'1,11. 0. 'S 79 1011 102 1083

Des elop:ng countries 65c, 6 3 (.2 91.5 2 4 I 0

I.ow-incorne
-1,14

(Ihno

290
291,

2.1

ci,
S 9

4 8
C 2

5 .7 f

4 [[
'2
4 `

t. 2

4 6

7 I

4.7

.1

India 24, ii, 4 fl 2 9.4

Aft!. a 2C1.. : I I t .2 5 0.1

Middle-rri.otne oil importers I SOU 1, 1 .1 0.3

Last Asia and Paoli> I 110 42 ! 1 2 6 4

rixt .1[61 7'orlh2rn 2 4 S s 2 0

Soh Sahara Alr64 I I 0.

Stunheru I ttrupe : .

[ 46n .% mertra and I 4171,1-emt : 4

e 111-911e t yit[utel [ 1: [1 4 i 7

I hgli- miome oil exporters 1

-

Industrial mar) it t On1.11111: .1 u 5 I 1 Il
5060, Woill II troIJ Do pno, 094. 1,[k. [[..r.1 t luceryoy 1[1,, 1574, IA
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TABLE 3. Average GDP growth of industrial and developing economies, 1960-95 (average annual percentage change)

1985-95

Country group 1960-73 1971.79 19So-85 Ifigh case Low case

Low-income
Asia 5.9 5.2 5.8 5.3 4.6
Africa (Southern Africa not
included) 3.5 2.1 1.7 3.2 2.8

Middle-income oil-importers
Manufacture exporters 6.7 5.8 1.6 6.3 5.2
Other 5.3 4.3 1.9 4.3 3.8
Middle-income oil exporters 6.9 4.9 2.4 5.4 4.7
Industrial economies 4.9 2.8 1.9 4.3 2.5

Souret: World Bank, World Development Report, 1984, table 3.1.

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 economic crisis than
smaller economics that arc more dependent on
world trade and foreign investment. Although
World Bank projections (sec Table 2) suggest
that growth rates in developing countries should
improve substantially even under more con-
servative assumptions, thc projections also
suggest that economic growth over the next
decade will be considerably less than the rates
in 196o-73, and could be less than those
in 1973-79.

Unless countries are willing to increase sub-

stantially the percentage of GDP going to edu-
cation, these lower growth rates make it virtually
certain that the growth of formal education in
the world will slow down in the next ten years.
What is the likelihood of increasing thc budget
for education as a percentage of gross product?
Coombs (1985, p. 41) shoNks that in the
period 1960-75, public spending on education
rose steadily in the developed countries from 4
to 6 per cent of GNI', and in the developing
countries, from 2.3 to 4 per cent. In 7975-79,
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 1980s. For all
but middle-income oil exporters and the indus-

TABLE 4. Central government expenditure ."(.C,)', by category and as pert entage 01 GNP, 1972 and i9g1

Cr,1
-

_
Percentage of

I Mem, i ducktion.

COW) ry poop 19 1991 1;7, 19,11 1981--^ - - - -_ - --
I.ow-income (exsluding
China anti India)
Middle-income

71 0

I'? 6

0 4

24.0
11.4
I 2

I g.3

9.6
t 6.4

I 2.4
5-9

14. 3Oil importers 21 s. IA, 10 tiOil exporters .., , fo 2
1 4 t 6.6Iligh-ithome oil exporter, Or 6 26 9 26, I 1.s 9.2Industrial market eionotnies 21.7 23.

S 14.6 4 1 5.1

Now,: World Ilank, 1904, adapted from table 26.
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trial market economies, spcnding on education
between 1972 and 1981 fell as a percentage of
total central government expenditures, whereas
spending on defense increased. In the first half
of the 198os, with the United States leading the
way, it is likely that military spending increased
in the industrial market economies and edu-
cational spending decreased. Of course, central
government expenditures represent only a frac-
tion of total public educational spending, and
this fraction varies from country to country. 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), cducation
was losing out to increasing militaxy spending
in the developing world. By :981, assuming that
all defence spending was 'central government',
it had reached approximately 3 per cent of GNP
in developing countries, almost as large a share
of output as educational spending.

The combination of slower growth rates of
Tables 2 and 3 with the shift in spending from
education to military in Table 4 suggests that
educational expansion in the 1970s and early
198o5 confronted a falling share of a falling
increase in available resources. When wc add
Coombs's observations about the rising costs
of providing formal cducation per pupil (both
because the average training of teachers is

increasing in each level of schooling and
because the average education taken by cach
pupil rises for every new cohort), the econ-
omic reality of educational expansion is rather
pessimistic.

Education 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 societies that public sector
spendingespecially social spendingmust be
cut to increase economic growth. The Inter-
national Monetary Fund requires debtor nations
to undertake domestic austerity programmes
and export 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

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

Nevertheless, educational expansion and im-
provement could continue at a moderate but
substantial rate both in developing and devel-
oped countries if the World Bank projections
are correct and if societics are willing to increase,
rather than decrease, thc percentage of their
GNP going to education. The overriding issuc
is one of competing for public resources with
two powerful political foes: the militaries of the
world (and their supporters), and those who
would diminish public sector resources in the
namc of increasing economic growth.
. The 'austerity' faccd by educational planners
and reformers who view education as crucial to
increased growth and a more equitable, partici-
pative society is therefore anything but an absol-
ute. Higher short-term economic growth is fun-
damental to educational expansion, and the less-
than-adequate availability of resources caused
by low growth rates can only be overcome by
taking economic policy steps that increase the
savings ratc and efficiency 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-tcrm results. Furthcr, even if public
spending as a share of GNT has to bc reduced,
military spending, which uses a significant per-
cent of output and is of questionable invest-
ment value, could be even more susceptible
to spending reductions under austerity than
education.

These choices arc not based on hard-and-fast
technical rules. They arc largely political.
Equally political arc the types of educational
reforms that arc associated with the more gen-
eral decisions about austerity versus expan-
sionary policies, and thc decision whether to
stress social versus military spending. To a large
extent they hinge on the kind of society that de-
veloping countries aim to produce. An edu-
cational 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 foreign and domestic exporters, will

6 3
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be a system that focuses on high-quality school-
lug for the few. An educational system that aims
to contribute to increasing domestic demand
and to expanding the capability of the economy
to meet that demand, will tend to focus, instead,
on improving the quality and quantity of pri-
mary and secondary schooling for the mass of
children and even adults. This is not a new
conflict, but it is exacerbated in periods of econ-
omic crisis. To understand thc nature and
rcasons for this conflict, we must have a better
understanding of the socio-political role of
schooling in changing societies.

Educational expansion
and political/ideological conflict

Elsewhere (Carnoy and Levin, 1985), we suggest
that the dynamic of educational change can
best be understood as a condensation of a
much wider social conflict inherent in thc de-
velopment process. The conflict emerges from
unequal power in production and social re-
lations, and inequalities of income, wealth, and
political participation. These inequalities gen-
erate struggles by subordinate, relatively power-
less groups for greater equality, economic se-
curity, and power over social decisions. In a
politically democratic society, the space for such
struggles is provided by the state (Carnoy, 1984).
But even in undemocratic societies, the state is
the focus of social movements that want to
expand their rights and power over resources;
thc struggle, however, tends to be less insti-
tutionalized (Cardoso and Faletto, 1979).

In public education, thc social conflict
is expressed in the conflict between reforms
that reproduce the educational inequalities re-
quired for social efficiency under hierarchically-
organized production and reforms that equalize
opportunities in order to achieve the ideals of
social mobility, democratic participation, and
corMitutional protect Ion.

Thus the history of the expansion of schooling
in most societies is characterized not only by
correspondence to changing (hierarchical and
unequal) work-places but also by an impetus

toward greater equalization, democratization
and participation through education. Education
is subject to internal stresses created by the
two contradictory directions of inequality and
democracy, both emerging from social conflicts
and the prominent place of education as an
arcna of social conflict. These movements
toward equalization and democratization are
evident not only in thc overall culture sur-
rounding education (and teacher, student and
community belief in education) but also in the
direct challenge to existing laws and in the
establishment of new legislation that allows for
unions for teacher and thc increasing rights of
parents and students in schools. (For a fuller
development of this theory, see Carnoy and
Levin, 1985.)

Thc statewhere much of the conflict over
education is played outhas itself has become
an increasingly important part of the produc-
tion system (Carnoy, 1980). Increased state
intervention is part and parcel of social conflict.
The present array of social welfare spending
in many industrialized countries, for example,
is in large part the result of state responses to
potential conflict during the economic crisis of
the 1930s and the social struggles of the 1960s.
So there has been a shift of resources from the
private sector to thc state. The relationship of
production to ideology remains structurally in-
tact, but the site of its dynamic has shifted
dramatically. The nature of thc capital-labour
conflict has been altered by the state's inter-
vention through social spending on social sccur-
ity and health care and directly in production
and employment. While inherent contradic-
tions still exist in production, much of the social
conflict related to these contradictions has
shifted to conflict over resources commanded
by the state for reproducing and sustaining
the private sector.

Education, as part of the state, is also an
arena of social conflict. II the state in most
societies is viewed as responsible for justice
and equitability in an inherently unjust and
inequitable system of production, education'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 statc and
its educational system must. by definition,
develop skills for the (hierarcl ical) production
system and its unequal division of labour. This
tension between reproducing inequality and
producing greater equality is inherent in cdu-
cation, just as it is inherent in all the institutions
structured according to class, racc, and gender
within a society 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, educational reforms can influence
struggles in the work-place, the state, and the
community, just as educational reforms are
situated in these struggles themselves. While
social relations are shaped by the process of
capital accumulation, and the role of thc state
and cducation must be situated in thosc social
relations, the place and process of reproduction
is also a site of social conflict. Of primary
interest is the relationship between the struggle
for morc humanc work conditions, morc equi-
table distribution of rewards, and greater con-
trol over production decisions and the conc.mi-
tant struggle for a morc equitable and just
educational system.

The world economic crisis
and educational reforms

In politically democratic societies, the schools
are an arena of conflict because they have thc
dual role of preparing workers and citizens. Thc
preparation required for citizenship in a demo-
cratic society based on equal opportunity and
human rights is often incompatible with thc
preparation needed for job performance in a
hierarchical system of work. On thc 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-
pation. On the other, sclmols must train workers
with the skills and pei.,onality characteristics
that enable them to function in authoritarian,
hicmchilly organized work regimes (Inkeles,
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1966). This ..equires a negation of the very
political rights that make for good citizens.

Furthermore, schools arc conservative insti-
tutions. In thc abscncc of extaaal pressures for
change, they tend to preserve existing social
relations (Bourdieu and Passeron, 1977). But
external pressures for change constantly impinge
on schools even in the form of popular tastes.
In historical periods when social movements
arc weak and business ideology is strong, schools
tend to strengthen their function of reproducing
workers for hierarchical work-placc relations and
the unequal division of labour. When social
movements arise to challenge these relations,
schools move in the other direction to equalize
opportunity and expand human rights.

Such shifts in primacy arc not a coincidence.
Strong pressure in onc direction creates contra-
dictions that activate powerful social forces to
shift the momcntum in thc other direction. For
example, in thc developed industrial countries,
the gains of big business over labour in produc-
tion and in thc state (including in education)
during the first three dccadcs of this century
fostered social and educational inequalities that
were contrary to the precepts of a democratic
society. In thc next four decades strong social
movements were unleashed to address the
educational nccds of the economically disad-
vantaged in developed countries and of thc
mass of totally unschooled youth and adults
in thc developing nations. Laws were passed
providing these groups access to national re-
sources, programmes, and schools not ava;lable
to them in the past.

Much of this shift took place, however, in a
period of economic expansion during which
personal income was rising. The state in almost
every country in the worldbecause of its
highly visible and positive role during the great
Depression and because of the apparent success
of economic 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, inflat ion.
and falling real wages in the 1970s, however,
this delicate arrangement began to deteriorate.
A fiscal crisis of the state further contrained
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educational expansion. Social commitments to
increased equity and equality bccamc 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 countries, an aging population and
fewer children of school age.

Moreover, many of the educational pro-
grammes and commitments to greater equality
and democratic participation incurred high
economic COM (Coombs, 1985). The result was
that public educational spending per pupil
rose dramatically, butfaced by fiscal con-
straintsgovernments had to slow down an edu-
cational expansion that had not yet reached
marginal groups, and, in most countries, fell
far short of satisfying social demand. In that
sense, the world educational expansion of the
19505, 19605 and early 1970s, in which demo-
cratic and egalitarian ideals prevailed, contrib-
uted to and even stimulated the political backlash
of spending cutbacks. The larger struggle over
the resources controlled by the stade during
this prcscnt 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 revenues
generated by steady, seemingly unending econ-
omic growth. Once economic growth decreased,
however, thc coalitions that supported ex-
panding social services have had much greater
difficulty maintaining the equalitarian dynamic.

Thus, the educational thrust of the 195os
and 19605 was toward greater social equality,
but thc economic crisis of thc later 197os and
early 19805 served to shift the momcntum to thc
efficient development of a work-force that
v.ould respond to the needs of production. In
economies as diverse as in the United States,
'Western Europe, and China, the call given to
the schools is to make industry competitive
through increasing the rigour of education 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 thc 1980s thus far arc there-
fore largely in the direction of greater efficiency
in the educational system with respect to the
particular outcomes considered important for
economic vitality. Thc implicit message is that
bettcr 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 perceived as a work-place requiring
higher and highcr 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
relegated to a 'benign neglect'.

In this dccade, the pressures for using the
schools for reproduction of the work-force have
achieved primacy over those on the side of
democratic and equalitarian reforms. Though
much is said about the cconomy, little is said
about democracy in pursuing educational change.
But the struggle between thc two forces is still
very much alive, even though thc present policy
seems to favour capital acculumation rather
than equity and popular participation.

Planning education
in the 198os

Undoubtedly the most important message to
educational decision-makers and planners im-
plied by this analysis is that the present 'crisis'
of education is situated in an historical dynamic
of conflict between competing goals for the
educational system. The 'necessity' of slowing
down the expansion of education and of making
it fit better into thc 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 thc same time, thc push for increased

6 t)
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and improved schooling for the poorespecially
a radical improvement in thc quality of primary
educationby the forces of democratization, is
certainly far from ended historically. It is pre-
cisely these forces ;hat will expand in politically
democratic developing countrics because of the
fundamental social role played by the edu-
cational system. Planners and decision-makers
conccrncd with developing the types of edu-
cationboth formal and non-formaland econ-
omy that serve the broadest needs of their
society and thcir citizenry would be well advised
to consider this historical dynamic. Even under
the present circumstanceswhen the quest for
improved educational services for marginal
groups is under subtle and indirect attack by
conservative interestsit is the marshalling of
!:ocial movements and democratic forces that
places limits on retrenchment and makcs the
battle costly for the other side. Planners and
decision-makers who undcrstand the ;mport-
ance of high-quality mass education for aernoc-
racy and long-term economic development will
continue to work for the democratintion of
schooling and resist attempts to reduce edu-
cational spending in thc name of austerity and
short-term economic expediency.

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

It also means foctr.ing on better school
management, not only so that existing resources
can go farther, but so that primary school
Ntudents gct 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 bc asked-is: better .nanagement for
what and for whom? Greater school efficiency is
often interpreted to mean that disadvantaged,
poorer students must be sepatated from the
gifted; that the primary airn of education is to
increase standardized examination scores; or
that schooling must be made 'relevant' to the
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kinds of work that pupils are likely to do once
they finish school.

Bcttcr school management for thc dcmoc-
ratization of society focuses, to the contrary,
on the incorporation of all children of school
age into primary schools and providing thcm
with the quality of teachers and materials that
enable them to become active participants in a
developing society. 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
teachingespecially in rural schools and com-
munitiesas a primary activity for several
years after graduation.

The key to such educational planning is to
comprehend the socio-political nature of the
educational project in both developed and
developing societies. As I have discussed, the
world economic crisis has conditioned thc pol-
itical climate in which the educational project
is framed. But the principles of educational
planning for the democratization of society
rcmain unchanged. Only thc proccss of moving
toward that objective have become more difficult.
The present economic crisis has greatly strength-
ened those forces who would use thc present
crisis to reduce educational expansion and shape
the educational system for a very different set
of goals. Under their assault, educational
planning for democratization requires more
clearly defined objectives and concrete pro-
posals for educational change. But as important
is the political strategy for implementing these
proposals. For, as this analysis suggests, edu-
cational expansion in the I9Sos will require
political acumen as well as technical expertise.
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The impact of the debt
crisis on education
in Latin America

Implications for educational

planning*

Fernando Reimers

Fins :uncle exanunes the impact of the external
debt in Latin America on education. It also dis-
cusses some areas of educational policy that re-
quire reform to cope etfcctivel with the adjust-
melt process and emphasizes the implications
toi educational planning and management.

Elle adjustment programmes implemented
in response to the 'debt crisis' make up a new
scenario for educational planning and manage-
meta..1 heie are TWO ways the educ anon sstein
can adapt to this new scenario. Of quick-fix ad-

Fez nando Reunets Vette.. neia I Reseameh ow, hire

at the Harvard Immure tor Inteenauonal IterT1-
opment i Ito article ts based on carber work on

. thr, cubfrit: 'Emends of Educational Finance in La-
; tin Ametica. The Impact of the External Debt

0988i; Hie Impact of the Latin Ainet wan kx-
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(ilsis Elie Impact on Education (Ifyqui, II im-
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fustment of (b.: planned ieform. O) these,

planned refornt has a better chance to preset e
dirt C iencs and equits m the provision of educa-
tion.

Quick-fix solutions ale the antithesis ot

planned change Eurthermoie, they inay lead to
adjustments that ate mote attentive to the in-
terests of the most oc al than to constdel tmt, of
efficienQ ot equits At a tecent conference on
the crisis of educational qualits in I atm Airetica
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ernment resources for education (related to a
debt crisis that seems more chronic than Ult
teal), has to precede any attempts to reform edu
cational policy. It is Important for educational
policy-makers to realize how drastically the fi-
nancial scenario has changed in ()icier to pro-
mote systemic reforms in education

Analysing the impact of reductions in educa-
tion expenditure in the United Kingdom, less-

ton advances the notion of 'cultures of choice',
referring to the organizational climate in which
educational policy decisions arc made Ile sug-
gests that reductions in financial resources re-
quire moving from a 'crisis culture', in which the
sense of direction is lost, to a 'culture of cuts',
which attempts to controt the decline associated
with reduced levels of expenditute..

11ewton proposes that ;he emetgence ot
cuts culture will proceed in three-stage m-ch.ess

of response in local bodies of educanona! de, i
1 don-making: (a) defensiveness .ind denial of the

problem; (b) pragmatic adjustment - cut whin
sou can - and (c) reform, where policy makers
realize that short-term adjustment has meant un-
desired sacrifices in equity or elliciencs if Iewton
1986, pp 128-43)

The Latin American financial -.1;sis has

proved long enough to require moving from a
crisis cultur?' to a culture of i eforms iii cc hich

the reduced levels of government spending cc ill
be pait of the new scenario of educational plan-
ning and tnanagement

Debt and education in
Latin America

Latin America is, tragicallc, the best ot all plat es
to test the hypothesis that dcht-servic mg can
squeeze educational development It is a I egi,:n

1 in which education expanded vigotousis c the
1960s and 197-ds Vet, since the early 1980s it Is

the ai ea of the world hardest hit Its extc t nal debt
In the 1950s education in 1 otin Aim:tic-a be

gait a process ot re:mut:able expansion .1 he nest
Butts sears wete a pet iod ot optinusn, Cccii scj

ling, and of increased IMportance of the educa-
tional sector in the development agendas of .a-

tin American governments. An outhne of that
history can be obtained by following the regional
conferences of Ministers of Education.

In 1956, the first regional conference in Li-
ma, Peru, called the Conference on I-ree and
Compulsory Education, set the stage for the im-
pressive expansion that was to folloW As a result
of that meeting, UNESCO adopted in the same
cein the Major Project on the Extension and En-
provement of Primary Education in I .atin Amer
Ica, to he completed in 1966.

Ehe next regional conference held in Santia-
go de Chile in 1962, was a toint meeting of Mm-
isteis of Education and Finance It encouraged
the idea that education was a necessat y condi-
tion for econonuc development. l'he Santiago
(:onference set targets of universal primary edu-
c anon in several of the most athanced Latin
Amenc an countries Its 1965. One year lam,
hoc,. ever, at the Bogota regional meeting, this
target was postponed to 1975 The Buenos Acres
conference in 1966 reiterated the notion adopted
in Santiago that education was an investment in
economic development. The stimulus that edu-
cation systems received from these meetings was
important, and all the countries in ;he region
made significant Improvements This was partic-
ularly cc view at the 1971 itgional conference,
held m Venezuela. Between 1960 and 1970 the
total in-school population in the region grew at
an annual rate of 6 1 per ccnt (t 'NESCO, 1976d,
p 21); this growth outpaced the growth of the
school age population in that pet iod. This ex-
pansion of education systems would not have
been possahle without maior imptovements itt
educational finance. National public expendi-
ture on educanon al the region incteased notice-

Educational expendame in Latin America,
as a pet centage of gross national ptodut. iNP),
ith leased Itom 2.8 pei cent :n 1960 (I NESCO,

976b, p. 9 3) to 4 pet cent :0 1976 ( Blat
no. 1081, p. 70) It was against this bat kground
ot quantitative development that the conference
Hi Venezuela, and the next one in Mexico in
97o, sit louhe, vets foi the impiovement of

qualitain e avec ts of ethic ation 0. 'Wins
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inipliSations tot educational planning

In 1979 a look at the suct ess ot the recent past Once governments are faced with the fact
seemed to lustify highet hopes and aspirations for that they have to cut their spending, the next de-
the funny. Voi example, the Mexico conference cision is what and how much to cut in each sec
suggested inct easing public educational expendi- tot . According to Lourie (1986, p. 10).
isn to.a new goal 01 fi om 7 to 8 per cent of gross
domestic product (GI )1'). The underlying logic of The consequence of the economic 'crisis' is that

these new aspirations may have been that the ecu- education (considered by economic plannel S 31:

part of the 'soft social sect0i) needs to face the de-nomic progress which had helped finance the
mands of domestic austerity measures and in par-

educational expansion of the past would contin- ucular compete with priorities given to both export
ue However, a rapid deterioration of the l.atin promotion and military spendings, notwtthstand-
Ameiican economies had already begun at the I mg demands made the production and infras-
time ot the 1979 conference. In fact, only three uucture sectors.
years Mier the Mexico regional fneeting, Mexican
officials soddenly announced their inability to
meet their debt obligations. Although Mexico
was not the onls indebted country, 1982 marks
the beginning of the recognition of a 'debt crisis'
in Latin Amenca.

1.atin Amei Ica IS the most mdebted region of
me world. Lleven ot the seventeen most highly
indebted counti :es in the world are in I.atin
America (World Bank, 1988, Vol 1, p.

Fable 1 summarizes the increases in debt lev-
els in I atm Amei ica The level of debt-servicing
as a pet, entage of expoi ts increased substantially
between 1970 ,md 1987, averaging 4 per cent of
growth es ery veal from 1970 levels (unweighted
as'cragc) Ont.. I laiti and Panama had lower ser-
vicing levels in 1987 than in 1970. All the other
countries shins ed Increases in those levels (5 per
cen: per annum on avelage, excluding I lain and
Panam.0 The ins teases in debt levels are mos:
significant after 1975. The average (unweighted)
annual growth in levels of debt-servicing for all
the countries of the region increased from under
2 per cent between 1970 and 1975. to 5 per cent
between 1975 and 1980, and to 6 5 pet cent be-

Sevcial studies have shown a negative eilect of
the debt and the adiustment process on educa-
tion in Latin America.

In a paper discussing the impact of the ad-
justment cf education in the world, I.ourie
(1986) pointed out that the impact had been on
the rates of growth of expenditure rathei than on
total les els of expenditure in most countries. Ile
further noted that with declining GNPs, even a
modest growth of the education share, which did .

not keep up ss ith growth of the school popula-
tion resulted in declining net resources per pupil
(I ourie, 1986, p. 6).

One study analyst:6 the social effects of the
debt in Mexico and concluded that education
was one of the hardest-hit areas. In a single year
(1982/83), educational expenditure fell from 5 5
to 1.9 per cent of GDP and from 9.3 to 7.9 pet
cent of the total government budget (Dieguez,
1986, p. 16). A similar report for Costa Rica con-
cluded that 'during the crisis jof 1981/821 drop-
out rates increased and enrolment rates de-
creased (Vedova, 1986, p. 7).

Psachalopoulos and Steier (1987, p. 3) directly
tween 1980 and 1987. examined the hypothesis that high debt-service

l'he likelihood of an impact of the external payments result in reductions of public expendi.
debt on educational (mance is due to the ad- nue on long-term social investments such as edu
iustment programmes undertaken as a response cation and health. The authors conclude that the
to balanceofpayments difficulties. Structural reductions in education as a percentage of gov-
adiust mem involves ieductions in government et nment expenditure in I .atin America are relat-

ed to the inc tease in government servicing in the
gregate demand. Governments may implement debt. Pt awda (1989, pp. 182 -93) :mat yses how the
ad nistment (Ilow-amines voluntarily or under ballooning share ef debt-servicing in the Mexican

essuie loon inlet national financial mstitutions ; budget led to a lecline in the share In' education
1 in in dei to let eive mote loans. and in expenuiture per pupil. libi (198)) showed

cxpendittn e as a means ot curbing domestic ag
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how the pressures that act on gos et nment bud-
gets led to :Arts in go% ernment es:pendaure in sev-
eral Latin American countries

Vsing data for the countries of 1.ann Arne]
tea. I have examined elsewhere the association
between levels of external debt and public ex-
penditure on education (Retracts, 1988, 1989a,
19906). Combining time-senes analysis ss ith

several case-studies, this rcseatch ((includes that
the impact of debt on education is not automatic.
Of particular importance in this nnpact are the
adjustment policies adopted b% many govern-
.ments in the I 940s. The rainy ipal conclusion of
these studies is that the influence of debt (via
structural adjustment programmes) o n ectica-

; non i% not linear. It had a negative impact in the
l N0s. the decade of the debt Liras. Anodict pa

disc kisses the role ot polio( s and of otga-
tuf.ational and but ea( ranc factors in the formula-
tion of the government budget in the
dispropor tionate t ed t ion s uì educat ion (Re

s, 9904

Reductions in educational
expenditure

What has been the impact of th n:. adjustment pio-
grammes implemented during the 1980s on goy-
ei nment financing of education? Table 2 shows
that the annual growth-rate of constant expendi-
ture on education was substantially higher before
1980 than afterwards. In all the countries exam-
ined constant educational expenditure grew, on
average, b% 6.99 per cent per annum between
1970 and 1979 (unweighted average). Aftet 1980,
however, that growth became negative. -0 01 pet
(XIII on average. The effect of the debt was thus to
%los% down the rate of growth of educational ex
penditute. hsen thnugh there are no net !Milt
tions in many countries, in most of them the ex-
pansion of educational expenditure flattens out
dot mg the period of highest debt levels.

feductions m the rate of gtossth of ex-
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penditure (with rIsmg student popular tons) has e
led to net reductions in expenditure on educa-
tion pet capita as can be seen in Fable 3. lie-
tss een 1970 and 1980 pet capita expenditure on
education decreased in real terms only in Para-
guas. By contrast, between 1980 and 1988 per
capita expenditure decteased in real terms in fif-
teen of the nineteen countries examined. On av-
erage (unweighted) pei capita expenditure on
education by central government increased by
3 38 per cent in the 1970s but deci eased by 2 39
per cent in the 1980s.

Changes in the structure of
educational budgets by type and

level of expenditure

thei %Indy analysing the changes that occur
in the distribution of expendo are showed that
dii ing the adiustment phase of the 1980s there
were incteases in the propm lion of current edu-
cational expenditure. The numbei of countries
in uluch the percentage of current expenditure

teased in the period was seven in 197(1-75
,urd 197s-80 but fourteen in 1980 86. lire un-
o eighted average yearls grossthaate increased
horn negative growth between 1970 75 and

57

countries spent less than I per cent of then cur
rent bud:, -t on teaching materials. Ihe rate ot'

decline this indicator as erages about 10 per
cent per annum. There are agam varianons itt
the pottion 01 the current budget foi scholat
ships. Half of the eight countries for which we
have data show reductions, ibile the othei half '

show increases in this item. 'the .eve.l 1 s iii vai
lability are restricted, since by 1980 scholarships
already represented a very small portion of the
current budget (Reimers. I 989a).

The distribution of expendnute by les el of
education shows no uniform pattern for all the
countries of the region. There are morF c01111.
tries in (Om h the ielative Inds of expenditure
on primary education have declined sin«- 1970
than countries where those levels have in-

creased. There are more counines ssheie the
proportion of expendtture on pi imarv educatton
has declined in reient years. There are also more
countries where the pioportion ot expenditure
on higher education has Increased since 1970

than countries in which it ha% decreased Be-

tween 1970 and 1986 elesen countt les incieased
the percentage of expenditure on higher educa-
tion, whereas this figure decreased in only five of
them Comparing the annual gross tha ate of pi

that of higher edtk anon berss yet,
1980 and 1986 fin each countrs, we see ihai in
ten countries primary education sollered moie

1975 80 (meaning a highet percentage in cap- than highet education, whereas there wet e onls

mil expenditure) to a positive of almost 1 per .
fis-e countries in sshich highei edit( anon suf.

cent of the base, %%Inch is a significant amount fered more Man primary education (Rennets,

, onsideting the high levels of these figures ; 1989a)

(1:ermers, 1989a, p 24) This suggests that the The disproportionate Impact of the adiust

Moi e te t en! years of the achustment phase have me»t on the lower le-els of the system can he it

seen a Iesset perCentage of des elopment expels- lustrated ssith data It Otil COMA R I( a ( I Ale 41

dilute on education. Expenditure on basic education declined in real

1 he next question is. ptopornonately more tetnss at an aserage of 4.78 per cent per .111111M1

t. iitii Ill expendinne on what Ihere is no tint- between 1980 mid 1987, whereas in highe: edit

h1111 panein in the change% in the percentage oh -at:on the decline ss-as only 0.25 pei ent pet ail.

MIL iii expendnure Itti tea( hers' salarres be- num on aveiage over the sante period .1s a pet

iss« n 1980 and 1986 In some «ninnies there is coinage of the total education budget,

gloss th, oi otners there is del line. lite print] e is cxpendome on basic education (let lined horn

mot( comment in regard to the petcentage of 63 per cent In 1980 to 54 per ettI in I 9S

spusdnate for teachtng matenals In .111 01111- oheie,ts expenditure on lughei educatton tat

II I( 's but hi uador :md VeliellIt la there are Slizntl- t leased trims ;4 to 40 per cent

,nit i 'thu !Ions, to the norm that by l986 most .1 able s shims that although t cal expendillur
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.1-A1111- 2 . Changes in central gmiernment educational e penditute (in constant 1980 national cuilenc pints)
before and aftel 1980
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per student decreased at all levels of education,
this decline was sharper in primary education
(averaging 7 per cent per annum) and smaller in
higher education (averaging 2 per cent per an-
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 hguies. In higher education it was 90 per
cent

Conckisions and implications

This article supports the hypothesis that the pit
isms' given to education by Latin American go%
einments has diminished riming the c utient cc

()mimic crisis, which we hace discussed as the
'debt crisis', and the achustment programmes
that followed.

I'he immediate implications of this rising of
the debt for education is a slowing down of de-
velopment of education in eat. h country. Given
the continued population grim th in 1.atin Amer-
ica, and the fact that the expansion ol the last
tscenty years had a qnahtative trade-oft, the im-
plications are the same: othei things being
equal, the external debt has checked the ability
of the education system to continue expanding
the supply of education or impros ing its quality.

It is also important to lecogni/e that the im-
t of the adjustment goes besond effects on

goccinment financing, that it also affects house-
holds l'he crisis ma inc tease the opportunits
ost ot sending a child to sl110411 and thus aflect

tlw demand for ethic anon I hese clic-els can I'
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has e pattic uI.0 social bias to Ore extent that the
pool sutler mote horn the admstment

I'm example, in Costa Rica hem ccii 1980
.md 0S51 the number of students in sei. ondar v
education deiteased by 2.79 per cent per annum
on asetage (Reimers, 1990c). Although this

Irby( t actual decreases in the numbei of
hildren in this age cohott (hating those %ears, n

mac also be due to more youngsters emet mg tin:
labout !once to contribute to household income.
Flom 1979 to 1982, 'non-heads of household in-
t. teased then labour-force participation from

s7 1 to 6 : per cent for men and from 21 ln to
21, 2 pei Lent fill v.onwn. As a result, in 1981 and
102.(2, r110 e as 111,00 pet sons m the laltout
%Sere seeking %cork t.o: the hist time as was the

case in 1070 and 980' (Fields, 1985, quoted m
'Vedtts a, 1086, p 7).
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could be expected from reductions in fiscal lc-
sources in the education sectot , there mas be an
additional decline stemming from changes in
the nux of inputs, which can lead to reduced
technical efficiency. Cuts implemented 0 lth
short-term focus on political expedieno (cut
what is easiest to cut) lead to deterimation 01
school buildings, lack of teaching matrrrals and
support for students and to dispcopornonate «Itk
in those types of education with less ability to op-
pose them (for example, primarc edui anon,
qualitc ot education in rural areas).

We haye discussed m this atticle the t educ
turns in capital investments m education and m

the pot tions of the edUlatInn budgets. II1.11

IS, 1110se not pu otected by comractual agt cements

with teachers' unions. The analysis of the
I. hange in the structure of edit( abonal expendt

tore Suggests that lughet peit entages of the bud.
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get are going to recurrent expenditure. Among
the countries examined there is no uniform pat-
tern in the changes in the percentage going to
teachers' salaries and scholat ships. But there are
significant reductions in the pet( entage of or-
ient expenditure on teaching materials.

Basic education may be less protected from
the adiustment process than higher education
l'his is not surprising given The trends of educa-
tional Oevelopment in Latin Amenca over the
last twenty years, but it is worrying given the un-
es en income distribution structure of those so-
cieties.

The impact of the debt crisis on government
educational expenditure operates in two Aays:
dii ectly by reducing availability of foreign cur-
encs for the education system; indirectly

through the adjustment process, which results in
reduced real educational budgets.

The direct impact of the adiustment on the
educational inputs which aie put chased ss it h

Ain i s Real espendnute pci student hi Iciel
iii ( nista Rica (in 1978 ioloncs'

ii', S --.11tno

I

I I,'

It

Ii On

(

s2S c2 itS
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- --
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103 f,A5
628 19 80 0

foreign CHI rency should not be underestimated.
Foreign curiency is used to purchase very spe-
cialized inputs for educational provision. They
can tange from advice international consult-
ants to srcialized equipment, naming and lour-
nals, of they can provide the resources for key
ineinbers of the educational bureaucracy to
maintain contact with international networks.
SInce these inputs are often the least visible part
ot an education system, it mas seem that their
absence will not have significant effects. Yet
their effects can be just as 1111p01 tant as those re-
sulting from restrictions on other more visible
inputs. An example is science labouratories Yu--
walls paralysed owing to lack of material oi
equipment. Libraries may ako have to cancel
their subscriptions to international iournals be-
cause the cost in foreign curiency is beyond their
budget. Educational researchers or policy-mak-
eis mas have, by necessity, to cut their profes-
sional contacts with colleagues in other parts of
the win Id because they can no longet participate
itt institutional exchanges, at 1tem. con.ferences or
(nen read what is published elsewhere.

l'he effects of the adjustment, however, are
telt mostly through educational budgets failing
to keep up with inflation. Several studies have
shins n that one of the destabilizing correlate% of
debt in I .attn America is 11)perintlanon (Mallon,
1988, Sachs, 1986) As a result of inflation teal
edui expenditui e dei teases, ss htle nomi
nal edui ational expenditure incteases In the
%holt feint, c urrent levels of education suppls
need not 1. ;fflected to the extent that %tall are
Hot 1.11d OH; NH the impact mas soon be felt HI
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quality ot education provided by iow-paid teach- concludes that time is crucial to promote learn-

er s mg, including teachers' preparation ot lessons.

II example, data nom Costa Rica show that
as erage teak her s' salaries undement a net [ethic-
non between 1980 and 1986 in primary and sec I he need for management reforms
ondai y education-. Whereas salaries of primary-
school teachers ink:leased on avelage by 10.27 in response to the new financial
pei cent per annum between 197s and 1980, scenario
ihes dee fined 6.71 per cent per annum between
I 980 and 1986 In 1986 salaries of primary-

hool teacheis were 66 pet cent of the 1980 Management reforms are called for in this new

In es 'Bs kompalison, in the I est of the economy, financial situation. The education ss stem needs

cal %sages, anei .1 10 pei cent decline in 1981/ to adapt to these reductions in the levels of pub-

82, hat e recoseted bs the end ot 1 987 then prc- hc finance (lith a long-term focus on ellicienc)
(-cession les els' (World Rank, 1989b, p. 7) .l'he and equity rather than with the quick-fix, short-
minimum legal ss age ss as I 5 per cent higher in term perspective examined here. Other %%Ise, [T-

ied! !elms in 1985 than in 198(1 and 55 pet cent ductions in financial inputs will inevitably mean
lughei than in 1976 Vedos a, 1986, Table 16). reductions in the efficiency and/or equits of edo-

In \lesii.o salanes lot prima, v-sc hool teach- canon provision. The fact that the education en

ti s dek leased in teal teims by 14 pet cent be- sis desciihed here has .1 fiscal origin does not
k% cell t U8 And I 488, and salaries lot primars necessarily mean that the solutions have to be

sc Iwo! teachets dek leased bs 40 per cent confined to financial reforms. Altliough much
itit Me same period 'I.he [eduction% in salary .

can be done in this field to tap new soul ces of fi-

nk 1 foi teak hets with higher les els of edit- nance (Schiefelbein, 1986) a systemic response

k anon I l'iaccda, I 98Q, p 197). to the fiscal constraints would require looking
1 ten it teak het s of the same qualm continue lot policy options in the field of management as

i. be on ik led bs the !educed %alai ies (who h well. Hie rationale for management reforms is

mas not be the case if the impact of the ad that bettei utili/ation of scarcer iesources may

ni in tem mg salar ies is gicatet than it is pest:Re the efficiency and equity of education.

m allot n oti upanons 551111 Compai able edit- Benet management may pros ide the envn on-

, anon tcquii ilieu need to Supple wilt to implove the technical efficiency of the

tilt III I .11 OWL'S 11 101 additional lobs May ,ithect nu\ ill inputs. Management reforms tan ASO ID

thr qualits or their leaching In a ieview ot the ocase the ability of ministries of education to

s unpile a the studies of the Inter na implement these financial iefor ins and to devel-

him d the Et ahLotith ot hdot a 01, polo v olittoos to tespood Ole( hel) to the
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For example, one of the problem% discussed
in this article is the fact that the crisis mas affect
the poor disproportionately. For some this could
reduce their opportunity to send then children
to school, because of the need for all family
members to contribute to household income. An
effective government response to preserve equity
would he programmes for the disadvantaged.
such as the school-lunch programme imple-
mented in Brazil and recently adopted in Vene-
zuela. But the success of these programmes de-
pends on effecuve implementation, which
requires highly competent organiz.anons. Man-
agement reforms should try to build up those
competences.

One of the critical issues to implement polics
changes that 1113 improve educational manaee-
ment seems to he how to create the condition%
under %%Inch the existing information, data and
research become relevant in the decision-mak-
ing process and hoss to create the conditions that
w:11 allow the education nuntstries to learn (tom
their ossn experience. A study of the Mexican
Ministry of Education gives a good description
of a common problem in Latin America
(McGinn et al., 1983, p. 266).

The Amin% of the Secreiaria de Educamon to learn
fiom sear to seat is limited by ceitain stilltAL11.11
features A serious problem is the lack of ot ga-
nizattonal memmv. The Mexican political ss stem
is charactetued bs constant turnover, between and
within ct semos Isix-ear terms of officef of high-
tanking officials. A good proportion of high offi-
cials in the Secretaria %sere appointed in the mid-
dle of the .e.xenlo and did not has e pre% ious expel i-
ence in educational planning or management. l'he
demi(' of each new government to leave theli ossn
mat k, leads to structural reforms that make polls
commuits difficult. Lack of evaluatise information
about the education system makes accurate (flag-

, nosis impossible, with the consequent risk ot du
phcation of past mistakes.

A similar cony lusion is offered in a studs ot the
elm m ellotts in Colombia and Venezuela in the
1960s and 1970s (I lanson, 1986). In 'Nu

cii has slims n how a ministei of education a seat
On asei age (lilts-lout ministers since 1931) leads

tu discontinuities in policies and plans (Garcia,
1987, p 10).

.ack cif continuits in education policy is an
expensise proposition for ministrtes wtth declin-
ing budgets and rnay discourage the exploration
and adoption of creative reforms to cope with the
effects of the achustment. .rhe crea.ion of the
conditions that would alloss administrative con-
unuits seems to depend on a political commit-
ment from the state, as illustrated hy the Col-
ombian experience with financial decen-
tralization in the 1970s (Hanson, 1986). The
desire of an incumbent president or party may
pros ide the Impetus to start a reform effort, but
more important is the commitment of the politi-
cal establishment to allow administrative conti-
nuity once that president or party leaves office.

Within the ministry of education an emphasis
on plop amine and project allocation ss9uld be
desirable to facilitate plantung and evaluation.
l'he scarce literature investigating the education
budget process tn Latin America confirms that
[-stout amme allocations are not used nen when
formally tequited (Mc(itnn et al., 1983, p. 263).

,

Educational management by
maximizing the use of information

Organizational change should be induced in
mintstties ot education to des clop managerial
excellence. Me perennial problems of patron-
age and corruption need utgent cot rective action
since their cost to society will surely be larger in
limes of si_arcits. Fins type of inlet senuon will

obabls lace resistance given the size and com-
plexus of the ministries and the weight of bu-
teaucrato ti ad mons.

An option in developing a professional bu-
t eaucrac s is to provide job security and adminis-
tt3Ilve continuits that will allow the develop-
ment ot 'ot gatuzational memots' Personnel

should of Louise depend on lel hnical
ompetence and on having the skills to perfortn

ellectis els l'he climate cleated by the cuts cre-
ates the need for skills to make pet suasis e claims
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iinplu ;limns for educational planning

for resources in an environment of increased
competition with other sectors (industry, agri-
cultui c) within the cabinet. Garcia's (1986, p.
16) depiction of the et:ucation ministry as a weak
organization with little ability to negotiate suc-
cesfulls 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-
sonnel in the ministries of education:

Lducational planners must learn to produce and
dispose of the financial and economic tools neces-
sat lot negotiations with overall planning, financ-

: ing and monetary decision-makers in order to
prose - and not simply state - (1) that cuts in edu-
cational outlay arc harmful 'tir the nation in the
long ierm; (2) that better management of available
resources (school locations, stalling recruitment
and in-service training) are conducive to savings.

A complementary option is to increase the ad-
ministrative skills of educational administrators,
so that they can do their job bettet . Alternatively,
the paincipation of technically competent peo-
ple in the system could be promoted. The type of
technical skills that are called for to resist a 'cul-
tore of cuts' may go beyond the traditional pro-
tile of the educational planner or manager (I lal-
lak, 1989). Skills in the traditional areas of
planning need to 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. I mplementa-
non of educational change requires good plan-
ning but it also demands attention to clients, im-
plementors, tasks, politics and the process

through which decisions are made. Further-
more, effective implementation requires contin-

. ued organizational intelligence in respect of
hanges under way as well as the institutional-

izanon of those changes (Warwick et al , 1989)
I he othei options for reforin discussed in this
paper are geared to develop that kind of orga-

: nizational intelligence.
A third option is to modernize information

systems. Timely and accurate information Bows
are necessary for policy analysis that reflects the
education system's range of options and tracks
implementation 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
to recognize that the technology is onls part of a
system of which the human element is the prin-
cipal component. Modern computer technology
will result in modern information systems only if .

the information so processed becomes reles ant
to the decision-making and implementation
processes. This requires that the people at vari-
ous levels in the system are both able and willing
to interact with modern systems of information
processing and transmission. These systems can
help process educational data into information
useful for policy analysis and planning.' Some
types of information that could be computerized
are: (a) educational costs and finances; (b) effi- :

ciency ratios (promotion, repetition, dropping
out); and (c) studont-achievement data.

The importance of an up-to-date efficient sys-
tem of educational statistics is evident. Such sta-
tistics provide tilt 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 it easier to establish management infor-
mation systems that close the gap between deci-
sion-makers and automated data bases. Ibis, to-
gether with the increase in the speed of

computer processing and the development of us-
er-friendly educational-planning software,
makes It easier to incorporate an accurate knowl-
edge base in policy dialogue exploring educa
tional scenarios.

Many statistical offices in education minis-
tries are not familiar with technological devel-
opments in this field. As a result, educational
managers and top decision-makers are hand-
icapped bs having to tely on out-dated statistic s
InforistaIlon on the output of the education sr.
tem (levels of edits :glottal attainment of the pop
ulation. litetan y) is frequently a decade old. l'he
most basic data on strident achievement, whir h
would allow monnoting the impact of the ad-
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iustment or to assess the cost-ellet useness of dif-
ferent policy options, are a rare commodity in
most ministries. A positive exception is the eflort
undertaken in 1986 in Costa Rica to collect stu-
dent-achievement data systematically.

The development of information systems is
an area which could benefit from international
assistance. I have proposed elsewhere that mon-

. itoring the impact of the adiustrnent is an area in
which agencies such as UNESCO could contrib-
ute by providing the kind of information that
would help national 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, 1990d). Lott-
ne and Reiff (1988, p. 34) have proposed the de-
selopment of national data bases on basic educa-
tion as part of an international strategs to
promote education for all. An agencs such as
UNESCO could develop an expel t ssstem that
would have at least two components

First, a knowledge base referencing existing
research on the impact of adjustment on educa-
tion. At the recent congress organized by

:NESCO in Mexico City on the planning and
management of educational development, I dis-
covered how much information escapes the con-
sentional educational international or regional
data bases. Given available technology in rela-
tional data bases des eloping a topical knowledge
base is a low-cost propositton ssah great poten-
tial to support an international network of re-
searchers and reseal ch-users in this field

Second, a publication with selected indica-
tors documenting the human costs of adjust-
ment, along the lines of the World Developmcnt
Report or the State al the ttrlJ c Cluldren, with
specific indicators for all countries. A critical ap-
proach would be to report these figures at a level
of disaggregation sensitive to the dispt oport
ate impact of the adjustment on certain social

. groups (rural-dwellers, the poor)
An expert system of this kind to monitor the

inlpii t of adiustriwnt ssould sei ye not only those
in the international communits nue! ested in the
subject, but also national decision-makers inter-
ested itt IClOStling a long-term fo( us in the im
plementation ol adiust mein programmes

Another Is pe of information use! ul tor deci-
sion-making is the assessment of the implemen-
tation of educational innovations in the past oi
studies examining the effect of policy-related
variables on educational output such as learning
or elliciencs Tates. Ibis type of information
broadens the scope of policy options to be con-
sidered and allows the system to [eat n from the
experience gained in the implementation of
those innovations or reforms. in Latin Amei Ica
then( is an excellent network for information and
documentation on educational research (RE

j I )l..'C). This network, co-ordinated by the Cen-
j tre for Research and Development of Education
; (CIDE) in Santiago, includes twenty research

centres in Latin American countries and pub-
lishes the Res limcnes anallticos en edueachin (Ab-
stt acts of Educational Research). Ihis is a useful
tool tor facilitating access to research and docu-
mentation concerning educational innovations
carried iint in Latin America. Evaluations com-
paring REM with international data bases
(ERIC) conclude that REDUC is superior in
several respects and more relevant for decision-
making on educational policies in Latin
America (Reimers and Villegas, 1984). ftc tact
that national centres associated ssith this
regionai netssork already exist makes it ielatively
easy to develop and strengthen the links between
the ministries of education and this live memors
of the educational experience of Latin Amei tea.

State-of-the-al t reviews of lesealch on
educatum in the region, such as the solume on
primars education prepared by Maio/ and
colleagues u no z, 1988), should become
essential d iss ussion material in the des elopment
of poll( s ophow

Systematic use of innovation
research, evaluation and planning

Anothei option foi adminisnanse des el,pmeni
5smild be to incorporate innovation i('seal iii tit)
Melnik cost ellecnve systems), evaluation and N.
nonal planinng is rucial ingtedients of the de(
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slicti fltakIng plOceSs 1 itfccttiiiiuteli support tt What tHtes of educational technologies old
education:I; teseatch activIties may have dimin- increase output with the same or a loss ei in

ished as a tesult of the adilistment discussed here. put?

A similar pattern is to be obseived in the growth Increasing ptivate contributions is an at ea ss here

of research publications in 1.atm America as in mans innovative options could be explored.
the growth of education expenditure. The aver- Their impact should be assessed not onh in
age number of articles summarized in the Ron- terms of the additional resources they bring in,
MilleC Una/inc.°, en educaewn for each of the l.atin but also of their impact on external and Intel nal

American countries increased by 83 per cent be- lliciencs,. Some of the options that co 1 1 be ex.

tsseen 1976 and 1979, increased by 9 per cent be- plored are: student participation in school main-

tween 1979 and 1981 and decreased by 5 per cent tenance and cleaning, already common in Japan .

betsseen 1981 and 1984 (Visalberght, 1986, p. 248); community pauwi-

A recent studs on the use of research-based : pation in school building and improvement; pat -

limitation bs edu.ational decision-makers con- ticipation ot the school in the production Of
eludes that thew is a loose link between the two goods and services; direct and specific taxation of

(Cots alan, 19881 Ilie new scenario of reduced tis- industries which benefit from the naming re-
. al tesout ces calls tot a radical change in the tradi- cehed by those they employ 6

nonal linkage (of L k theteof) between education- Another area it) great need of innovation is

al resew h and polics in 1 .atin America. that of organizational arrangements that will
Educational decision-makers need information help establish the 'professional bureauctac).- and

from tellable and alid studies on the cost-etlec- decision-making system of edliCationists de-

nveness ot chtteient potential interventions to de- sci ibed above. Among the approaches to be

selop polil scenanos. Reseatch and policy analy- examined could be the role of participator),
sis units should be set up as advisors bodies at the decision-making, or greatest is% o-way

highest les els til decision-making in the education commum cat ion between teachers and planners

ministries. fhis new ielationship also tequires a at the central level I argued above that the

shifi m ieseatt h tiadition and focus from topics of reform efforts to meet the crisis must be ss stenue

ol iplinals inteiest into ateas of di- not umdimensional. More efht tent

leo reles ant e polies l'he study of variables communication will help to preserve the quality

Mut h tan be influent ed Is policy should be the of education, particularly if innovative policies

primary focus ot thew tesearch units. Given that in the provision of education are to be

studies f ill sot 1.11 .eience lesearch utilization b. Implemented. The climate of budget constraint!.

tItat the quality ot the resealc h (the 'culture of cuts' described above) may be too

is an unponant dci emit) man! of its use (Weiss and receptive to innovations that will reduce unit
198(it the tewatch produced ht those costs to the dettiment of the quality of the

units should be ot the hilthest guiltily education plovided. Adequate feedback

lucre ate mans policy questions and issues t hannels (hon) teachers to evaluators and

lot :Om Ii solutions have to be msented Among planners, for instance) may facilitate col rection

them are cif nmovations with significant detrimental

N.\ hal fot ncs cci ominiouts mobiluation are fea- effects on quality. An example ot this tsp.- of

-Able alld loin ii cncl III ot dei to im tease pi 1- participatory approach to educational planning

sate ii kon 11,1111111% IC/ ethic atton, Is the Los Santos experiment in Costa Rica the

Who (an t onit chute what and hos, ciii those planners go to the communtnes and listen to
Ii chi iled then need_ insolvinv them In the destnn 01 the

\\ ham fot ins of educational adminisn anon III- I. wit( ulum Preliminary tenons ol this

t lease m'thi ticS ' expertment suggest that it has reduced di op-mit

ccii tIn c osi tis (mess of education pc and tepetition rates (Pinto, 1989).

sision us ,,teni lie int leased, Although the constraints esulting hum the
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adjustment are essentially financial, this does not I many repeaters and drop-outs, and even for
mean that their solution is solely of a question of many who graduate less than well equipped for
fiscal reform. Coombs and I lallak (1987, p. 6) productive jobs and fulfilling lives, should be an
have emphasized the importance of maintaining incentive to explore alternatives to traditional
3 systemic approach in designing changes to ways of teaching and organizing the schooling
cope with reduced government finance for experience. Different curricula and approaches
education, to teaching, different schedules, part-ume

education and work-study combinations are
innovations that should he explored, particularly
to reach those who have been least served by
traditional education.

Fo obtain a full and accurate picture of the reality
they ate concerned with, educational cost analysts
must view ari education system as a system, that is,
as a dynamic, organic whole composed of many
interdependent parts (subsystems). They must also
be constantly awate that any significant change in
one part of the system, for example, a change in an impact in the economic, political and social
the proportions of its inputs or the intensity of their spheres The impact on each one will in turn
use, or a change in its technology, organization, or feed back into the others. In this sense, the
management, is likely to have substantial negative effect on education discussed in this
iepercussions on other parts of the system, and article is likely to have a consequent negative
almost certainly on its future costs and efficiency.

effect on medium- and long-term economic,Ifs the same token, if any important component of
the system is miss

a

ing, the performance of the polnical and social. development.
1 he challenge for those concerned with%%stem s a whole is bound to suffer.

achieving a better future for the people of Latin
Die option of reducing unit costs by increasing America is how to mitigate the negative short-
the intensity of use of facilities or teachers (larger term effects of the debt crisis. A major area of
schools, increased pupil/teacher ratios) or using action is certainly the solution of the debt
teaching technologies to minimize labour costs problem itself, but it may be a long time before
should be evaluated in terms not only of their significant improvements are apparent in this
cost-reducing potential but also of the function area. Direct action is also needed to prcriect
of schooling. If such a function is something sectors such as education horn the adjustment
diflet ent than providing a space for children for a process.
certain number of years it may be important to Quick-tix solutions of making budget cuts
evaluate the impact of the proposed changes on where it is easiest, as has been done in most
the performance of the school in regard to that coEntries examined here, will result in reduced
function. I iusen (1982, p. 51), for instance, has efliciencs and increased inequities in education
been very critical of the use of teaching provision. The debt crisis calls urgently for
machines or increases in school size to reduce major policy ininaus es to pi eserve the
costs, on the grounds that those innovations contributions to economic, political and social
reduce the inter-person: I contacts essential to development of education. Management
the process of social education. reforms ale among the options offering a long-

Of course, the conservative alternative is term solution to the problem of hoix to use the
equalls harmful given the new economic diminished resources more efficiently.
realities. Assuming that 'the old tones were thy 1"he major challenge for the I .atin American
best times in terms of educational quality would governments is to promote partnership and
be %slung. The MaIlls quo in ethic animal iesponsibilns bens een dilfetent social groups to
ter hnologies has no special virtue apait hom the make the necessais pohcs changes politicalls
tar t that its limitations are knossn. Rut the fact feasible
that the apparent success in high gross '

enuilment ratios hides many stories of hilure lot

The I.atin American debt crisis has certainly had
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Education, work
and employment

in developed countries:
situation

and future challenges
Henry M. Levin and Russell W. Rumberger

Virtually all the advanced industrialized
countries are in the process of examining their
education systems to see if they will meet the
challenges of the coming decades. In many
cases there is at least a hint of alarm because of
future economic unccrtaintics caused by such
changes as a fully integrated European Com-
munity and the rapid rise in economic power
of such newly industrialized entities as Brazil,
the Republic of Korea, Taiwan, Singapore and
Hong Kong. In many markets for sophisticated
technological products, japan has replaced the
United States and Western Europe as a leading
producer, and emerging economic powers like
the Republic of Korea and Brazil show every
indication of undermining even Japan. At thc
same time, North American and Western
European nations have every intention of
winning back markets to maintain traditionally
high standards of employment and income.

Fleury M. Les in United States). Professor of Edu-
cation and Economics, Stanford University.

Russcll W. Rumhcrgcr (United Stares). Associate
Profecsor of Education, University of California,
Santa Barbara.

In almost every case, education is considered
to bc a key to maintaining or regaining econ-
omic progress and competitiveness. The devel-
oped countries cannot compete with the devel-
oping ones on the basis of wages without
creating drastic reductions in income and
working conditions. Therefore, it is argued that
they must aim for much higher worker pro-
ductivity that will mcrit higher wages while
ensuring competitive prices and products. Such
a strategy assumes a need for greater techno-
logical investment, streamlined organizational
structures, 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 educational strategy both in the
formal education system and in job training by
enterprises.

Of particular concern is the view that edu-
cation must adapt to the use of ncw technologies.
With the advent of technologies based upon
microprocessors, ncw communications tech-
nologies, robotics, and biotechnology, it is
argued that the labour force must adapt to new
workplace demands. All these technologies
make possible thc emergence of new products
and expansion of new occupations, while ere-
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ating changes in working methods in many of the
more traditional occupations. Some features of
the ncw technologies arc so automatcd that it
is possible to shift such production techniques
easily to less-educated work-forces in indus-
trializing countries where lower wages and less
demanding working conditions prevail. Indeed,
the multinational enterprises of thc industri-
alized societies arc constantly choosing between
industrialized and industrializing nations in
terms of where to make productive invest-
ments. And such enterprises continually weigh
whether the education of their labour forces in
the industrialized nations justifies thc higher
wages received by their workers.

This article considers some major issues that
the industrialized countries face in terms of
educational planning and decision-making in a
world of economic uncertainty and technical
change. Most of thc specific analysis will refer
to the situation of the United States, but many
of thc concerns apply more generally to all of
the developed countries. In order to place our
analysis in context, we present some basic data
on educational and occupational distributions of
the rnajor industrialized countries with attention
to cmnloyment and wage issues. This infor-
mation provides a foundation for thc ensuing
discussion and analysis. The sccond part of the
article addresses issucs 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
educated labour, and thc fourth scction deals
with some educational consequences of thc
previous analysis. The final section suggests
some potential directions for educational
planning and policy among thc developed
countries.

International comparisons
^

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

experience in thc overall context of the indus-
trialized world. The United States is simiLt to
other industrialized countries in many respects.
yet important differences cxist as well. This
section briefly describes those similarities and
differences.

EMPLOYME!:T AND UNEMPLOYMENT

One important difference between industrialized
countries 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 countries
(Table 1). During the 197os, for example, the
United States created 20 million new jobs, a
26 per cent increase from 1970 compared to an
average increase of ii per cent for all indus-
trialized countries. Similarly, in the I98os, 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
employment surveys of individuals and business
establishments. They tend to exclude indi-
viduals who operate in what has been called the
'underground economy': sub rosa employment
agreements that avoid tax and social-security
payments or more permanent labour contracts,
illegal activities (drug and arms trafficking),
bartering and other activities that are not
systematically monitored by government agen-
cies (Feige, 1988; Tanzi, 1982). In general,
countries that impose rigid conditions on
employment contracts with respect to changes
or termination will have a larger number of
persons in unconventional employment rela-
tionships including 'underground' arrangements
which arc not included in the data. Thc result
is that diffircnces in underground activity
between nations tan Has compari ,ns of
employment groik th taws.

Unemployment rates also differ markedly
between the industrialized countries. In 1970,
the unmpluyinent rate in thc United States
was much higher than in other industrialized
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countries, 4.9 per cent compared to an average
rate of 2.6 per cent for all industrialized
countries. Sincc 1970, the average unemploy-
ment rate for all industrialized countries has
increased, reaching 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 1930s. In contrast, the unemployment rate
in the United States has fallen below the average
for all industrialized countries, though it remains
substantially higher than those of Japan and
Sweden, countries that have had historically
low rates.

TYPES OF JOBS

All industriaiized countries have experienced
similar shifts in the types of jobs produced in
their economics. 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 19705. The Unitea States,
Canada, and Italy actually increased manufac-
turing employment during this period, while
all remaining countries experienced declines.
This trend has continucd during the 198os,
with all industrialized countrics 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 thc major industrialized
countries increased by an average of 25 per
cent in thc 19705 and by an average of to per
cent in the 19805. Since the types of jobs found
in the service sector generally differ from the
types of jobs found in manufacturing, employ-
ment shifts among industrial sectors have
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important implications for cducation and
training policies, as the discussion below
points out.

But, what is happening to the quality of jobs
that are being created in the industrialized
nations? Are the new jobs similar in wages and
skill requirements to existing jobs in these
economies? The American case, which has
generated intense debate, will bc discussed in
some detail below. Thc limited availability of
comparable data makes it difficult to draw any
firm conclusions about differences between
industrialized countries in the oliqlity of jobs
being created. In general, Western European
nations have not increased employment as
rapidly as thc United States, but earnings
levels have been maintained relative to the
Unitcd States where rapid job growth has been
associated with an absolute decline in average
real wages (Freeman, 1980 and a proliferation
of low wage jobs (Bluestone and Harrison, 1988).
Recent figures on part-time employment suggest
similar trends among industrialized countries:
there has been some increase in the proportion
of part-time workers, while the proportion of
involuntary part-time workers appears to have
declined in recent ycars (Ginnekin, 1986; Moy,
1988). Yet for the United States at least,
involuntary part-time employment has grown
much fastei: than full-time employment over
thc period 1979-87 (Levitan and Conway,
1988).

One should be cautious in drawing straight-
forward inferences from these comparisons.
Some have argued that the explosion in
employment in the United States is attributable
to its flexible labour markets with fcw encum-
brances on the conditions and duration of
employment contracts (Coe, 1985). In support
of this interpretation is the fact that real wages
have fallen 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 arc
unrelated to labour-market flexibility and that
may have particularly pernicious long-term
consequences.

L
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Even though employment as a percentage of
population and hours of work increased in thc
United States at a faster rate than in Western
Europe, the annual increase in gross domestic
product was about the same. This means that
Americans had to increase employment more to
gain only the same increase 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
household. Finally, the enormous expansion of
employment in the United States has been
accompanied by greater inequality in family
income even after adjusting for changes in
demographic factors, such as smaller family
size and thc growth of households headed by
women (U.S. Congressional Budget Office,
1988; Thurow, 1987). Thus, we must be
cautious in inferring the causes of rapid employ-
ment expansion in the United States and in
assuming that such expansion had only positive
consequences and was the result of labour
market flexibility.

LABOUR SUPPLY

Of course, both levels of employment and
unemployment depend upon labour supply as
well as demand. Issues of hbour supply concern
the quantity and quality of the labour force
seeking employment. Here again there are
important similarities and diflerences among
advanced industrialized countries.

The number of persons in thc labour force is
a function of the working-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 Europe. For example,
the I 8-to-64-year-old population increased by
14 per cent between 1975 and 1985 in
the United States, 18 per cent in Canada,
9 per cent in the Federal Republic of Germany,
and 5 per cent in the United Kingdom

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

The education levels of workers vary con-
siderably between industrialized countries. In
the United States and Canada, more than onc-
third of all persons in the labour force have
completed at least one year of post-secondary
education. In other countries, thc 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 countries, enrolments
in post-secondary education continue to ex-
pand, which will lead to further increases in the
education level of workers.

Demand for educated workers

It is widely seen that the demand for educated
workers is rising and will continue to rise in all
the industrialized societies. This view is usually
premissed on the dramatic shift from manu-
facturing to services that has characterized the
industrialized econol ..'es as well as the increas-
ing reliance on such technologies as micro-
processors, robots, biotechnology, and new
communications technologies. In this section,
we discuss the demand Le educated workers
by focusing on sonie of its major determinants.

he changes in demand for educated labour
depend upon changes in the level and compo-
sition of demand for goods and services,
changes in the relative cost of educated labour,
and changes in technology and organization
that affect the relative productivity of educated
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labour in comparison with less-educated labour
and/or capital (Welch, two).

DEMAND FOR GOODS AND SERVICES

The production of some goods and services
requires more educated labour than the pro-
duction of othcrs. As thc demand for goods and
services moves from traditional agricultural
commodities and mass-mallufactured products
towards the services and sophisticatA and
customized products, there will be a higher
dcmand for educated labour, particularly labour
with university training. At the extreme,
research and development and professional
services require workers with substantial edu-
cation, usually postgraduate training. At thc 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 issue is that of the competitive
position of a country in world tradc and its
sales and purchascs in international markets.
Some of the demand for a country's goods and
services will bc satisfied through imports. The
question of thc level and composition of imports
and exports depends crucially on their prices
relative to those of similar domestically pro-
duced goods. Since prices in international trade
depend upnn both national productivity and
exchange rates, both can influence thc patterns
of trade with respect to overall levels and the
education-intensiveness of thcir composition
among different goods and services. In general,
the industrialized countries' exports tend to bc
more education-intensive than their imports.
Bin, as technology in micro-electronics and
related industries makes it easier to employ less-
educated workers, technology transfer enables
an increasing shift of formerly education-
intensive production to thc less-developed
countries. Such shifts are Lurrently taking place.
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In general, new technologies arc crcating 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 second 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 labour costs
have fallen over timc, with greater declines
among workers with less education than for
college or university graduates (Berlin and
Sum, 1988, p. 9). There is no corresponding
evidence of a decline in capital cost. Indeed,
labour costs have not kept pace with riscs in
labour productivity, and labour compensation
has fallen as a proportion of national income.
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 most discussions of the
new technologies presume that their sophisti-
cation requires a demand for more education,
this is only truc if such technologies arc
embodied in forms of capital that are a comp-
lement to education. Surely, many applications
of technology require better educated and
trained workers. However, technology can also
be used as a haws for capital investment that
is a substitute for education. The sophistication
of microprocessm s can he used to reduce thc
educational requirements for jobs by substitut-
ing the measurement, manipulative and ana-
lytical capacities of hardware and software for
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these human qualities. This issue is addressed
bc low.

A related development is the shift from tra-
ditional organizations with a detailed division
of labour to onc that has less hierarchy and more
worker participation in decision-making in order
to increase productivity. This type of shift tends
to increase thc 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
Rumbergcr, 1987). The participative work or-
ganization is becoming more prominent in all
of the industrialized countrics in automobile
and electronics manufacturing and in other
products and services. Instead of just following
a repetitive routine, workers arc expected to
makc 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 needs (Zubolf, 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 morc edu-
cation.

PROJECTION OF FUTURE JOBS
AND EDUCATION 11. NEEDS

The factors discuss.:,1 above (technology, inter-
national competitiveness and work organization)
ali Influence the kinds of jobs being produced in
advanced economies and therefore have im-
portant implications for education and training.
While it is impossible to predict precisely thc
extent of these changes and t heir specific impact
on education and skill requirements of jobs, it
is possible to examine past trends and current
forecasts to get sonie idea of what jobs ma, bc
like in the near future. Wc will examine these
developments drawing on a variety of data and
literature for the United States.

For thc aggregate economy, changes in the
skill requirements of jobs stem from two factors:
(a) changes in the composition of jobs in the
economy, and (b) changes in the skill require-
ments of individual occupations. Changes in the
composition of jobs in the economy, such as
employment growth that favours high-skill jobs
over low-skill jobs, can increase aggregate skill
requirements in the economy even 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 use of new technologies, can raise
aggrcgatc skill levels even whcrc there ate no
changes in the composition of jobs in the econ-
omy. The issue of whether skill requirements of
jobs are increasing or decreasing has generated
a great deal of debate in thc United Statcs as
in other industrialized countrics. In thc 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 changcs in the compo-
sition of jobs in the United States comes from
official employment forecasts of the United
States Bureau of Labor Statistics (BLS). Every
two years, the BLS develops detailed projections
of future economic activity, industrial growth,
and employment within industries and oc-
cupations based on an elaborate econometric
model (U.S. Bureau of Labor Statistics, 1987).
While such foreaists are always subject to
some error, reviews of past forecasts show
they are reasonably accurate in predicting over-
all trends and relative growth rates among major
industries and job groups (Goldstein, 1983;
U.S Governn,ent Accounting Office, t985;
Fullerton, 1988). The latest projections cover
the period :986z000. 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

10
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TABLE 1. Employ:neat, employment growth and required education for the fastest-growing occupations
in the United States, 1986-2000 (numbers in thousands)

Employment
Job grov.ill
984.2009

Per-
ventage
of

Required
education

106 2 ,0 Number total (years;'

Fastest relative growth
(percentage increase)

Paralegal personnel 6 t 125 64 103.7 0.3 13-15

Medical assistants 132 251 119 90.4 0.6 13-15

Physical therapists 61 1 i5 53 87.5 0.2 16

Physical and correctisc
therapy assistants 36 65 29 81.6 0.1

Data-processing equipment
repairers 69 125 56 80.4 0.3 13-15

Home health aides t 38 249 I I I 80.1 0.5 12

Podiatrists 13 23 10 77.2 0.0 17 i

Computer systems analysts 33 r 582 251 75.6 1.2 r6

Medical-records technicians 40 70 30 75.0 0.1 13-15

Employment interviewers,
employment service 75 129 54 71.2 0.3 13-15

TOTAL 956 1 734 778 81.4 3.6

Fastest absolute growth
(number of jobs)

Salespersons, retail 3 579 4 "86- 1 201 33 5 5 6 12

Waiters and waitresses 1 702 2 454 752 44 2 3-5 12

Registered nurses 1 406 2 018 612 43.6 2.9 13-15

Janitors and cleaners 2 676 3 221C 604 2.8 12

General managers and
top executives 2 383 2 965 582 24 4 2 7 13-I5

Cashiers 2 165 2 740 575 26 5 2 7 12

Truck-drivers 2 211 2 716 525 13 8 2.5 12

General oltice clerks 2 361 2 824 462 19 6 2 2 12

Food-counter workers I 500 1 949 449 24 9 2.1 12

Nursing aides and
orderlies 224 1 658 433 4 4 0 12_35

TOTAL 21 202 27 404 6 202 29 2 29 0

rota] employment 111 623 133 030 21 407 Ill 2 100.0 12

1 "1 the or, iris 1 erapl.oc.toorker, in that 1 Mush loitO

5051.e1 SilsesI,. arid Lukasiconz, ,28-. fable 1, 1.iliulations bayed it he tot...I wren! ion Stri cv, U S Bureau of

Ihe Census
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labour market have been used to argue that
new jobs will require higher skill levels than
current jobs (Johnston and Packer, 1987, p. 97).
Indeed, recent BLS projections show that the
fasteq growing jobs in the American economy
arc concentrated in health and technical fields
and require above-average education levels, as
shown in the top half of Table 1. But such
figures are based upon the percentage growth
of occupations not their absolu le growth. They
arc misleading indicators of absolute growth in
job categories because the faF test growing jobs
arc typically in new fields thai employ relatively
few people compared to old :r, more traditional
fields.

These differences are s'iown in Table 1,
where the ten fastest grow ng jobs based on
projected percentage growth ,ates between 1986
and 2000 arc compared to tle tcn jobs that will
generate the most ncw pisitions during that
period. As thc figures illustrate, thc fastest
growing jobs arc concentrated in the health
and technical fields which require higher edu-
cation levels than most jobs. Yet the occu-
pations that are expected to generate the most
new jobs (such as sales workers, waiters and
janitors) generally require lower education
levels. M.orcover, the first group of occupations
is only expected to generate about 4 per cent
of all new jobs, whereas the second group is
expected to generate almost 30 per cent of all
ncw jobs. In fact, 30 occupations, out of the
480 that the BLS forecasts, are expected to
generate 50 per cent of all new jobs in the
United States economy between 1986 and 2000
(Silvestri and Lukasiewicz, 1987).

CHANGES IN riti, SKILL
REQUIREMFNIS OF JOBS

Changes in the companion ol jobs in the econ-
omy can be forecast with much greater confi-
dence than changes in the skill requirements
for individual jobs. One reason is that there are
so many different jobs in industrialized econ-
omies that vary widely in the tasks that are

performed and in thc dicers on them of
technological and organizational change.

It is commonly observed that the rising use
of computers and other new technologies in
many occupations must be raising the skill
requirements of those occupations (Botkin et al.,
1984, p. 80). But this assertion docs not take
account of thc fact that most persons who use
computers require no special computer skills.
For example, warehouse 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 usc of this device requires no knowledge of
computers. Word-processing operators and of-
fice workers need only learn how to operatc a
new piece of office equipment, as they have done
in the past, not how to program or understand
computers. This training can bc 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 Unitcd States
found that the average duration of training for
a wide range of computer applications in offices
by those without computer skills was only about
thirty hours (Levin and Rumberger, 1986). The
same study found that interest and enthusiasm,
followed by reading and comprehension skills,
were far more important for learning to use
computers than extensive technical training
(Levin and Rumberger, 1986). In general, the
many workers in the United States who use
computers in their jobs utilize standard com-
puter packages that require very little previous
education or training (Goldstein and Fraser,
1985).

Reviews of past studies on the impact of
technologies on skill requirements reach the
conclusion that past technologies have tcndcd
to raise the skill requirements of some jobs,
while lowering those of others, with a nct result
that aggregate skill requirements have not
changed much Spenner, 1985, t986; Rumbel
ger, 198 t, 1987a; Flynn, t 988). After reviewing
the evidence on the impact of technology on
skill requirements, the National Academy of
Sciences concluded in a recent report (Cyert
and Mowery, 1987, p. to3) that
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the empirical evidence of technology's effects on
skills is too fragmentary and mixed to support
confident 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 futurc may not look likc the past.
One major difference concerns thc type of
technologies and thcir capabilities. Whereas
many past technologies 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 Leontief (1983, pp. 3-4) has pointed
out:
Computers and robots replace humans in the exercise
of mental functions in the same way as mechanical
power replaced them in thc performance of physical
tasks. As time gocs on, morc and more complex
mental functions will he performed by machines.
Not unlike large bulldozers assigncd 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 bc accomplished
by human minds. Any workcr 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 thc most important factor
of production is bo,:od to diminishin thc samc
way that thc role of horscs in agricultural production
was first diminished and then eliminated by thc
introduction of tractors.

In total, some forces (such as employment
shifts) appear to be raising thc aggregate skill
requirements of jobs, while other forces (such
as the deployment of new, advanced tech-
nologies) may be helping to lower skill require-
ments, at least of some jobs. Thus the evidence
suggests that the les els of skills required in the
job market are unlikely to change appreciably
in the neat fume. What 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
cotnmunication and reasoning skills (Levin.
I987b).

The supply of educated labour

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

--- --_-_-_---- --

I ALIOUR FORCE CHANGES

The labour force m the United States increased
by over 30 million or 30 per cent between 1972
and 1986. This growth resulted from increases
in 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 million or 25 per cent. svIsile
thr: labour-force participation rate of the popu-
lation increased from 60 to 65 per cent, with ;

women increasing their participation rate from '

44 to 5s per cent and men decreasing theirs
from 79 to 76 per cent (Fullerton, 1987, p. at).

rd mg to rec e nt government proiecnons,
the American labour force will continue to grmy
in the None, but at a slower pace. The labour ;

force is expected to grow by 21 million or
pei cent between 1986 and 2000 because of

slowei population gross-di and a slower growth
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in the labour-force participation rate. The popu-
lation (16 years old and over) of thc Unitcd States
is expected to increase by 24 million or 13 per
cent from 1986 to zoo° (Fullerton, 1987, p. at).
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 ccnt and men's decreasing
from 76 to 75 per cent. The age composition
of the labour force is also expected to change.
Thc number of younger and older workers
will continue to decline in the future as it has
in the recent past, with virtually all labour-
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 bccausc
of (a) increased immigration of predominantly
minority populations and (b) higher fertility
rates of minority females, particularly His-
panics. Although :mmigration contributcd
only 17 per ccnt of the population increase
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 thc 1986
2000 period (Fullerton, 1987, p. 21).

Between 1979 and 1986, blacks, Asians, and
Hispanics represented 45 per cent of thc in-
crease in the labour force (Fullerton, 1987).
Between 1986 and 2000, this proportion is

expected to increase to 57 per cent. In other
words, the majority of new entrants into the
labour force over the next decade and a half
arc expected to be members of racial and ethnic
minorities Population projections beyond the
year zoo° as well as the large concentration of
minority students in schoois suggest that the
proportion of minorities in the labour forcc
will continue to increase well into the next
e 0111 ry

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 thc
labour force in the absence of significant
changes in the educational preparation of these
groups.

To illustrate, fewer than 50 per ccnt 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 whites.
Conversely, zo per cent of whites have com-
pleted four or more years of college, compared
with to 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
inadequately prepared for the kinds of jobs
that are coming en to thc market.

Thc educational attainment of minorities
should improve in the futurc, since education
levels of younger minority workers arc gener-
ally much higher than older workers. For
example, only zo per cent of blacks, 25 to
29 years old, have dropped out of high school
compared to 40 per cent for all black workers.
Similarly, youngcr Hispanic workers have
completed higher levels of schooling than
Hispanic workers overall. Consequently, the
educational preparation of the future work-force
should improve substantially as older, less-
educated workers are replaced by younger,
better-educated ones.

At thc same time, there arc 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 female-
headed households could increase the number
of high-school drop-outs and thus lower the



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

educational preparation of future workers
(Levin, 1986; Pallas ct al., 1988). Ominously,
minority participation and completion rates in
highcr education have subsided in recent years,
partly because of cuts in government support.
A continuation of this trend will curtail the
growth of education 'evels among minority
populations. That is, not only are high-school
drop-out rates for blacks and Hispanics higher
than for whitcs, but a smaller proportion of high
school graduates from these groups are enrolling
in higher education, 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
some of the dynamics of both the demand for
and supply of cducatcd labour. There are a
number of overall conclusions that we could
draw from that analysis. First, the movement
towards the application of new technologies is
not necessaray associated with rapid edu-
cational upgrading of jobs. Such upgrading
depends upon whether the technologies are
used as a substitute for, or a complement to,
higher level skills, and concomitant changes in
the organization of thc work-place, particularly
the move crc .n traditional work hierarchies to
worker participation in decisions. Moreover,
the supply of educated labour depends not only
upon expansion of educational opportunities,
but the incentives and other conditions that
induce different groups in thc population to
increase their educational attainments.

In this section we draw out some specific
educational consequences of this analysis. First,
we explore the educational levels associated
with the projected changes in jobs in the Unitcd
States economy between 1986 and 2000. Second,
we investigate two aspects of th ,. relationship
between workers and jobs, undereducation and
overeducation. Third, we address issues of
general and specific skill requirements for the
workplace of thc future.
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ESTIMATES OF EDUCATIONAL
REQUIREMENTS IN TliE YEAR 2000

Given the shifts in occupations that arc pro-
jected between 1986 and 2000 in the United
Statcs by the Bureau of Labor Statistics, one
can make comparisons of educational require-
ments for jobs between the two periods. In
order to do this, wc evaluated the distribution
of education embodied in the employed labour
force for each of almost 500 occupations. Table 2
shows the numbers of existing jobs in each of
the major occupational categories in 1986 and
the distribution of education among thosc who
wcrc holding thc jobs. II should be kept in mind
that these broad occupational categories rep-
resent summaries of several hundred detailed
occupational classifications. We refer to these
education i distributions as the 'required' years
of education for the broad occupational cat-
egory. 7he total refers to the educational re-
quiremeLts for all jobs in the economy at that
time.

In order to estimate comparable educational
requirements for the year z000, wc uscd the
projected changes in the job distribution that
were forecast for that yeat. We assumed that
the educational distribution for specific occu-
pations would be about the same, consistent
with our earlier discussion of the literature
which suggeFted that there is no particular trcnd
in tcrms 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
economy for the year woo. Perhaps the most
notable pattern in the table is the relative lack
of change. Although the new jobs added to thc
economy over this period will require higher
educational levels than current jobs (Johnston
and Packer, 1987), overall educational requite
ments for jobs in the yeai zoo° ate likely 19 be
quite similar to those at present, a conclusion
that correspond% closely to the judgements of
the Panel on Technology and Employment of
the National Research Council (Cyert and
Mowery, 1987, p. 103).

C.
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TABLE 2 Employment and required education of lobs in the United States
by occupation group; 1086 and protected to 2000 (numbers in thousands)

Employment Required education in years
(percentage distribution)

Occupational group Number o 11 12 13-'5 16 17

Existing jobs, 1986
Managerial to 583 9.5 5 27 23 29 16

Professional 13 538 12.1 2 9 16 29 44

Technicians and related support 3 726 3.3 3 32 37 10 8

Sales 12 6o6 11.3 16 40 23 t6 5

Administrative support 1985t 17.8 8 54 27 9 2

Private household 781 0.9 6 x 30 7 1 1

Protective service 2 055 1.8 13 43 31 to 3

Other service 14 500 13.0 35 44 17 3 t

Farming, forestry, fishing 3 556 3.2 41 41 11 5 2

Precision production,
craft, repair 13 924 12.5 23 53 18 5

Machine operators,
assemblers, inspectors 7 665 6.9 33 50 12 3

Trensportation, material
h.aadling 4 789 4.3 20 48 29 1 2

Handlers, helpers, labourers 4 273 3.8 41 45 12 2 0

TOTAL 111 623 100.0 tti 40 21 12 9

Projected jobs, 2000
Managerial 13 616 10.2 5 26 24 29 16

Professional 17 [92 12.9 2 9 17 20 43

Technicians and related support 5 151 3.9 3 32 37 10 9

Sales 16 334 12.3 16 40 23 t6 5

Administrative support 22 109 16.6 8 54 27 9 2

Private household 955 0.7 60 31 7 1 I

Protective service 2 700 2.0 14 43 31 10

Other service 10 262 14.4 35 44 17 3 I

Farming, forestry, fishing 3 393 2.6 41 40 12 5 2

Precision production,
craft, repair 15 590 11.7 23 53 t 8 5

Machine operators,
assemblers, inspectors 6 713 5.2 33 50 12 3

Transportation, material
handling 5 287 4.0 20 48 29 I

Handlers, helpers, labourers 4 522 3 4 40 45 12 2 1

TOTAL 133 030 100.0 17 139 21 13 to

Soiovet: Silvesur and 1.ukastes414,, 1981, I shit t. Tabulation, based on the Mardi tylt6 Current Population Survey, ti.S. Bureau
41 the Census
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ARE AVERAGES MISLEADING?

Presumably, we could examine these edu-
cational requirements and compare them with
the expected distribution of education in thc
United States in order to determine whether
present educational policies arc adequate to
meet occupational needs. We must be very
cautious in doing this for both the obvious
reason that the projections are open to some
measure of crror 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 capiral and other inputs
for educated labour. They may also expand
production in countries with more favourable
labour supplies for domestic production. A sur-
plus of educatxl labour will induce lower costs
and thc opposite effects. A further concern that
is not usually discussed is that an overall sra-
tistical balance in the aggregate between edu-
cational requirements of jobs and educational
attainments of workers may mask a serious
underlying problem of both under- and over-
education.

UNDEREDUCATION

Undereducation refers to the situation in which
members of the labour forcc do not have the
educational experience 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 r'sing demography of
students who arc considered to be educationally
at risk. This tcrm is used to refer to students
who by virtue of a lack of resources in their
home or community arc unlikely to succeed in
school as it is currently constituted.

Such students arc heavily concentrated among
immigrants, racial minorities, low-income and
single-parent families, and those with low edu-
cation. It has been estimated that at the present
time about one-third of all students in elemen-
tau and secondary school arc at risk, and the
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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 (Rumberget, 1987c), a pro-
portion that may be as high as 50 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 even the amount
of education 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, even for lower-level service jobs such
as sales persons, waiters, cashiers, office clerks,
and so on. These jobs require good communi-
cation skills, reasoning, 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 mobility
depends crucially on the ability to learn new
skills, which depends, in turn, on the edu-
cational foundation at labour market entry.
Without these threshold skills, workers from
these backgrounds are unlikely to experience
success in the labour market (Murnane, 1988).
Furthermore, given the dramatic rises, both
proportionately and absolutely, in thc size of
at-risk populations, employers may face a serious
and increasing challenge in attracting an appro-
priate labour force.

This prospect has already alarmed die busi-
ness community in the United States as well as
government agencies (Committee for Economic
Development, 1987; U.S. Department of I .abor
et al., 1988). Although the schools have tried
to address the needs of at-risk populations for
at least two decades, the efforts have met with
only meagre success (Levin, 1986). The gravity
of thc problem is increasing because of the mass-
ive risc in the numbers of at-risk students in
school and who will ultimately come on to the
labour market. In our view, the response must
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be substantial and fundamental, moving away
from remediation as a strategy and in the direc-
tion of acceleration of learning (Levin, 1987a).
This will not only require a far greater national
investment in the education 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-
educated workers and especially those float at-
risk backgrounds may bc 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; Rurnberger, 1981; Hartog and
Oosterbeek, 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 a college cd.....,:ation. In the United States,
for example, enrolments 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, the number
of jobs requiring a college education, particu-
larly professional and technical jobs, only
increased twofold (Rumberger, 1984). As a
result, an incrcasing number of college gradu-
ates were forced to take jobs where a college
education 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 1.;6c) (Rumberger, 1984).

Although the size of the American traditional
college-age population is expected to decrease
over the next decade or so government forecasts
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 too,000 per year, 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).

Overeducation is considered a problem, in
part, because it suggests that scarce government
resources are allotted towards a system of higher
education that is producing graduates in excess
of labour-market needs. While such an argu-
ment may imply that overeducation, at worst,
generates opportunity costs, the evidence
suggcsts more serious consequences. Over-
educated workers may be less productive
because they are dissatisfied with their jobs
and exert less effort than they would in jobs
more commcnsurate with their education and
trairdng (Rumberger, 1981; Tsang and Levin,
1985). As a result, individuals suffer from
reduced earnings and the economy suffers from
reduced economic output (Rumberger, 1987b;
Hartog and Oosterbeek, 1988). A recent study
estimated that each year of overeducation
among thc 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 effect
on productivity of overeducation relative to the
existing needs of the telecommunications indus-
try was shown to outweigh the positive effect
of the additional human capital employed. This
example suggests that the individual and social
costs of overcducation can be substantial.

One strategy for addressing the underutil-
ization of educated workers is to cut social
investment in post-sccondary education. While
such a strategy has been argued by sonic
(Robinson, 1983), others have pointed out that
higher education yields a wide range of im-
portant social bcnefits that justifies widespread
social investment (Bowen, 1980).

Another approach for addressing the under-



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

utilization of educated workers is to establish
strategies for raising productivity that draw
more fully on worker capabilities. Two such
strategies are the moves towards flexible and
customized production and towards worker
participation.

Customized production

It is widely agreed that most advanced indus-
trialized countries will not have a competitive
advantage in producing standardized products
with very long production runs. Such products
include basic steel and metals, chemicals,
electronic components, many household 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 adequate labour forces and the
technical capabilities to producc these goods
cheaper than the more advanced industrialized
countries. Higher labour costs, work-placc
safety provisions, and environmental concerns
in the latter mitigate against long-term com-
petitive advantages in these products.

The comparative advantage of the more
advanced industrialized countries will be their
highly educated work-forces and quick adap-
tation of advanced technologies which will
provide the potential flexibility to address the
customized needs of different markets. Rathcr
than producing a few products with long pro-
duction runs, firms would have the capability
to meet customers' needs for a large variety of
customized products with shorter production
runs and high adaptability to thc requirements
of different clienteles (Piorc and Sabel, 1934;
Reich. 1985). The availability of such cus-
tomized products and services will, in them-
selves, spur thc productivity of other firms in
the economies. Thc 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 economic role will require a flexible
work-force with high levels of general skills
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rather than a repertoire of standardized capa-
bilities that can be applied 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-
lenharnmer, 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, pessonnel selection, and so on. Often
workers arc organized into teams or semi-
autonomous work-groups responsible for pro-
ducing sub-assemblies (Susman, 1976). Sched-
uling, recruiting, product quality, selection 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 r 4 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
teams that made decisions by consensus on
work processes (Gustayson and Taylor, 1982).
Yields were raised by 25 per cent above those
of comparable, but traditional, facilities, and
employee turnover kll.

In the United States a failing General
Motors automobile plant was closed because
of labour problems, low productivity and poor
product quality. It was reopened 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 guarantees, and a just-in-time invmtory
system. Labour productivity in the plant rose by
50 per ccnt in comparison with its earlier
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 reorganization of the
work-place with less hierarchy and supervision
and a greater scope of discretion for workcrs.
Workcrs need to be able to solve problems both
individually and in groups and to communicate
in team meetings and other situations. They
also nccd to be able to interpret available infor-
mation and to provide leadership 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 competencies. Our detailed review of
case-studies in thc literature as well as pre-
liminary observations at work-sites under a
project supported by thc Spencer Foundation
on 'Educational Requirements for Ncw 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:
Initiative. The drive and creative ability to

think and perform independently. This qua-
lification suggests greater school focus on
independent endeavours for students in com-
parison with the present emphasis on school-
and teacher-directed activity.

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

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

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

Peer training. Informal and formal coaching,
advising ant training peers. The requirement
for participa4ng in this prc cess in the work-
place seems to be experience it: 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 experience in grading and
evaluating their own work and that of student
colleagues.

Communication. The appropriate uses of spoken,
written and kinetic communication as well
as good listening, reading comprehension
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 thc heavy emphasis on memor-
ization and rote learning in existing schools.

Problem-solving. Identification of problems, gen-
eration of alternative solutions and their
consequences, selection of an alternative and
implementation of a solution. The inculcation
of this qualification requires experience in
solving problem% that are situated in a more
natural, as differentiated from textbook,
situationwith both uncertainty and ambi-
guity of information. Textbook approaches
are usually characterized by precise infor-
mation and a single correct answer rather
than multiple possibilities.

Decision-making. Employing the elements of
problem-solving on an on-going basis

t; 9
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in the workplace. This dimension requires
continued practice in problem-solving for
choosing among alternatives.

Obtaining and using iqormation. Deciding
which information is relevant, knowing
where to obtain it, obtaining it and putting it
to use. This qualification requires experience
in selecting the types of information that are
needed 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 activities. This
dimension has clear school counterparts in
choosing activities and objectives and in
setting out activities to meet those goals over
a specific time horizon.

Learning skills. Cognitive and affective skills
that facilitate thc acquisition of new know-
ledge as needed. These qualifications require
an orientation on how to embrace new
learning situations as well as the inculcation
of styles of learning that work effectively for
mastering new knowledge.

Multicultural skills. Understanding how to work
with persons from other cultures in terms of
language, communication styles, and differ-
ent values. Thc American labour fotee is
becoming heavily multicultural with its large
component of entrants from minority racial
and ethnic groups. Study of foreign languages
and cultures as well as experience in human-
relations activities can be undertaken within
the school setting to satisfy this dimension.

Most of these competencies arc not thc standard
ones stressed by elementary and secondary
schools in the United States. Although students
with university degrees are likely to have more
educational experiences in these areas, even in
these Cases there is little guarantee that workcrs
will be fully capable. We must also keep in mind
that all of these competencies are ones that may
be required in addition to the standard cognitive
and techniml 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

demand for these typzs of competencies. Such
demands will also tend to utilize more fully the
talents of educated workers, but in many cases
they may exceed the capabilities of such
workers. TIrse requirements also seem to be
ones that respond to the need:, of small busi-
nesses for initiative, creativity, problem-solving,
and so on, which is an important concern since
small businesses have been extremely important
sources of job growth in the United States
(U.S. Small Business Administration, 1984).

What is most important is that it ts not the
level of education that is challenged, but the
type of education that workers will need. In the
final section we suggest some implications for
educational planning.

Implications
for educational planning

If the analysis that wc have presented is perti-
nent not only for the United States but for other
advanced industrialized nations, there are some
general implications for educational planning.
The most important findings for the United
States arc thc following.

First, on the average it does not appear that
the educational attainments of the work-force
will be too low in terms of the levels of edu-
cational credentials that are needed to takc
advantage of changes in the economy. Indeed,
there is only a very modest trend towards
upgrading of thc occupational structure in the
direction of higher educational requirements, a
change that should not outstrip the tendency
towards more education in the labour force.

Second, underneath the aggregate data there
is considerable cause for concern with the twin
problems of significant segments of the popu-
lation being undereducated and overeducated
for available work opportunities. Pet...onc from
educationally at-risk group, such as those
drawn from the poor, immigrants, certain racial
groups and one-parent families will not achieve
either 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 arc likely to be
serious problems of ovcreducation in that many
prospective workers will find that their edu-
cational attainments exceed thosc 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 thcm into
the educational and economic mainstream. This
effort will require not only more educational
investment, but more imaginative approaches
to curricula and instruct;9n 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 challenge
of overeducation can bc built on firms' self-
interest to increase productivity through cus-
tomized production and worker participation.
Both of these suggest a focus on a different kind
of worker, one who is not only prepared in
terms of cognitive knowledge, but who also has
the abilities to take advantage of a work-place
requiring greater participation.

Finally, the major effort 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 experience 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 thc 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 already been dis-

vik

cussed in Carnov and Levin (1985), and more
detailed analyses arc 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-
place and thcir educational consequences for
the schools. Research on these changes and
their implications and thc translation of that
research into planning and practice must
remain a high priority in industrialized societies.
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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 free and just human life in
school and society at large. It is on t'.e basis of
this commitment to freedom and justice in
education and society that this article adopts the
concept of thc quality of collective human life
as the key criterion to guide the examination of
the theoretical foundations and the praxeological
orientations adopted in educational admin-
istration.

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

A multidimensional paradigm
of educadonal administration

HISTORICAL BACKCROUND

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 tries 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 (c) the contemporary
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school, developed after the Second World War,
with a number of different lines of thought. In
systems terms, the evolution of twentieth-
century administrative theory is analysed in
terms of closed systems (19oo-6o) and open
systems (1960-80), each with rational models
and natural models.? In philosophical terms,
administrative theory follows three contending
scholarly traditions which reflect thiee corre-
sponding episternologics: 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 efficiency,
effectiveness, responsiveness and relevance.

Efficiency

As a management model, efficiency-based
administration is conceptually derived from
the classi(2I school of administration and is
analytically induced from the practice of school
executives who behave according to the tenets
of general, scientific and bureaucratic manage-
ment. Thc 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,'
general 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 upon the criterion of
economic efficiency.

Effectiveness

As a management model, effectiveness-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, thc psychosocial antith-
esis to the classical school was developed from
the time of the Great Depression towards the

end of the 1920s. The movements responsible
for this development were thosc of thc em-
phasis on human relations' and the focus on
administrative behaviour.' The protagonists of
the psychosocial school conteive of thc organ-
ization as a partially open, organic and natural
system, in which management is concerned with
the functional intcgration of its component
elements in light of institutional effectiveness.
After the Second World War, effectiveness also
became a fundamental criterion of the neo-
classicists, who conceived management by
objectives.'

Responsiveness

As a management model, responsiveness-based
administration is conceptually derived from an
array of contemporary management thcorics
and is analytically induced from a variety of
different practical experiences in public and
educational administration during the last three
decades. Its major theoretical contributions
come from development administration," or-
ganizational development," administrative ecol-
ogy," institutional development," and con-
tingency theory." The protagonists of these
contending contemporaty movements conceive
of the organization as an open and adaptive
system, in which administrative mediation
emphasizes the situational variables of the
external environment in light of political
responsiveness.

Relevance

As a management model, relevance-based
administration is conceptually derived from
recent and current interactionist formulations
founded upon phenornenology, existentialism,
the dialectical method, critical theory and thc
human action approach." The adherents of
these conceptual and analytical formulations
conceive the organization a,. 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 edu-
cational administration, as set forth above,
correspond to four historically distinct periods,
thcy often converge in a practical sense. In
Latin America, for example, specialized litera-
ture describes thc currcnt existence of edu-
cational systcms and institutions of a business
nature in which administration is governed by
economic efficiency as a predominant criterion
with other criteria complementing the primary
one. There are other education systems and
institutions in which administration is guided
principally by pedagogical effectiveness 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 education
systems and institutions arc concerned fui 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 edu-
cational adrninistration." Such a global para-
digm would be composed of four interacting
dimensions: economic, pedagogical, politi<ml,
and cultur. 1. To each of these dimensions
corresponds a respective predominant criterion
of administrative performance: efficiency, effec-
tiveness, responsiveness, and relevance.

The conceptualization of the multidimen-
sional paradigm of educational administration
is, furthermore, based on three fundamental
assumptions. The first is that educational
phenomena and administrative facts arc inter-
related aspects of a global reality. The second
assumption is that in the education system there
arc intrinsic dimensions of a cultural and
pedagogical nature that exist alongside extrinsic
dimensions of a political and economic nature.
The third assumption is that the humau being
as an individual and social actor involved
politically in society constitutes the raison d'être
of the education system. It is this anthro-
sociopolitical concept of the human being that
defines the naturc and utilization of thc multi-
dimensional paradigm of educational admin-
istration as heuristic. These conccpts, as shown

Intrinsic
dimension

Substantive
dimension

Instrumental
dimension

Extrinsic
dimension

Cultural
(Relevance)

1

Polilical
(Responsiveness)

"-
Educational
administration

Pedagogical
(Effectiveness)

Economic
(ElfcienCy)

I Fin i. A multidimensional paradigm of educational administration.
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in Figure 1, are reflected in a multicentric
system in which two substantive dimensions
and two instrumental dimensions interact with
two intrinsic dimensions and two extrinsic
dimensions.

Pconotm,- dimenston

The economic dimension of the education
system involves financial and material resources,
structures, bureaucratic norms, and mechan-
isms of co-ordination and communication. In
this dimension, educational administration is
concerned with: (a) the distribution and control
of resources; (b) the organization of the insti-
tution in structural terms; (c) the definition of
roles and responsibilities; (d) the distribution of
work; ,e) the determination of how the work is
to be carried Out and by what type of incum-
bents; and t,f) the e.tablishment of norms of
action The defining criterion of the economic
dimension is efficiency in thc utilization of the
financial and material resources, and the techno-
logical instruments under the rule of economic

, Pedagopcal dimension

The pedagogical dimension of educational
administration refers to the educational prin-
ciples, scenarios, and techniques that are

intrinsically committed ,o thc effective attain-
ITICIlt of the objectives of the education system.
In recent decades, the pedagogical dimension of
educational administration has been subjected
to a pro.,:ess of atrophy as a consequence of the
generalized emphasis on considering the edu-
cation system in terms of economic and techno-
logical development. As a reaction to this
situation, in Wine academic environments there
ha% been increased conccrn with administration
as a pedagogical act. The concern of the
deknders of the pedagogical dimension is that
of ant ibut mg to administration the responsi-
bility for conceiving of spaces, methods and
techniques that are capable of preserving the
intrinsic educational objectives of the school
system in its efforts to fulfil adequately its

economic, cultural, and political role in society.
Thc major criterion of the pedagogical dimen-
sion is thc effectiveness in the attaininent of
educational Icsults.

Political dimension

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

Cultural dimension

The cultural dimension covers the philosophical,
anthropological, biological, psychological, and
sociological values and characteristics of the
participants in the educational system and so-
ciety in general. Although the cultural dimen-
sion includes many aspects and levels, its basic
characteristic is its global perspective. The role
of the educational administrator is one of coor-
dinating the action and interaction of the per-
son:, and groups who participate directly or
inditectly in the educational process of the com-
munity. In thc cultural dimension, relevance is
the basic criterion that guides administrative
action. Therefore, administration will be rel-
evant to the extent that it fosters the conditions
that make it possible to further the quality of
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collective human life in the educational system
and society in general." The basic condition to
further a meaningful and qualitative form of
human life in education and society is that of
participation. Therefore, relevance and partici-
pation in educational administration arc 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 thc multidimensional para-
digm, educational administrators arc guided by
substantive and ethical concepts of general val-
idity such as freedom and equity that, in turn,
create thc organizational framework for collec-
tive participation in the furthering of a quali-
tative form of collective human life in thc school
and society in general.

ISSUES AND IMPLICATIONS
OF THE PARADIGM

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

Government
and educational administration

Educational administration in Latin America 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 educational

practice and school management can only be
understood when examined in the evolutionary
context of the government sector and society at
large." This is particularly valid in societies
where the state plays a central role in the field
of education, as is the case in Latin Amcrica.
This means that it is possible to establish a close
parallel between thc development of public ad-
ministration and educational administration in
Latin America, as well as in other developing
areas and in industrialized nations. In thc case
of the industrialized countrics, whatever the
educational role played by the state, whcn they
turn to export their models of educational or-
ganization and administration to the developing
world through technical assistance they use
thc 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 thc 1960s, this fact was particularly
evident in the specific field of educational plan-
ning, which was strongly influenced by the
theoretical perspectives adopted in government
planning and by the overall oricntation of econ-
omic development planning.

The fact is that cconomic efficiency and the
bureaucratic rationalism of the classical school
of administration were widely taught and adop-
ted as universal dogmas and recipes in Latin
American public and educational administra-
tion. The same is valid for the behavioural
oricntation of the human-relations 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
19Gos in the broader context of political theory
invaded the schools of administration and edu-
cation in Latin America. Welfare economics and
government planning were accompanied by the
economics of education and educational plan-
ning concerned with the preparation of human
resources for cconomic development. In this
context, thc state played a central role during
the post-war developmental period, as the major

1 G
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investor in education in an attempt to respond
to social needs and political aspirations of Latin
American mations.

Changes in educational policies
and administrative criteria

The historical account of organizational and ad-
ministrative theories adopted in Latin American
education reveals constant changes in edu-
cational policies and administrative criteria.
Latin America initially subscribed to a juridical
approach that was essentially normative in
nature and closely tied to the tradition of Roman
administrative law that characterized public
and educational administration during the col-
onial era." Following that era, the four histori-
cal models of educational administratian were
adopted during the course of the present century,
as set forth earlier in this article.

The cult of efficiency, linked to the economic
rationalism prevailing at the beginning of the
twentieth century, was accompanied by edu-
cational policies that emphasized the techno-
cratic and organizational aspects of educational
systems with little attention to their human and
political aspects. In other words, economic
rationalism was accompanied by pedagogical
pragmatism and administrative efficiency. In the
specific field of educational planning, the cult
of efficiency underlies the traditional techno-
rational model conceived in the 196os, in which
planning took the form of a normative or
rational process and a technocratic exercise. As
a reaction to economic efficiency, pedagogical
effectiveness, associated with thc behavioural
theories developed at the time of the Great
Depression, came forward as a criterion of
administrative performance in education. Edu-
cational policies emphasized the human side of
the education system. In an attempt to overcome
the limitations of economic efliciency and peda-
gogical effectiveness in education, political re-
Tonsiveness was developed in light of the post-
war international reconstruction effort. In this
context, educational policy was primarily con-
cerned with the attainment of social dcmands
and political aspirations. The result was an

unprecedented expansion of education systems
in Latin America and in other parts of the world.
Post-war educational expansion was halted by
the economic crisis that affected the world at
the end of the 1970s and was further aggravated
in the 198os. Educational policy and adminis-
tration were submitted to a critical examination
worldwide. Social scientists became more and
more concerned with thc design of significant
and qualitative forms of human life in education
and society. 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 decentralization

The political history of Latin America shows a
constant tension between centralization and
decentralization in the management of edu-
cation and society in general. The fact is that
there have becn continual attempts and a num-
ber of forms of administrative decentralization
(deconcentration, debureaucratization, region-
alization, municipalization, delegation, nu-
clearization, privatization) as alternatives to the
political and administrative centralism that
characterized socicty and education in Latin
America during thc 500 ycars 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
feature in the whole hemisphere. Education,
which was used by the state as a p9werful
instrument to achieve independence and to
promote national development, as ell as to
deprive the Church of its historical influence
in public affairs, followed the samc centralizing
model."

For practical purposes, this article examines
whether a centralized or a decentralized edu-
cation system is ntiiit efficient, effective, respon-
sive and relevant io promote equity and freedom
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of access to economic and educational oppor-
tunities, in light of the concept of the quality of
collective human life. Studies carried out by
universities and by intergovernmental agencies
reveal that most Latin American governments
have adopted different forms of decentraliz-
ation in education." Examples of experiences
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 regional education departments.

Mexico as a case of administrative reform and
agilización.

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

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

Venezuela as a case of educational 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 Amcrica. Thosc who
favour decentralization argue that it facilitates
the interaction between education and society,
upgrading significantly the degree of respon-
siveness and relevance of the education system
for its participants and the community at large.
Decentralization would also move the partici-
pants of local communities to search 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 systcm would be
economically more efficient and pedagogically
more effective than a centralized system.

These arguments, however, arc under severe
scrutiny in view of thc critical assessment of
the realities of Latin America and its historical
conditioning forces. Thcrc is little evidence
that government policies on educational decen-
tralization work effectively. Some critics argue
that in many cases there is evidence to the
contrary.

In economic terms, systematic studies arc still
needed to establish whether or not there is an
empirical correlation between efficiency and de-
centralization. In pedagogical terms, there is a
need to show how a decentralized education
system is more effective in countries wherc the
political culture values administrative central-
ism. Considering that the concept of effective-
ness is rooted in neoclassical cconomic thought,
a decentralized education system could tend to
favour private education. Critical analysts argue
that this oricntation is in conflict with the
imperative of providing equal opportunities of
free public education to the poor. In political
tcrms, it is necessary to show how educational
decentralintion can be more responsive to social
demands and political aspirations in countries
with an economic structure and a political or-
ganization that do not give adequate fiscal
autonomy to provinces and municipalities. In
this way, the adoption of a decentralized edu-
cation system in countries marked by a cen-
tralized cconomic structure and political organ-
ization colild run thc risk of creating abandoned
school systems in the marginal urban com-
munities and poor rural municipalities. In cul-
tural terms, there arc doubts whcthcr a decen-
tralized education system cats bc more relevant
to its participants and the community at large
than a centralized system if adequate economic
and political conditions do not exist.

Ir. fact, Latin American countries face a
significant deterioration of their economic situ-
ation accompanied by constant tensions with
thc industrialized nations. In addition, the ex-
ternal economic strangling and the impoverish-
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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 forccs. This centralizing trcnd
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 structurc
and usually committed to urban values. On the
othcr hand, bearing in mind thc difficult econ-
omic situation throughout Latin America, de-
centralization can seriously jeopardize equity
and increase regional inequalities because of the
unequal access to financ:al resources and edu-
cational services.

Thc debate over centralization versus decen-
tralization in educational organization and ad-
ministration reveals that there are no pat
formulas and easy solutions." Nevertheless,
two suggestions seem to be forthcoming.

First, it is necessary to separate educational
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 opportunities concerning access
to scicntific and technological development. To
such national curriculum dcsign, local contents
should be added in order to preserve the cultural
heterogeneity of the country and to attain con-
crete social needs and political demands. As for
educational planning, this orientation lays the
grounds for the development of micro-planning
within the context of national educational de-
velopthent planning. Again, it is suggested that
genetal national policy guidelines should not be
decentralized, in ordcr to avoid the risk of
contributing to the weakening of our sense of
national destiny and of thc presence of modern
science in all parts of .the country. For the
implementation of national educational policies,
administrative practice ;:ould bc more or less
decentralized. That is to say that, in each case,
we should adopt the most efficient, effective,

responsive and relevant administrative strategy
to attain the cnds and objectives established in
the national educational policy, and, at the same
time, to preserve the cultural heterogeneity of
the country and to fulfil actual local needs.

Second, 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 thc
same way that authoritarianism can coexist with
decentralization, democracy and participation
can exist in a centralized system. The difference
lics in thc forms of participation and thc
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 examine participatory democracy as a
form of administrative mediation to attain edu-
cational advancement, in the conviction that a
participatory form of educational administration
is more important than centralizing or decen-
tralizing the system, because a decentralized
system need not always necessarily ensure par-
ticipation, and a centralized system need not
always necessarily deny it.

The training of educational administrators

In colonial Latin America, there was little
concern over educational administration and
hte preparation of educational administrators.
In fact, theory-building and knowledge devcl-
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 educational administration. Usually edu-
cational administrators wcre teachers who had
been temporarily released from their teaching
responsibilities. This fact explains why the defi-
nition of the profile of thc educational admin-
istrator always included teacher training and
experience as the fundamental requirement.

Changes in the traditional profile of the edu-
cational administrator were introduced as a
result of the expansion and increasing corn-
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plexity of education systems in Latin America.
The redefinition of the profile of the educational
administrator was accompanied by the introduc-
tion of systematic training policies and practices.
The preparation of educational administrators
in Latin America has been a government con-
cern for thc last five decades. Up to the Second
World War, the preparation of educational ad-
ministrators was part of the general programmes
in teacher-training colleges and university fac-
ulties of humanities and sciences. Educational
administration was just one subject of a com-
prehensive programme of study. The content
of educational administration was influenced
by the juridical and namative tradition that
characterized organizational studies and govern-
ment administration.

Following the Sccond World War, particu-
larly since 1960, schools of education wcrc
established in Latin American universities,
and professional training programmes for edu-
cational administrators were introduced at
the undergraduate level. These training pro-
grammes emphasized the study of educational
administration within the classical and behav-
ioural management traditions. During this
period, a number of non-degree tailor-made
seminars and courses in educational adminis-
tration iand aftcr 1958 in educational planning)
were carried out by national governments and
universities in co-operation with international
agencies, particularly Uncsco and the Organ-
ization of American Statcs. These were the
first training experiences in educational admin-
istration and planning at the graduate level in
Latin America. It was at this time that the
International Institute for Educational Plan-
ning (IIEP) was established in Paris, becoming,
since 1963, a research and training centre of
excellence for educational leaders of thc de-
vcloping 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 thc Organ-
ization of American Statcs, established in 1968,
had a decisive influence in thc development of
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systematic graduate programmes in educational
planning, supervision and administration at
leading universities in Brazil, Chile, Colombia,
Panama and Pcru. Since thc 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 research activities. Given their
newness, graduate programmes in educational
administration in Latin Amcrica have not yet
been consolidated in many countries. The pros-
pects, though, arc promising in a good many
nations. There is increasing entry of pro-
fessic-r.als 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 research
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 morc 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 economic efficiency
and behavioural eflectiveness.

Educational administration
in a cross-cultural perspective

Thc search for new superseding perspectives
in educational administration is evident in van-
guard intellectual circles of both industrialized
societies and developing nations. In this context,
there have been recent promising national and
international efforts facing thc challenge of
cross-cultural co-operation in education and
educational administration. A number of these
efforts, developed by individual scholars and

1 Oh



98 Benno Sander

universities, arc undertaken through inter-
governmental agencies, such as Unesco/IIEP,
the Regional Educational Development Pro-
gram of thc Organization of American
States, and the Latin American Faculty of
Social Sciences (FLACSO).

Cross-cultural cooperation is also fostered by
national and international scientific and pro-
fessional societies, such as: (a) thc 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 Professionals 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 Society for Educational
Administration (ISEA), established in 1979.
Their international conferences, research proj-
ects and publications have been growing as
forms of a constructive debate in the field of
educational administration across cultures."

The cross-cultural perspective of education
and educational administration, especially the
study of the transferability of educational
models and administrative paradigms across
cultures, has particular appeal in the countries
of the developing world. In the last decades
there has been a strong movement in the
developing countries towards thc conceptual-
ization of cducation and educational adminis-
tration from the angle of thc developing world.
This creative sociological perspective is orig-
inally rooted in the 'theory of dependence',"
which is primarily concerned with the structural
relations that explain the inequalities between
and within nations. A good example is found
in Latin America, where committed scholars
arc involved in the construction of new concep-
tual and analytical perspectives of education and
educational administration which arc politically
responsive and culturally relevant. A numbcr
of recent publications on education and cdu-

cational administration in Latin America within
the new vanguard pedagogical tradition have
brought an intense debate to the field." In thc
specific field of educational administration, the
new publications in the conflict tradition ad-
dress critical-dialectical approaches," structural
analysis," self-management paradigms" and
phenomenological perspectives." 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 educational
adminiecration is their explicit epistemological
orientation. However, going beyond thc 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 educational adminis-
tration. Their common concern is the concep-
tualization of educational organintion and
administrative perspectives that are culturally
relevant and politically responsive to thc de-
mands and needs of Latin American society.

The upcoming cross-cultural perspective in
education and educational administration is also
reflected in meetings and studies carricd 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
Debeauvais emphasized educational interdepen-
dence and linked its relevance 'to the fact that
international exchanges in the field of education
have never bcen so intense and diverse.'" In
the specific field of educational administration
in the United States, the phenomenon was
highlighted by Patrick Lynch in his state-
of-thc-art address on 'Dependency Theory and
Educational Administration'," delivered in New
York at thc 1982 Annual Meeting of the
American Educational Research Association.
Promising research and training developments
within the conflict tradition are also taking
place in Australia, the Unitcd 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 educational administration'." In thc United
Kingdom the new critical-emancipatory re-
search and training efforts 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 pioneering critical work of Thomas
Greenfield" and as a superseding challenge
faced by Canadian scholars involved in de-
veloping countries.3'

Recent studies on comparative administration
carried out in the industrialized world stem
from general development theories coupled
with comparative anthropological investigations
and organizational studies across cultures. Denis
Goulet'° in the United States and Claude
Deblois" in Canada conceive similar 'lib-
eration' 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 life 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 are 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
educational administration. In a cross-cultural
perspective, research and training contents and
methodologies in educational administration
call for constant re-evaluations and reconstruc-
tions. The question of the transferability of
dominant educational administrative models
and practices demands meaningful answers. As
culture provides the context in which edu-
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 education. Such a cultural orientation
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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-
posed to the traditional 'assistance-intervention'
framework," demonstrates an accepted con-
cern in a number of vanguard intellectual
circles throughout the world.

To sum up, the search for new educational
administrative theories is a challenge to intel-
lectuals in both developing and industrialized
countries of East and West. In this worldwide
intellectual challenge there is a place for both
national constructive efforts and international
cross-cultural co-operation. In both cascs, cul-
tural relevance and political responsiveness to
social and educational needs and demands are
basic criteria to guide inquiry and practice in
educational administration. Thc 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 society 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 development in education and educational
administration.

Towards collective participation
in educational administration

My basic assumption is that participation is the
right and dury of every member of a democratic
society. This suggests that participation and
democracy arc two closely linked concepts. It
is in the context of this as ociation that it is
possible to examine the historical role of edu-
cation and scientific knowledge in general. It
is widely accepted that the function of edu-
cation is the Lonstruction and distribution of
knowledge. The construction of knowledge
implies freedom, consciousi,ess and collective
participation. The distribution of knowledge
implies an ethical commitment to equity and

1
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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 is bearing this in mind that
educational institutions arc 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 participatory form of edu-
cational 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 cducation and society. Therefore,
participation in education, particularly in edu-
cational administration, is, above all else, a
political process, as it is in the governing of
society.

There are many specific forms of participation
in educational administration, just as there
exist many forms of participation in the govern-
ing of society." This article argues for collective
panicipation in educational administration.
Such a perspective is advanced in thc 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.

Thc 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 in sociology and the philosophy of
science," organizational theory" and edu-
cation." In the specific field of educational
administration, Neidson Rodrigucs's concept of
'collegiate action'," Lynn Davies's gender-
inclusive model of 'holistic managemene" and
our 'multidimensional paradigm of educational
administration" arc examples of new partici-
patory management perspectives and deserve an
additional reference.

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

of 'collegiate action'. Trying to override the
traditional centralized and bureaucratic man-
agement practices, he proposes a form of edu-
cational administration in which thc 'collegiate'
is thc driving force of co-operative collective
action in thc school. He considers the collegiate,
in which all the participar.ts of the school arc
represented, as the instrument of a democratic
form of decision-making. In his view, though,
the collegiate is not only an administrative
instrument, but a central pedagogical and
political instance in the school. The social
organization of thc educational work based on
thc concept of collegiate act ion rejects individu-
alism and unharnessed and self-centred compe-
tition, favouring co-operative collective action
towards the furthering of a substantive quality
of human life in the school and in society.

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 thcory
and practice has an affinity with the critical
thinkers of cducation and educational admin-
istration. In the construction of her superseding
'holistic management' model she includes both
the 'whole staff' and the 'whole person'. As far
as thc preparation of educational administrators
is concerned, hcr 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 arc kcy concepts of thc
multidimensional paradigm of educational ad-
ministration examined earlier. Participation, as
a form of collective critical human action, is the
political stratcgy for thc attainment of a cul-
turally relevant management practice as con-
ceived in the multidimensional paradigm of
educational administration. In adopting cul-
tural relevance as the fundamental criterion,
educational administration is appraised in term%
of thc meanings and consequences of activities
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for the improvement of the substantive quality
of collective human life in the education system
and society 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 participative posture of thosc
responsible for the management of the edu-
cation system. The more participatory the
administrative proccss, 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 educational adminis-
tration can perform a role of democratic
mediation that secks to reach a solid alliance
of individual freedom and social equity in the
educational system, aiming to develop a form
of human experience with cultural and political
content.

The cultural and political contcnt occupies a
prominent position in the debate over onc of the
most important and controversial issues in
educational administration, that of the prep-
aration and selection of educational adminis-
trators for the various educational levels. The
fact is that participation in the preparation and
selection of educational administrators takes
place in many different forms. What is certain
is that, in this regard, there arc no pat formulas
or universally applicable systems of partici-
pation in educational administration, just as is
thc case in the forms of government adopted in
different societies, and there is no reason why
thcrc should be. Much to the contrary, it is our
contention that participation in educational
administration is a culturally specific strategy.
Therefore, each 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 1.esponsive to thc aspirations and
needs of the population as a whole.

Again, participation in the preparation and
selection of educational administrators is a

crucial issue that has yet to be method-
ologically defined. The correct definition of
this issue 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 exists,
in educational administration, a superordination
of the political over the pedagogical. In other
words, educational 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 technicmlly 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 seriously jeopardize
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 education system implies pol-
itical and cultural responsibilities. Therefore,
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 'role with political responsiveness and
cultural relevance.

Bearing in mind the association of the
pedagogical and political aspects of educational
administration in its cultural milieu, it is

imperative to conceive of a formula capable of
combining the technical prcparation of edu-
cational administrators with the process of
their selection by the participants of the edu-
cational institution and community represen-
tatives. In this respect, the conceptualization of
educational administration as a process of
collective participation represents an initial
attempt to combinc free election as a political
and cultural strategy, and formal training as a
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technical requirement. The latter should be
subordinated to the formcr, based on the'
assumption that the technical critcria of adrnin-
istrative efficiency and effectiveness are regu-
lated by responsiveness and relevance as pol-
itical and cultural critcria. The recommendation
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 thc management
of education, whatever the methodology eventu-
ally adopted in the selection of educational
administrators.

Thc 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 cnd of the task, but rather a beginning of
the immense task of scicntific construction in the
field of education.

This article is a particular act of participation
in a morc 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 education systems, together with thc larger
community engaged in thc construction of
forms of educational planning and adminis-
tration that respond to thc cultural aspirations
and political demands of socicty. Therefore, it
is part of a process of collective participation in
thc 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 freedom and
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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Managing schools for
educational quality

and equity:
finding the proper mix

to make it work
Jacques Hallak

The right structure does not guarantee results. But the wrong structure aborts results and smothers even

the best directed efforts.

Introduction
_

In the 1960s and 1970s, centralized adminis-
tration was generally regarded as reasonably
effective in supporting the fantastic expansion
of education systems in many developing coun-
tries. Existing 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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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
sectorsmostly centralizedseemed 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, moreover, such
that it is provided by a multitude of small, dis-
persed and disparate units. In virtu,illy all coun-
tries, schools must respond to diverse interests
and goals which are often in conflict. Parents'

r
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associations, teachers' unions and locally 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-
zontal and vertical communication channels be-
tween the various agencies providing educational
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 a complex system represents

ing more effective and rational linkages between
the various administrative levels.

Central and intermediate
levels of administration:

trends and issues

Although it is not easy 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-

a major challenge for most governments. As an tion of authority and responsibilities to inter-
example, primary education throughout the mediate, local and school levels for curricula,
world has organizational structures which are. staffing and budget management. Apart from a
fundamentally similar: at the base are groups of few exceptions, the major constraints or prob-
schools organized in geo-political districts. Al- lems relate to inadequate organizational struc-
most all schools are managed by a headmaster
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, tlis structure extends
over four levels with th e addition of a state
education agency tu 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

tures, 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 economically stable
environment, strong administrative systems,
good infrastructure, comparatively well-edu-
cated and compensated teachers, and a relatively
homogenous context for schooling. For example,
this has been the case in the Republic of Korea
and Japan.

However, in countries with long distances
the variety of patterns in the distribution of between individual schools and the centre, great
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-

ethnic and linguistic diversity, and relatively
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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tern. In such circumstances, education systems
are likely to be more efficient and effective if
certain functions are devolved to the lower lev-
els. Given the very wide variety 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
effectively, when communication channels are
blocked, when roles and responsibilities are
unclear or when managers' time is either 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
their posts or to 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 mobility, and by large numbers
of mediocre, untrained colleagues who have
escaped from the teaching profession and who
may have been excellent teachers but prove to be
poor administrators.

The intermediate level. Offices tend to be even
moreinadequately staffed (which can mean over-
or under-staffed), poorly financed and accept-
ing the limitations in their authority to act. Their
principal responsibilityat least according to
the rules and regulationsis 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. Even under such 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 arc
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 centralized 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 manager 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 0 - 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 schools to focus on interventions
that lead to improved student achievement.

The case for school-based
management

Given the severe difficulties faced by educational
administrationsoften attributed to the inher-
ent weaknesses of centralized structuresefforts
have been made to find alternative approaches
for the administration and management of edu-
cation. Such approaches have been inspired and
have inspircd 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
education, and enormous disparities, more radi-
cal alternative approaches to administration and
management of education were proposed in the
1980s. One suggestion was to entrust manage-
rial responsibility to the schools. The arguments
for school-based management have been basi-
cally determined by three sets of ideas.

One set of ideas stems from the fact that ef-
fective management is needed at the level where
teaching and learning take place--in the school,
in the classroombecause quality education

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 set of ideas is very much linked to the
so-called 'expanded vision' which is shared by a
large number of partners of the educational
profession and which was adopted by the World
Conference onEducation forAll, held in Jomtien,
Thailand. This vision has five dimensions:

the universalizing of access to education and
the promotion of educational equity;
a focus on learning acquisition;
the broadening of the means and scope of
basic education;
the enhancing 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 bc 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.e. even if reforms designed centrally
could be implemented, these may prove to be
irrelevant 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 become irresistible. 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
set by its governing board'.

The main ideas 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 school becomes
the principal entity of any change in the educa-
tion system. It is the epicentre for the implemen-
tation of educational 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-
ties 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 thc new
system implies a systematic use of both intr 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
locality or the region. The participation of teach-
ers 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 for the 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 of teach-
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 each school requires both a clear
communication line among the actors and im-
proved group work. The circulation of inforrna-
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tion is a necessary condition to solving prob-
lems; this also requires that decisions be taken
collectively. It is 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. Moreover the school
should have the capacity to innovate built into
its design and organization.

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

10. School-based review (i.e. 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
step in 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 characteristicsa utonomy, participation,
and self-monitoringare compatible with cach
other; and (ii) that there are mechanisms for
reconciling them with the needs and constraints
of operating an overall education system in a
coherent fashion. In the last sections of this pa-
per, I shall address these assumptions.

Learning from experience

Autonomy, participation and self-monitoring
are intimately interlinked features of school-
based management. Autonomyan issue of
governancesupposes co-operation between
actors, the key to participation, and adequate
management structures (budget, personnel,

curricula), a pre-requisite for self-monitoring.
Participationalso 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 a 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 essence,
changes in governance and in the distribution of
power among the main actors of the education
system, they are bound to generate conflict and
competition. A few examples illustrate this ar-
gument:

Decentralization has often suffered from pres-
sures 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 case 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 invest in a
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project which would not remain under its con-
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 conditionsincluding
capacity for management, collaborating in de-
cision-making and sharing and using informa-
tionare determinant factors for successful
school-based management. Unfortunately, in
many countries the conditions of human re-
sources are poor and inadequate. In this re-
gard, the active participation of the different
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, etc.). 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 Korea shows that, when headmas-
ters feel they have too much respopsibility and
very little autonomy, and that they are spending
too much timc in meetings and not enough 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 training is the increase in the workload

of teachers. The same study shows that the at-
titude of headrnasters who stick to a centralized
policy of management without encouraging
participation of teachers generates a 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 teachcrs 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 is 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-
teeism is a typical pattern in many countries.
The question which one can then ask is do teach-
ers really want to have more responsibilities when
simply carrying out their own traditional tasks
poses 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 Eseuela Nueva in Colombia shows
how parents can be integrated into thc life of the
school and be involved in the process of children's
education and training. According to several
evaluations, the Escucla 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, .1though parents arc 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 countries 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
educational process. The experience of Escuela
Nueva shows that, when more advanced stu-
dents help the teacher in his task, they can work
in groups which helps develop a sense of respon-
sibility; they thus become partners in the whole
teaching/learning process of the school. This
motivates both the children who are active learn-
ers and those who are active teachers, thus in-
creasing thc rate of school success. In some cases,
especially in one-teacher schools, the participa-
tion of pupils has reduced the disparity in per-
formance between children.

An interesting example in a very specific case
is the programme `MINDSACROSS' in Uganda
which was introduced for textbooks and in which
children are involved 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 society, 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-à-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 results 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 a 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 thc 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 lifc of the school through changes in
management, whether these be decentraliza-
tion, establishment of adequate organizational
structures, information systems, trainin of
managers, etc. School-based manageme, may
produce greater quality and efficiency 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-bascd 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 adrift in a sea of autonomy.

The challenge is to find a balance between
these two extremes, to carefully delineate and
distribute authority and responsibility through-
out the system, maximizing the use of human
and financial resources at each level with the
ultimate goal of improving 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.

I have suggested that the responsibilities of
the ministries and local education authorities be
more clearly defined. The definition of educa-
tional objectives addressing policy issues, estab-
lishing norms and standards of quality, 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). The intermediate level
would be responsible for support and backstop-
ping activities, communication channels, feed-
back and staffing.

Having already discussed the conditions for
adopting a school-based man agement approach,
allow me to comment on the central and inter-
mediate levels.

At the central-level, the functions of setting
educational policies, regulations and quality

control, as well as the provision of financial re-
sources, 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 encourage 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 effectively.

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.

It is interesting to note that both centralized
systems, such as the French, and decentralized
systems, such as the British, have tried 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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seems that both systems are facing severe prob-
lems and difficulties. The prerequisites for an
adequate balance between centralization, decen-
tralization and localization have not yet been
completely met, neither in France nor in the
United Kingdom, and it is certainly too early to
judge these experiments. In fact, the results and
the applicability of similar experiments 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
set 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 areas such
as building and nutrition, splitting responsibil-
ity among the central administration, the inter-
mediate authorities and the schools, communi-
ties 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 responsibilities among the central
systems, the local administrations and the users
appear the most attractive on grounds of both
cost and efficiency, if they:

establish diversified information systems
adapted to the needs of all actors;
clearly specify and diffuse the rules and regu-
lations and the criteria for incentives;
develop administrative and managerial capaci-
ties through recruitment and training;

redirect resources which are adequate to fi-
nance the above.

Most developing 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 secondary 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-
ever, many of them also suffer more or less se-
rious problems of inefficiency. New sensitivity
to economic cycles has madc them particularly
vulnerable. Uncontrolled expansion in fat ycars
is followed by drastic adjustment in facilities,
staff and management of student flows in:lean
ycars. Thus some kind of hybridization intro-
duced gradually is seen as a valid possibility at
all levels of the sector.

Concluding remarks: a prologue

In the preceding paragraphs, I 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 early days
of quantitative educational expansion and they
arc still essential in determining policies, re-
ducing disparities and in quality control. If
ject.ntralized structures arc attractive, espe-
cially when decentralization leads to devolu-
t ion of authority to schools, the experiences of
school-based management suggest: (i) the need
for human resource development; (ii) accept-
ing co-ordination mechanisms at the central
level; and (iii) tensions 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
not 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 thc simple fact
that thc 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 thc 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 influences 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.

I 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.

Bibliography

HALLAx, J. 1990. Investing in the future: setting educa-
tional priorities in the developing world. Paris,
UNESCO/HEP, Pcrgamon Press.

LOCKHEED, M.E.; VERSPOOR, A.M.; et al. 1989. Im-
proving primary education in developing countries: a
review of policy options. Washington, The World
Bank.

MOEGIADI. 1991. Research report on community partici-
pation in education at the primary school level in In-
donesia. Paris, IIEP, (Internal document)

NAMADDU, K. 1991. Collaboration for educational
change: improvement of basic education through
MINDSACROSS: a school literacy project in Uganda.
Paris, IIEP. o.ternal document).

PAILko, M.B. 1991. 'School-based nianagement' et sa
muse en pratique dor: les pays en voie de developpement.
Paris, IIEP, (Inteinal document).

SCHIFFELEEIN, E. 1990. Redefining basic education for
Latin America - lessons to be drawn from thc Colom-
bian Escudo Nueta. Paris, 11E13.

SiinEFFER,S. 1991. Collaborating for educational change:
the role of parents and the community in school im-
provement. Paris, NEP.

WHEELER, C.; CHUARATANAPHONG; PRAGOG KUNARAK.

1991. Improving basic education through collabora-
tion and co-operation: school clusters in Thailand. Paris,
IIEP.



T e role of the state
in education*

Juan Carlos Tedesco

It is already 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
prcoccupation with particular and immediate concerns, as pride of
place is given to a so-callcd pragmatism that isin appearance
onlyunconnected with trends and models of wider application.
The following analysis is an attempt to bridge the gap between aspir-
ations towards all-inclusive modelsnow outdated owing to the
remarkable diversity of present-day socictyand 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 charactcristic of the countries of Western Europe
gives encouragement to blueprints of a universal character. On the
other hand, this trend contrasts with the (mormous 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 societies 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 none 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
ccrtain well-defined contexts. Thc 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.

Thc article is divided into three sections. The first attempts to sum
up the main thinking on the state 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 section 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 education and society in the
context of a development process that seeks to reach targets of
growth and equity. In that connection, some thoughts on future
prospccts for educational planning are also expressed.

The state and society

During thc last few years, criticism of the state, in both neo-libcral
quarters and on the left, has become widespread. This criticism
predominated in theoretical and political discussions from the point
when the modcrn state in its contemporary version (i.e. the Keynesian
state, thc welfare statc or whatever the name given to the form taken
by the post-war capitalist-dcmocratic states), began to show symp-
toms of crisis which some people considered to be structural faults.

From the administrative point of view, these criticisms have
emphasized aspects such as inefficiency, the high cost of centralized
bureaucratic machinery, curbs on innovation and the relative failure
to meet the objectives of equalizing benefits, among others.

ro
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From thc political point of view, it is pointed out that it is becoming
difficult to maintain links between political representation through the
political parties and corporatc representation of organized interests,
especially because of the growing predominance of the latter in
decision-making.

Lastly, from the economic point of view, the chanccs of solving
employment 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, thcsc criticisms (and this crisis) have come along after a
long period during which there was a high level of consistency and
legitimacy as regards the promises made and the results delivered
in the deroocratic-capitalist state of the developed countries. As may
be scen from indicators of public and social expenditure as a per-
centage of gross domcstic product (GDP) for European countries,
the credibility and consistency of the capitalist democracy formula
in the post-war years were based on the fact that it was quite
possible for the state to satisfy the demands of the different social
sectors. Available data indicate that, in spite of the economic crisis
in the 1970s, expenditure on social welfare services in these countries
continued to rise to percentages ranging from 20 t0 30 per cent of
GDP (Bor6n, 1986; Rassekh and Vaidcnau, 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 already been found to a large range of problems such as:
The social integration of the entire population or, in othcr words,

the formation of a body of citizens as a universal category.
The upholding of a lawful institutional systcm, whose decision% are

accepted.
The existence of an efficient administrative structure under the

responsibility of the state (French model) or composed of pro-
fessional civil servants (Anglo-Saxon model) (Bailie and Birn-
baum, 1982).

Smooth co-ordination and consensus do not preclude cordlict,,. 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 societies and, in particular,

r
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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 that, in fact, uncertainty and bewil-
derment predominate over substamiated assertions.

In a recent analysis, Touraine (1987) proposes an interesting set of
hypotheses 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
statc. Thc situation of dependence means that economic power is
largely out of the nation's control and prevents consolidation of the
sovereign state or the cohesion of social agents. As Touraine (1987,
p. 25) claims:

One feature common to dependent and colonized societies is the lack of
co-ordination or partial disjunction of modernization, social struggles and thc
role of the state or, in more analytical terms, of economic systems in thc
case of social struggles, political systems in the case of modernization,
i.e. social and national integration, and ideological 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 arc overly independent of those in the
social sphcre (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 bourgeoisie, revolutionary ideology in
the absence of revolutionary movements and, in general, a strong
capacity for expression together with a pronounced inability to
producc results.

Such detachment and excessive autonomy does not imply the
existence of clear and precise distinctions between social agents,
representative political forces and the state. On the contrary, thc low
level of development and the lack of connections between agents leads
to a certain lack of differentiation and to the non-existence of purely
social agents. To quote Tourainc (1987, p. 13):

The European democracies were strong in so far as they represented
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 thc other hand, it is easier
for a social group to gain entry into thc machincry of state than to form a
representative party.
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Instead of a sovereign national state resulting from a political system
representative of the country's social forces, there is either a repressive
system that prevents the formation of a system of political represen-
tation or a wide-opcn political market that is not dominated by a
hegemonic central body. In such a context, the alternatives are either
corporatism within the state itself or subordination of social agents to
political doctrines. Thc relative lack of hegemony that this situation
reveals accounts for the constant changes and the easeat a purely
political or ideological levelwith which it is possible to switch from
one line of argument to another, and from one social theory to
another. One of the most visible characteristics of the political scene
in Latin America is therefore the yawning gap between words and
reality, between rule and practice, between the possibility of taking
a decision and ability to put it into effect.

The prevalence of neo-liberal postulates during the past decade
and the economic crisis associated with high foreign debt have
sharpened some of the features mentioned in the foregoing paragraph
and triggered new phenomena. Thc state in dependent countries is
known to be constantly governed by the twofold logic of external
and internal relations. In the case of Latin America, the introduction
of neo-libcral policies during the decade 1970-80 was, in some cases,
associated with highly authoritarian internal political practices. This
association led to a weakening of the nation-state and a strengthening
of the state as repressive machinery, which accentuatcd 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, etc.) also contributed
to provoking this phenomenon, which, in the final analysis, is based
on the state's substantial loss of autonomy in formulating and
irnplememing economic and social policies (ECLAC, 1985; Gra-
ciarena, 1984).

The loss of autonomy with regard to external factors went hand
in hand with a complex internal process whereby, in most cases,
democratic liberal patterns were established (or re-established). The
weakness of these patterns and the difficulties encountered in
consolidating them arc evident. All indicators confirm, to a greater
or lesser extent, the rise in social inequality and the inability of the
state to meet social demands. Societies are becoming more difficult
to govern, and this state of affairs takcs on features that vary from
one country to another, ranging from open urban or rural guerrilla
warfare and wildcat strikes to systematic protest actions organized
through trade unions or othcr mass organizations.

From our particular standpoint, the rise in inequality seems to bc
associated with an equally 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.
Ultimately, 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-fepresentation of organized minorities
and, in so doing, relinquish its role in counterbalancing and
co-ordinating collective interests (Loaeza, 1988).

There are very wide differences between state 'corporatization' in
developed capitalist countries and in dependent countries, for while
in the former the underlying social situation is one 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 scctor 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 characteristic of the development process in
dependent countries partly explains the low level of efficiency that
typifies state management in those societies. 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 hierarchy of bureaucracy.
There is no comparable lack of system in the Anglo-Saxon model of
statc organization, in which power is highly decentralized and
ordinary citizens arc 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
causcs much administrative paralysis, anachronism, rigidity, and
finally, inefficiency.

The economic crisis and recent policies have given rise to phenom-
ena that may be 0:7 -2rbating 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, thc most highly qualified human resources are
leaving the civil service. In addition, equipment, facilities and all
those aspects on which the state's management capacity and the
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quality of public service mst arc also deteriorating. One point to be
taken into account is that qualitative changes occur whcn such cut-
backs are- maintained over long periods of time. It is one thing to
impose low salary levels on the public sector for one year but quite
another to do so over a long period of time. Similarly, there is a
difference between reducing spending on equipment, maintenance
of buildings, etc., over a short period and over a long period. The
effects arc not only greatcr but in some cases irreversible (Lagos,
1987).

Secondly, mention should also be made of the attempts at state
reform that have begun in several countries. These projects generally
form part of decentralization policies aimed at greater efficiency,
procedural relevance and participation in decision-making. The
particular case of education will be considered later; at this point
wc shall only refer to the small number of evaluations of the impact
of those reforms, which cover a variety of situations. In some cases,
decentralization policy is implemented under authoritarian political
systems in which it is consequently associated with thc possibility of
reinforcing regional differences and increasing social and political
control. In other cases, decentralization involves thc 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 economic and
budgetary considerations, for which the problems and responsibility
for solving them may be transferred but not the resources. In any
event, these reforms startcd recently and in a context of great
economic penury. This context may seriously affect the success of the
reforms, owing both to the weakness of compensatory mechanisms
for transferring resources from richer to poorer areas 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 economic crisis

In view of the subjects raised so far, the link between the state and
education in dependent societies and its prospccts for the future may
be analysed against thc wider background of the state and society.

From the general theoretical point of view, and despite thc
diversity of national situations, it may bc said that the development
of education in Latin America has had closer links with the political
and ideological 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 arc associated with this phenomenon (Rama, 1984), but in any
event the state played an active role in meeting educational demands.
That role is freely acknowledged to have been greatest in the general
provision of basic education. 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 early 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 thc 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 thc 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 education, resource allocation, and management capacity
(Tedesco, 1987).

SCOPE OF THE EDUCATI0i4 SYSTEM

With regard to the scope of the education system, there are three
salient phenomena: (a) the growth of prc-scho 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 trcnd 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 cicar-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 classes 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 elitist.

QUALITY OF EDUCATION

With regard to quality, growing internal differentiation raiscs serious
doubts about the state's ability to guarantee 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 because of the lack of relevant information. However,
there are two aspccts 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 efficiency of
education systems is low, and that over thc past few years, in some
regions like Latin America, the situation has worsened (Unesco,
1987). Academic failure, as everyone knows, occurs primarily during
the early graecs of basic education and is therefore specifically
associated with the learning of basic cultural codes. The relative
inability of the state to guarantee this minimum educational attain-
ment is due to many cultural, political, economic and educational
factors (Tedesco, 1983). But seen from our perspective, failure seems
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 thc 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. Failure 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 foreign to their
culture of origin.
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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 examine 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
identity of peoples, which helps to accentuate traditional levels of
curricular obsolescence. The economic crisis adds two new factors
to this situation: on the onc hand, it widens the gap between the
pressing nccd 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 cducation
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 studics 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 increase in
the percentage of the educational budget earmarked for salaries,
which makes it difficult or impossible to improve the quality of
education, as r.o investments arc madc in materials, new technologies,
maintenance of buildings, equipment, etc. Second is the trend
towards allocation of resources by level, which favours secondary
and highcr education to the detriment of basic education and adult
education.

Both phenomena show that thc 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 madc earlier 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 governmeat
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 field 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 development on social democratization, etc.

It is doubtful whether these arguments are valid. However, the
decline in the sector'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 recent years educational activity has taken place in an atmosphere
of staff demoralization, active resistance, absenteeism, etc., which has
prevented not only the introduction of innovations but also the
normal performance of regular duties.

Although thc private sector was also affected to some extent, the
public sector was obviously harder hit, thereby compounding the
difference in quality between the two.

L.2.3
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Outlook 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 are 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 sector, the role of central
government with that of local authorities, and so on. Similarly, it is
also unanimously agreed 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, been a clearer appreciation of all the problems of
inefficiency, cfientelism, bureaucratization, etc., in public-service
structures. However, application of the neo-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
efficiency 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 inefficient and that only market
mechanisms guarantee optimum results, it cannot be maintained
that homogeneous 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 thc
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 areas 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 responsibilities from the state to the community is not,
in some cases, an initiative that will improve the quality and efficiency
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of the service or give uscrs greater control over its characteristics,
but simply a transfer of financial responsibility.

On the other hand, it must not bc forgotten that the considerations
governing the actions of the state in Third World countries arc
twofold: internal and external. These twin considerations lead to
situations that arc difficult to reconcile. The weakening of the nation-
state (in terms of sovereignty, decision-making autonomy, ctc.), 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 difficulties faced by democracies in Latin America, in trying
to reconcile existing internal participative practices with a strong
external 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 efficiency, we shall considcr 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 bc 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 eased by favourable
negotiations on debt repayment, restrictions will continue in the short
and the medium term.

In situations of scarcity, competition for available rcsourccs
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 othcr powerful agcnts: 'the military (and mili-
tarist circles) and those who wish to cut back resources in the public
sector in order to boost economic growth' (Carnoy, 1986). Further-
more, competition also comes to the fore w ittin the education sector
among those who claim that priority shoul 1 be given to the lower
rungs of the system (basic education, litericy, adult education) and
those who strcss 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 the initiative again by demonstrating the value of education
in the processcs of growth and development. The impact of criticism
on human capital theories and some prominent social phenomena
(unemployment of educated people, little change in the distribution of
income despitc 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
countries, 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 bc 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
difficulties arc therefore emerging, a case in point being use by the
public of certain private products that are knowledge-intensive
(software). In these contexts, demands arc being made on the
education 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 transfcrs 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, tc.

In Third World countries, 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
education for all is acknowledged, but these aims are not translated
into public policy. Thc weakness of the private sector prevents it
from offering an alternative to the state. In many instances, the
private sector strives to ohtain larger public grants in order to finance
levels and establishments attended by social groups in relatively
higher 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 thc
economic recession or for both of thesc reasons.

It is therefore relevant, in the case of Third World countries, to
support the need for new initiatives in cnhancing the role of education
in development and growth, and this clearly cannot be done on the
same terms as in thc past.

A very serious dilemma facing those countries is to determinc
whcther priority in resource allocation should be given to the bottom
or the top of the system. The logic of social demand favours allocation
to 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, wc should not make generalizations or wholly under-
estimate the importancefrom the point of view of national interests
and the process of endogenous developmentof public spending on
strengthening scientific and technological potential in Third World
countries. The economic crisis has aggravated still further the tra-
ditional weakness of scientific activity in dependent countries. But
at thc samc 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 thc top of the system, on thc 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).

Thc challenge of dealing simultaneously with problems at the
bottom and top of the system therefore makes it necessary to define
criteria for both at the samc timc. In othcr words, the validity of a
specific policy for one part of the system may be judged by its Ofects
on the system in its entirety. Hence it may be said that the validt, y of
selective policies on access to the top of the systcm 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
ordcr to ensure 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 implies acknowledging that whereas
the criterion for evaluating policies aimed at the bottom of the system
is their impact on access and general provision of education (elimin-
ation of academic failure, dropping out, etc.), a criterion for evalu-
ating policies 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 each of the social
agents and that of the state. If decisions concerning resource allo-
cation continue to be governed by each social sector's ability to exert
pressure, it is obvious that inequalities 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 enables the state to play an effective compensatory
role by transferring the resources to the neediest sectors. Thc futurc
of principles of equity in the development of poor countries will
henceforward be to a large extent determined by the creation of such
machinery and by its efficiency in producing results.

QUALITY OF EDUCATION, SOCIAL EQUITY
AND THE ROLE OF THE STATE

The question of equity in education is a matter not merely of the
number of years spent studying but of the socially significant
character of the knowledge that pupils gain while at school. Equity
is therefore defined by the possibility of ensuring that the entire
population has access to a homogeneous core of knowledge, values,
skills, etc., 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 population. This expectation
has been given as a reason for administrative and organizational
patterns based on the centralization of authority, little community
participation and curricular uniformity. Thc implications for school
administration will be discussed below. Wc shall now analyse the
problem of curricular uniformity as a strategy for ensuring equality
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 reccnt 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 whcther 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 du.
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 ethnic 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
one hand, the need to capitalize on cultural relevance through diver-
sification at the start of the learning process and, on the other, 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; thc 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 arc effective links between the
curriculum and local culture, on the onc hand, and between the
curriculum and the world of work, on the othcr. This two-pronged
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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 bc 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 arc 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 efficiency.

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 authorities
(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 differ from one author and experiment to another, and
the only conclusion that may possibly be drawn is that these issues
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 arc not ends
in themselves, but instruments that facilitate or impede the attain-
ment of specific objectives. From this point of view, thc key problem
facing education systems in Third World countries is the low level
of responsibility for results to bc found in thc styles of administrative
management in vogue, particularly in the state sector.
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The shrugging off of responsibility for results that characterizes
the working of education systems is usually blamed on administrative
centra)ization 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 functionwhich is to
guarantee national unity and equality of opportunityshould be
independent of group pressure associated with the concept of pro-
viding services to satisfy the client, has in fact led, in most cases, to a
differentiated 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 thc community's social control
and thus suffers from low innovative capacity and a lack of responsi-
bility for results.

The kcy question is therefore how to run educational adminis-
tration on lines that guarantee equity and efficiency, democracy and
innovation. The results of decentralization experiments 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 scctors from becoming more acute.

There is a case for saying that strong central administration is
needed if decentralization is to achieve 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 areas: 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 he essentially that of attaining a certain degi ee
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
equally strong compensatory capacity for backing up local units that
do not have their own resources with which to attain thc 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 structure and a com-
pensatory fund making it possible for decisions to be taken on the
basis of the evaluation 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 thc 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 th: 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 componenta
capacity to inform. Only if it has a strong capacity to produce suitable
information can decisions be duly 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 machinery.
Information 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 thc implications of this analysis
for educational planning. The subject is a very broad one and much
attention is currently being paid to it. An exhaustive study of the
future prospects of educational 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 foreign debt. Several
authors (Lagos, 1988; Gurrieri, 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 foreign debt; (b) obtaining international funding; (c) raising
the rate of investment; and (d) formulating a strategy for industrial
transformation. From the political point of view, the strengthening
of the state seems to be bound up with its role of providing the
machinery for consultation among thc different social sectors. In that
regard, it is interesting to call to mind Crozier's (1987) view that the
greater the number and freedom of agents to express their interests
and demands, 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 applies to developed capitalist countries, must be
expanded in the case of Third World countries to include the state's
role in raising the level of participation of sectors hitherto excluded.

Strengthening state machinery obviously docs not imply raising its
levels of intervention or increasing its size. Mention 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 (Gurricri, 1987)
so that it can dcal 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.

Secondly, 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 thc membership of their groups, their general propen-
sities for action, their negotiation capacity, abilities and scope, etc.

The need to confine planning to what can actually bc planned, by
limiting the state's action to those aspects which serve a priority
purpose (setting prioritics, evaluating 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 mcrc
empty formulae.

Finally, educational planning in the futurc 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 efficient administration based on the co-existence
of a wide range of alternatives.
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Educational planning,
administration and

management in Africa
Vinayagurn Chinapah

The contemporary socio-economic situation in
Africa is one of general pessimism inteispersed
by flickers 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, to keep on trying. Court and
Kinyanjui (1988) argue that Africa is a continent
characterized by tumult and change over the
past twenty-live years, but it has one fascinating
constant which is the persistent and seemingly
insatiable public demand for formal education.

Vinayagum Chinapah (Mauritius). Associate Pro-
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(UNDP.1, and the Internatwnal Development
Research Centre f IDRC I in a number of countries
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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, structUral adjustments and
human-resource development. However, this
commitment is far from being a general consen-
sus among these countries to adopt 'packages'
pioposed by others. These packages need to be
modified according to the political, social and
economic conditions of each country.

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 developMent strat-
egies 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

%.e. \\I I.1941
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of African [tiny (OA( ) I leads of State Confer-
ence on Priority Programme for Africa's Recov-
ery, 1985, tne Khartoum Declaration, 1988; etc).
We should also mention the commitment of the
internat tonal community, including bilatet al
and multilateral agencies such as the Swedish
International Development Authority (SI DA),
UNESCO, UNDP, the World Bank, etc.,
towards programmes of economic recovery,
human resources development planning, and in-
digenous development in the region. In the face
of seemingly intractable problems for socio-eco-
nomic des elopmem, Cie people of Africa
become emboldened to question the legitimacy
of some of the socto-political systems that rule
them. In many places, for example in Algeria,
Nigeria, Zambia and Ghana, to name but a few,
there is extensive debate with regard to genuine
and popular participation in government
through well-defined channels.

soCIO4CONOMIC. CONTI' X ts
. -

Socio-economtc and structural imbalances in
Aft ican development are often approached in a
polarized manner. There are those who view the
current situation as an outcome of the Interna-
tional crisis ts ith worldwide inflation, unfavour-
able terms of trade, etc.; while others see the crisis
to be internal, namely in the nature of state pol-
icies, internal class structure or political instabil-
ity (1.*X ES(;O, 1987, p. 36). Ilow.n.:er, the current
threat of economic stagnation or decline would
hit the alreadt underprivileged or marginal
groups in Aft wan societies the hardest.

The social situation in the mid-1980s has dete-
riorated in mant ways and has been marked by
crisis in most areas of human development -
health, nun ition, housing, education and em-
ployment. By 1987/88, poverty had become wide-
spread in both the urban and rural areas of the
region affecting between 50 and 75 per cent of the

; population. In 1987, around 4 million Africans
! %vete identified as tefugees and as many as 10 mil
! lion displaced persons. Many households are [iv-

ing under the nummal level of basic human
needs.

1 r

Furthermore, an explosive deterioration of
the quality of education marked by increasing
problems of educational wastage (drop-outs,
repeaters and failures) is noticed in such a sit-
uation. By 1984 as many as 40 pet 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 grosuh-rate between 1975
and 1983 was below 2 per cent for some coun-
tries (Cap Verde, Gabon, Mauritius and Sey-
chelles, all of them with a population of not
more than 1 million in 1984), while it was above
4 per cent for countries such as Botswana, Cote
d'Ivoire, Kenya and the Labyan Arab Jainaha-
riya. 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
trend was observed in terms of life expectancy, as
high as 60 years and above foi eight count! ies
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
GNP. In 1985, there were seven countries in the
region with per capita GNI' above $1,000 while
as many as nineteen countries had GNP per cap-
ita below 5300. Real GNP growth-rate per capita
during the period 1965-85 ranged front a minus
in thirteen countries to a plus of more than 3 per
cent in nine countries. This evidence of socio-
economic variations between countries in the
region confirms to a certain degree the danger of
applying cook-book prescriptions of structural
adjustment to programmes suggested outside
national contexts.

The difficult economic situation has in the
recent past been exacerbated by renewed
drought, floods, civil tsars and regional conflicts
in countries like Ethiopia, Sudan, Mozambique
and Angola. These pioblems have created pre-
carious food situations, disrupted transport
tout es, upt noted ommunittes and produced

. millions of refugees, affecting both economic
and political conditions.

Sei ions economic dissatisfaction originates
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from rapid inflation. distribution and structural
imbalances, wage-policy problems, harsh staple
food-price adjustments and marked reduction in
people's living standards. The above socio-cco-
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 quality 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 to the

recent economic report from Africa (ECA, 1989,
p. 6) the number of countries experiencing nega-
tive or below 3 per cent growth-rate have, in 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 Maurittus because of us rapid

industrialization.
The gloomy economic situation of Africa

over the past Years has also led to a worsened
external debt position, which in 1988 stood at
$230,000 ni II ion. The volume of debt rose by
$10,000 million in 1988 alone. New loans (lead-
ing to actual new debt) is only increasing mar-
ginally. The btu densome Increases essentially
reflect effects associated with the fluctuating
value of the US dollar, the accumulation of
arrears, and the capitalization of interest rates.

Coming back to the field on education,
Wright (1989. pp. 80-90) provided an extensive
analysis of the World Bank Policy Study in sub-
Saharan Africa (1988) starting with the argnment
that the study has sevei al shortcomings in terms
of: (a) controversial interpretation ot ak,olable
data; (b) a hint ot idealism and naivety in some
suggestions and recommendations; (c) an

unwarranted fudging of issues related to the

wider implications and implementation strate-
gies of some policy suggestions; (d) a rather re-
strictive policy framework imbued with pessi-
mistic caution; and (e) insensitivity to the

crisis-induced potential for initiative and creativ-
ity which always lurks within situations of socio-
economic decline. He further warns against the
cost-strategics and cost-measures proposed in
the structural adjustment programmes in educa-
tion which he considers to be purely dictated by
monetarist economic theories.

The views expressed above are pertinent to
existing planning, administrative or managerial
strategies and to those designed for educational
development in the region in the 1990s and be-
yond.

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 early 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 gencrally conceived that only an edu-
cated population could command the skills nec-
essary for sustainable economic growth and a
better quality of life (see the Harare Decla.a-
tion). A recent report (UNESCO, 1987) provides
a comprehensive overview on the past and pre-
sent achievements as well as shortcomings of
educational 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, in the period between 1960 and 1980. That
is a tribute to all involved: African parents and
leaders, missionaries, United Nations agencies
and external donors. In the period after 1980,

! however, it has been increasingly difficult to mo-
bilize resources for education, and a somewhat
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decreasing proportion of GNI' has been allo-
cated to education since 1980. When viewed
from an international perspective, the propor-
tion 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 SVI UAl ION

Although it is almost impossible to take stock of
the achievements and shortcomings of eclaca-
tional development and to propose future edu-
cational actions for such a heterogeneous, var-
ied 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 to 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 the scarce resources available for the sector.

1 5

Although basic education remains a require-
ment for at least reasonably successful partici-
pation in the labour market, the demand for
schooling is expectcd 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 thc ineffective
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 years, little progress has
been made in improving teaching/learning
conditions, that is, unavailability or shortage of
textbooks, lack of curriculum relevance, and
poor supervision and management.

School failure 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
gloss primary enrolment ratio, over 100 per cent
is reported. With a low rate of repetition, Zim-
babwe seems to have achieved the goal of uni-
versal primary education.
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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. I lowever, some
caution is necessary in allowing the level of cog-
nitive achievement, as evidenced by test scores,
to 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 multi-faceted mea-
surement. Quality, therefore, will also have to
encompass such factors as the extent to which
education manages to accommodate modern
market-oriented skills with existing traditional
needs and values.

The problem of maintaining 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
problem that needs immediate attention.

SOME ALI ERNAllvE SOLLMONS
- _

The 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
context and approached in a mulu-disciplinary
way with an eye on revitalization, selective
expansion, diversification and decentralization.
Serious rethinking would call for the following:
Matters concerning healthy and educable pupils,

qualified and contented teachers, suitable
textbooks, relevant teaching materials, and ap-
propriate instructional language poll( ies need
to be addressed.

Better educational administration, planning and
implementation imply clearer formulation

BEST COPY AVAILABLE

and articulation of objectives and involvement ,

of relevant groups at all levels.
The intensification and rationalization of school i

and out-of-school literacy teaching, with an
emphasis on the complimentarity of adult lit-
eracy teaching and primary education has to
be considered. An enhanced use of the exist-
ing non-formal education pattern has an
essential contribution to make with respect to
rationalization of literacy teaching.

Curriculum restructuring is needed to 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.

Educational planning

The institutionalization of educational planning
in Africa is a rather recent phenomenon. In most
African countries, educational planning was
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
piecemeal and laissez-faire approaches. Educa-
tional planning became an important compo-
nent of national development planning. At the
time of independence and immediately aftet -
wards, African countries found it imperative to
have a prospective rather than a retrospective
outlook when planning their educatioi.i systems
to meet the needs of nation building. Elitist and
restrictive access and provision to educational
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
walks of life. At an earlier phase, the stxial-
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demand approach to educat onal planning
became predominant. There was a massive

expansion of educational facilities and services in
ordel to compensate for the limited educational
access syffich prevailed dui ing the colonial pe
riod. Later, educational investments were exam-
ined from the standpoint of meeting a particular
country's manpower needs and requirements.
This was then followed by a greater emphasis
upon cost-hetwfit analysis of such investments in
terms of priorities attached to different levels and
types of education. It is Important to note that all
three approaches to educational planning (social-
demand, manposser-planning and cost-benefit)
%WIT Med simultaneously at various points in
time. One would not he surprised to find that they
are still in vogue today in most circles of policy
making, planning and implementation in these
countries

OR6 AN I LA I ION AND MAJOR I CNC !IONS

In recent years, the notion of educational plan-
ning and as relevance to the present political,
socio-cultural and economic contexts of African
countries were strongly debated at both national
and international levels. New directions for edu-
cational development and educational planning
in Africa sLere presented at various summits and
confetences The current challenges to educa-
tional planning should he understood in the
light of the recommendations front these sum-
mits and conferences as well as in view of the
recent analytical documrnts dealing with this
particular topic in Africa.

An attempt I s made here to select some of the
matot ti ends in the practice of educational plan-
ning in Africa It should be noted however, that
It is impossible to do tftstice to particular changes
taking place in this field within each of the Afri-
can coutitt ies. Very often it is the case that these
national changes ate not properly documented,
disseminated or accomm .1 for

.,unnies do not claim to has(' an
endogenous system ot educational planning. In
fa( t, the development of educational planning in
11i is a Isas meads mspued by tht hue,ements

1 C 1

and progress made m othei parts of the woi Id,
mainly wnh regard to its org....izational struc-
tures. functions, techniques and innovations.
Tor example, mcmy of the ciiimeni issues and
problems of educational plannmg as addressed at
the international seminar organued by the Inter-
national Institute for Educational Planning
(IlEI') m 1983 are constantly reported in
national and sub-national seminars and work- '

shops on educational planntng in the Aft ican
countries. Three fundamental questions arose
from the I1EP seminar Should educational
planning sull di aw its inspiratnIn from past expe-
rience? Should it open up the hortions of its .

thinking as regards the necessary and sufficient
types of information? If so, upon what criteria
should this information be identlfied. gathered. .

classffied and disseminated- (llEI', 1984, p. 10).
The 1 'N LSCO Regional Office for Educa-

tion in Africa (BREDA) has since its inception
been instrumental in the process of Institution-
aliznig educational plannme in Africa with the
assistance of national, bilateia), regional and
international agencies and institutions. III tecent
years, the maim anus Ines iii IIRE1)A m this field
have concentrated on the Regional Technical
Protect for 'Framing and Reseals-1i in Educa-
tional Planning and Admmistiation, having as
its acronym COTORP.1 The COFORPA pro-
tect is open to all Menthe] Stales of NESCO
sub-Saharan Aft c.i. BY 1988. Minty-four of Ws
forty -four Membei States icr the ieoioir paint ipa-
ted its %at ion,. actn ines

Organuational and tunt Ilonai activities in
the field 01 educational planning have, over the
years, expanded licIllcIldolick in mtg.! African
countrin in response to the lapid quanntatiVe
and qualitative des elopments Lit then education
sy %tents sshIch lot dee,tdes v e Hocked hc the
colonial authotmes Starting %kith a small unit,
bureau or depat tment located at the \Itiusuy of
Education, educational planning %Las glyen los

pi etennous and ambinous task It i esulted in the
L intent situation in 111,1111 "Iffiest' c outlines, that

is. the iieed to compatimuniall/e educational
olannIng units. buteaux or duct ttuates into dist-
sions, department., oi lahnng in
mums aspects of ethic planome ,it the
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central level Likewise, mans cons entional
macro-level educational planning strategies gas e
was to more micro-oriented ones, as es idenced
through the importance attached to school map-
ping and [moo-planning, decentraluation to
planning bs programmes and pi oiects An

equally impot Lint emphasis is gis en to the quid-
native aspects of educational planning inainls
relation to problems of educational ssastage
(drop-outs. failures and grade-lepeating), educa-
tional inequalities between legions and heist een
different socio-economic and cultut al gioups.
gendei disparities, unemployment and ii)h-cie-
ation; south and adult illiteracy; and «-ist icc )%
ci y strategies in educational tinanenU4

An important function of educational plan-
ning units or their equivalents has been to co
ordinate and communicate with othei [turnstiles
and with corresponding units at iegional and
subregional levels. Hew it is often difficult to
separate the planning functions from those of ad-
ministration and management. At piesent. cci
little is done to ascertain the practice ot cen
traluanon and/oi decenualvation ot educa-

nonal planning in .1frica. !luring)) ihe ompai
mentaluation of educational planning in most
African commies, the number of dis Isoons, set .

lions, or departments fulfilling sat is edus a
nonai planning functions has Inc teased Flies

ai e giouped heir Into tour maim categoi les to
illustrate their different functions.
Staloticy, Inlorminton and do, win-Paxton i e -

s p T i s i b l e for collecting. pi ocessmg. a it.i Issi ng

and disseminat ing educational mai !sus s

involving diagnosis and pi otert ion
School mapping, congrualon tiparmoit e-

sponsible lot the updating of the Nu 1101)1 Alas
and maps, selecuon tif Wes and plans loi
ci hool buildings and construction. updating
spec dications lin all educational supplies. c,u .
s mg out studies and curves s on emnpment

and maintenance iequirements hien these
activities its i,ls e tnicio planning ut institu
tional los els

Pi, paratfoif, truffiii

monitor/1,T ult/Cali,,n,ii
Old ptohtt,.- t esponsible s tit

natfishal needs and pi fin int". tot shoit tint

and long-teim educational plans and fol exter-
nally funded pi ogrammes and protects, identi-
fication and allocation of human, financial,
mat coal and olganuational resources; es alua-
non, and monitortng of programme and pro-
tect implementation.

hvir/uatrorr quilre, and risearch iesponsible tot
diagnosis, evaluation, and tnrecasting of needs
for various levels and types of education; sur-
es s on cult iculum, examination, educational

finance. educational disparities; studies on
school admintsti anon and management.

kvidence horn menu. -one countries showed
that these bun categoi ics occupy the mator share'
of educational planning functions in Africa
( rabic I; In addition to these lout main cate-
gories. there ale special units dealing solels with
extet [tally Imanced tt ogi amines and pi otects
like the external relations sets ice it hthiopia
and the Central African Republic, the pi otect
unplementanon unit in Kenya or the project
planning. mormonng and es aluation Unit in
Sierra I cone In some cases, thete are countrs
specific units, I'm 111'4:Ince, progranuning
control in Remit. pedagogy in Cap Vet de, com-
puters in Gabon. of school facilities section in
the Gambia

I silt 1 1' MI le, 110111 lukellti ,\ An (MIMI les

tII 111,110I ol VOIR ,111011,11 planninv.

Collet !no.. r,(.:1,2. .111,1
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An eser-increasing amount of co-mdination has
evolved in the process of plannIng education in
Africa as seems also to be the case elsewhere. It
is often argued that educational planning which
encompasses a vast and complex area of social,
cultural, political and economic interventions
with a focus on the entire education sector
should be seen through the eyes of different
groups of actors, agents, and beneficiaries sit-
uated both upstream and downstream of the
planning and administrative systems (I1E11,

1984, p. 131). Co-ordination, information, and
communication linkages are often the prime
determinants of successful planning and imple-
mentation.

PROGRI-S sN C.11.11.1.1. N61

In most African countries, educational planning
units, or their equivalents, function mot, as co-
ordtnating bodies establishing liaisons at both
the horizontal and vertical levels of edmational
decision-making and implementation, as has
been observed above. Paradoxically, many of the
drawbacks of current educational planning prac-
tices ate related to poor co-ordination, infOrma-
non and communication linkages evidenced
through a number of countrs reports (Chinapah,
I990a). However. it Is Important to note that,
generalls. there is no corresponding improve-
ment in resources (pet sonnel, financial or mate-
sal) to meet the expanding functions and activ-
ities of educational planning at both central and
sub-national levels. Many of the future chal-
lenges of educationat planning will need to focus
on some of the largels unattended pi oblems of
the past as well as to those that have recently
emerged.

Among the mans hallenges iii edutational
planning in Africa, those associated ss ith (a) or-
ganintional and structural issues; (hi) personnel
development; and (c) qualits of the infm manon-
base for planning, deserve pat ticular attention

lti:autzartommal and limo mura/

Instead of ienti,ili/ation 0 osei-Lennithiation

plannmg, school mapping and ultimo-planning.
l'hese ate necessals changes which will contilh.
ute to developments in the area of. (a) establish-

; ing or strengthening the linkages betsseen
ics -making and actual implementation of
educational plans, pi ogrammes and protects,
which in win may result in better and more real-
istic planning and pi ogrammmg; (1.0 mei easm,,
the floss. of information and ensui mg a gleam-
participation between different agents, actors
and beneficiaries dii ectls or induct-11s involved
in the ptocesses and outcomes ot educational
planning at central, regional, and sublegional
levels; (c) reducing pi oblems of educational Inc-

: qualities and wastage and enhancing the tele-
vance of education; (d) improving planning, ad-
ministration, management font nons at the
submit tonal levels; (e) pri,s iding bettel opportu-
nities for es aluation. monitoringind folloss -up
of educational policies, plans, pi oglammes and
projects; and (ft fat Miming the I itionali,,itioti
and utilization of as-ailable resom es foi educa.
lion anti educauonalls i elated-set S ices.

Pirmumna .1, 7-, lopm, mit

The rapuils changing and espanding ss stems ot
educational planning and admmistiat ton in
Africa have not been aitompamed bs ton e-
sponding Int tease and mipiosement 01 Pei SIM-
nel serving these ssstems Besides lugh pi oh-
lems of attrition and mobilo among the
planning personnel. m.ms ss stems has e sulleted
from a lack of a proper sti nom e, lot ensui Inv tin
a permanent basis, pi c-st'll .111th 111-St0s it

training of edut ational plannets 1 akewise, %els

little has been done to imptose the mutat skills
and competent es needed to adiust to the
demands and hallenges of edu, amiu,d plan-
ning in lesponse to the last-, hanging ens itom
mews of these t tummies In the pm esent
educational planning needs to be sso, tamed is oim
a new and mote holism appt It to human
sow( e des clopment planiung o hid, tit mins
places new demands im the skills ud
standing of edut ationaI pfaimeis hmapah ci

gieatet emphasis should be plat es on l, 1989, p 291
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Intormanon tu,, 10, planning

I he peiloimance ol educational planning de-
pends faigely on the nature, coverage, .quality
and ieleyance of the Information base. In the
maionts of Ali tcan countries, there is a lack of
,mt k maw and c omplete data for a systematic and

opt ellensic e analysis of the present education
system tot making protections and scenarios fol
the futuie Similaily, there is a lack of informa-
tion pet taming to personnel and financial man-
agement stall ieeruitment and (urnover, salary
patterns and pi omotion principles, resource allo-
t. di 1011 and re-allocations procedures and pi-3c-
m es, co ordination of funds from public and pri

tic soul ces, and cost-recovery strategies).
inphasis on crude and quantitative data often

limas the possibilitws of examining the guar
rat e aspects ot educational planning. Data are

mialyses of the causes of educational
\castage and rhiii academic achievement among
cc Inaiils and students in many of these countries.
Altogethei, an impiovemem in the information-
base lot education can only be encouraged
through frequent and mow effective evaluation,
monnoting and tese:uch works.

Administration

Min Ii ot %chat has heen observed in the previous
sic in,n hems a duec t relevance to educational
3,11111111stt anon in Africa liducational adminis-
tration and educational planning overlap each
ot het in (he lulnlment of their functions, which,
to a large extent, ale of a complementary nature.
Ii is On:while ditlic ult, it not impossible, to di aw
the boundai hem een the two. Instead, the rela-
tionship hem een planning and administration
may he better «inceived as a continuum rattier

a dll iltM1111l (Mt, i9x7, p. 36).
edui anonal planning has often l'een

lo cell .1 ode of tic ocs it. ethic ational admint.
non has . on tlw othei hand, been closely associ.
awd %cull the geneial ss stem of public adnums-
ti anon nom oiganizanonal, functional and

opchinonal standpoints Foi instan«., in many

African countries decentrahaation of educa-

tional administration per Se cannot be separated
from overall policies and practices of decentral-
ization (Chinapah and Miron, 1990).

lkfore dealing with the organizational fea-
tures and major functions of educational admin-
isuation in the region, an attempt is made here
to summarize the maior bottlenecks in its prac-
tice as reportM in some of the country studies
(see 'Fable 2). The results clearly indicate a poor
capacity for educational administration in terms
of skills and competences. As a whole, it is pos-
sible to conclude that successful educational ad-
ministration depends more on the quality of ihe
administrative personnel and to a lesser extent
on financial and material lesources.

FAist I- 2. Entries !tom sixteen countiies 0 .\trica on
maior bottleneas for eductitional adminnatanon

. .

I Al: cii qualitied personnel
l'eisonnel winos-el and mobilii,
I Ai: (It resourc('s

!Imam lai and material)
intrasiructuic

transportation. c0-.)
I at k of training facilities

oidination, participation an..1
anon harneis

aik re,aids and in( cultic es

(, 100 0
41 8

\i ci (). )900, a ct S / r thr
Incr nep \ t! cc.. \ 1 . !I

A11,,,, .0! ,le rrosrits .......1 .1.4-

ORciANI /A I ION AND Ai A JOH I l'N( I IONS

Educational administration as any type of ad-
ministration can be approac hed from three inter-
related perspectives: organizational/structural. .

functional and operational. (;enerally, educa-
tional administration ran be delincd as an oiga-
nizational suucture consistmg of a [Heim( hy of
systems and subsystems at natitmal and subna-
tional levels with different Intel ielated functions
delegated and made operational thiough tlw in-

16
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teractions of an ensemble of different actors and
agents, serving educational des elopment pul
poses of a nation. This definition does not ears
much across countries, but in practice the
nature, scope and coverage of educational ad-
ministration are very much determined by the
political and socio-economic structures of a
country.

In the 1960s, most African nations ss ere heav-
ily involved in setting up approrriate educa-
tional administrative structures to cope with the
massive expansion of their educational and edu-
cationally related developmental needs. Foi
some years, concerted efforts were made to
strengthen these structures in terms of uained
and qualified personnel, financial and material
resources and facilities, and geneial infrastrm
tures. Today in these countries, the maintenance
of existing structures, their adiustment and
improvement in order to satisfy the prerequisites
for educational reforms, changes and innova-
nons are the major preoccupations of educa-
tional adininistration.

From the information available on sonic of
the countries in the region, the following gch
eral trends can be observed. First, educational
administration is often pursued in loint collab-
oration with other ministries, directly invok ed
with certain types of education, for example,
ministries of social welfare, youth and sports.
health, employment, and the like. Se«md, in
some countries, educational administration is oi
ganized along more than one ministry and bs
levels or types of education. Third, it is i ather

common in many countries that some aspects of
educational administration have remained cen-
tralized (educational financing. personnel man-
agement, curriculum planning and des clop-
ment, legal allairs, research and policy-making,
fellowships and awards), while otheis sus h as
inspection and supervision, exanunation,
duction, distribution and maimenance ol equip-
ment and facilities are delegated to regional and
subt egional levels. Fourth, in sonic countries,
regional and to a lesser extent, district adminis
trat we offices are mandated to administei pii
nun y cit basic education as well as non- lot mid
and literacy programmes. A a whole, it can be
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said that in the regitin mcwasing eflorts are
being made to decentralize educational adnnnis-
tranon while emphasizing greater participation
in educational management nom head teachers
and school principals, school committees and
parent-teacher assoc fictions.

DECEN URALIZA ION AND PAR I RAP:\ I ION

A down-to-earth approach te educational devel-
opment in Africa has been a long-standing
iequirement. I lowever, this can only be achieved
ccith an appropriate structure permitting effective
educational administration to take place. This
requires not only enough resources but also a
stiong commitment by all partners to decentral-
ized educational policy-making and educational
iinpletnentation.

Decentralization and greater participation in
educational administration can contribute to
mole demoaatic decision-making processes. Bel-
ief opportunities fot the onderprivileged and
marginal groups to voice then educational needs,
prim ities and expectations can be piovided,
%%Inch in turn can contribute to a reduction of
educational inequahties. In a situation of eco-
nomic austerity which the majority of African
countries are at present exposed to - decentral-
ization and participation can addiess one of the
prevalent limitations by creating opportunities to
identify and mobilize local resouices. Similarly,
education can be made more relevant and more
efficient through better contacts with local needs,
expectations, and realities. In this context, the
achievements made in Ethiopia through an ap-
propriate system of administration and manage-
ment to ensure smooth planning and iinplemen-
tation of educational refoims, in Zambia through
the self-help action plan for education (SHAPE)
and multigrade schools, and in Botswana and
Zimbabwe through the works of thc Brigades, ate
cases in point. These benefits ate often ascer-
tamed by donor agencies themselves. In a recent
World Bank l'olicy Study (1988, p. 82), it Is

aigued that greater decentralization corresponds
to the c haracteristics of African countries, namely
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the long distances between individual schools and
the centre, great ethnic and linguistic diversity;
and relatively poor systems of communications.
Evidence from some comparative studies on
decentralization and participation in educational
planning and administration contirms these find-
ings (Coombs and Ahmed, 1974; McGinn and
Schiefelbein, 1980; Chinapah, 1989).

The success of decentralization and partici-
pation in education depends on the extent to
which the decision-making processes are

adapted to them, that is, involvement of imple-
mentation agents of education programmes and
projects in these processes. Simply transferring
existing organizational administrative structures
together with their conventional practices,

norms and values to local levels will not work.
An improvement in the administrative and man-
agerial competencies at regional and subregional
levels is equally important.

Effective decentralization arid participation
in education in Africa calls for well-defined

centres and universities) play a decisive role in the
actual realization of educational policies, pro-
grammes and projects that arc administered ei-
ther in a centralized or decentralized manner.
The educational management capacities of most
education systems in Africa need to be strength-
ened. In the World Bank Bulky Study (1988, p.
89) two areas of top priorities were mentioned: (a)
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
that provide feedback on institutional perform-
ance to individual schools, their supervisors and
the communities they serve.

Educational management in African coun-
tries suffers a great deal front a scarcity of qual-
ified and motivated personnel due to inadequate
training facilities and insufficient reward struc-
ture of incentives. A centre-periphery pattern
persists in the availability of resources. The best

roles, functions and boundaries of various units educated and most committed educational man-

and divisions at various levels of educational agers arc often encouraged to leave local-level
planning and administration as well as an effec- administration in order to serve in central-level

live mechanism for the flow of Information administration through promotion practices.

downstream and upstream as well as holt/on- There is evidence from countries in the region
tally. Such a mechanism can spare time, re- (e.g. Botswana, Ethiopia, Senegal, Zambia and

sources and personnel from the central units and Zimbabwe) that disparities in skills and compe-

divisions to strengthen their roles and functions tence are reinforced by socio-economic, cultu-

in policy formulation and analysis, quality con- ral, and gender differences between the person-

trot and dissemination. 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 overlook these returns. Educational

The principal agents of educational reform and managers arc among the most appropriate
change ID a country are those mandated to tipple- agents to ensure implementation of any cost-

ment them, whtle at the decentralized levels these recovery strategies in education, that is, strate-

agents often function as actors and potential bene- gies designed for optimal use of existing as well

ficianes. I lowever, seldom, their conierns, needs as untapped resources. I'hey are equally the

and interests arc subjects of scrutins ot inical drive behind quality Improvement in education
appreciation They rue very often left out of the which demands appropriate leadership stt le, ,

discussion of educational policy-making and ad- entrepreneurship and commument.

ministration. l'hese agents being the front-line Most African educational-management svs

implementors at the different levels of educa- tems are challenged by pressui es front educa-

norud institutions (schools, (olleges, educational nonal reforms and changes initiated at the c en-

Management

b
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tral level of decision-making or by current
innovations or experimentations which they arc
not prepared to easily accommodate. The World
Bank Policy Study (1M, 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) multiple and some-
times conflicting donor policies and procedures,
which often consume a disproportionate share of
management time and attention; and (d) difficul-
ties in adapting modern forms of organization to
the values and patterns of allegiance character-
istics of many African cultures.

,,..
Training in educational planning,
administration and management

.1-he linkage between educational policy-making
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-
tional, regional, subregional and national con-
ferences, seminars, and workshops in Africa.
Planning, administering and managing contin-
uously changing aim), expanding systems of for-
mal and non-formal education in Africa require
not only a sufficient amount of human resources
at national and sub-national levels of planning
and administrauon, hut also different categories

: of personnel possessing relevant skills and coin-
petences to meet the quantitative and qualitatise
educational challenges.

Unfortunately, most countries in the egion
do not possess an adequate stock of human re-
sources to serve their expanding systetns of edu-
cational planning and adnunistration, and also
have not yet created a permanent structure to de-
velop their national capacities for relevant pre-
and in-service training in the field of educational

' planning, administration and management. In
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the absence of such a permanent structure, it is
hardly possible to pursue integrated training pol-
icies, linking initial training with in-service
training and/or '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 mator reason behind the mismanage-
ment of the scarce resources available and the
poor performance of the education systems in
these countries. In many countries, the local-
level capacities in educational administration
and management were found to be the weakest
links in the systems. Likewise, unsuccessful
implementation of new educational policies,
reforms and innovations were caused by a gen-
eral resistance to change, from those not proper-
ly upgraded to meet the new challenges. In other
ssords, there is still much to be desired in estab-
lishIng and strengthening the existing national
capacities fOr educational planning and adminis-
tuition in the region.

1.1.1 OPMFNI 01. NA rIONAI CAPACI I IFS

In 1980 l'NESCO published a directory of gov-
ernmental bodies and institutions dealing with
educational planning and administration around
the world. There were thirty-one countries in
the region which provided data on their national
capacities for training and research in educa-
tional planning, administration and manage-
ment. In that year, only three out of the thit ty-
one countries had a comprehensive pre- and in-
service training pi nw ant= as well as research
incorporating planning, administration and
management. However, there were more institu-
tions offering programmes in educational ad-
munsu anon than planning or management.
There were nearly twice as many Institutions of-
fering pie-service as in-service prograninws.
Based on the data and documents available on
the national capacities fot training and reseal ch
in educattonal planning, administration and
management in the countries of the region, Ch
napah (I 98X, p I 3) made the followmt . maim ob.
set ations
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Training 3nd research programmes for educa-
tional planning, administration and manage-
ment are 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 different 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-
tions meant to improve existing education sys-
tems hardly becomes a sub-ject or a common
platform of action for the recipients of both
programmes.

Reseal ch in educational 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 articles). As a result,
it has practically no effect on the changes and
innovations anticipated in education in the
region.

I he national structures for capacity-building
tends to separate training from research. As a
result, the complementary functions that are
required to ensure that research contributes to
policy-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-
ing 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
mut these challenges through various mod-
alities such as mobile training programmes.
This appioach should be directed to the needs
that can be tackled at national, regional and
subregional levels through ti aining trainers
and researchers in these fields.

_ .

TACKI.ING THE TRAINING NEEDS

of mu. 19805 AND ritE NEW CHALLENGES

OF TUE 19905
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In the 1980s, different modalities were used for
the training of educational planners, adminis-
trators and managers in the region. These mod-
alities arc a mix of International, regional and
subregional programmes and activities geared
towards the long-term objective of enhancing
and strengthening national capacities in educa-
tional planning, administration and manage-
ment in khe various countries of the region. At
the COFORPA meeting in 1984, it was found
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, trainers and
officials of ministries of education in educational
planning and administration; (b) middle-level
officials in educational management (inspectors,
principals of teacher-training colleges (TTCs),
head teachers, etc.); (c) middle-level officials in
Educational Planning and trainers in "1-TCs,
directed to statistics, school mapping and micro-
planning, school building and project manage-
ment and monitoring; and (d) financial manag-
ers at the institutional level.

Since 1984, most of the efforts of the
COFORPA project have been geared to 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 COFORPA Phase 11 consultation, different
modalities and activities were proposed to streng-
then the national capacities for educational plan-
ning, administration and management in the
region. The following needs were identified: (a)
90 trainers in educational planning able to pre-
pare, conduct and evaluate in-service training
programmes in educational planning, and espe-
cially, in the fields of educational statistics and
micro-piamung; (b) 180 'national nucleus train-
ing in educational administration able to prepare,
conduct and evaluate in-service training pro-
grammes in educational administration; and (c)
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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 dccided 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

UNESCO, through its regional office in Dakar
(BREDA) plays the most significant role in es-
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,
IEPA (Institute of Educational Planning and
Administration, University of Cape Coast/
Ghana for West Africa) or KESI (Kenya Educa-
tion Staff Institute). On the whole, structures, if
they exist at all, for promoting regional or sub-
regional co-operation in this arca (with the
exception of those established and maintained
through UNESCO) are limited in scope and
coverage.

Collaborative efforts at regional and subre-
gional levels in educational planning and admin-
istration, besides those from UN ESCO-13REDA,
are strengthened through the works of the IIEP
and through support from several regional bodies
and donor agencies (ECA, UND1', the World
Bank, SI DA, OPEC, etc.). Besides training in
educational planning and training of trainers in
educational administration and management, the
COEORPA project has been, and remains, the
most effective mechanism for establishing difkr-
ent types of networking activities in 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-
tion 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-
pals (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 COFORI'A, the
content of which indicates the challenges in this
field for the 1990s.

.4t 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, Lesotho, Liberia, Madagascar, Mauri-
tius, Nigeria, Uganda, and Somalia); (b) mobili-
ze resources from different funding agencies
(UND1', 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 thc various activities through meet-
ings, workshops and missions; (e) ensure the
documentation and dissemination of experi-
ences (COFORI'A-Liaison, BREDA-STAT,
etc.); (0 implement the programmes at regional,
subregional and national levels for training and
research in planning, administration and man-
agement (research 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 activities
through progress reports and final reports to the
Director of the Regional Office and to related
funding agencies.
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' At the subregwnal level

Co-ordination 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-
ture for co-ordinating training programmes in
the subregion (Nairobi, Dakar); (b) ensure the
participation of Member States in the subregion
(nine of twelve English-speaking countries, five
out of five for Portuguese-speaking countries,
and sixteen out of sixteen French-speaking
countries); (c) make optimal use of national
capacities for training at subregional, inter-coon-
trs , and national levels (eight trainers and nine

, 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 13REDA, and
others (consultants) and finalize them in the
form of handbooks; (e) ensure the creation of

; national 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 13REDA.

;It the national level

Cu-ordination and implementation of national
training programmes: (a) form national teams for
the execution of national training programmes;
(b) establish a permanent structure for in-service
training of national cadres; (c) ensure optimal
participation of national cadres in the pro-
w ammes; (d) develop teaching and training
manuals for such programmes; and (e) sub-mit
progress reports to the project co-ordinators at
subregional and regional levels.

UNESCO-IIEP programmes in educational
planning and administration in Africa are many
and should be continued in the 1990s. Increas-
ingls surmounting efforts ate needed to fill the
gap at the national/central and sub-national lev-
els (regional and district levels). A much greater
emphasis should be given to training of plan-
nmg, administrative and managerial personnel
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at regional, district and local levels. The prob-
lems of overall administration, co-ordination,
monitoring and development of educational ac-
tivities at the sub-national levels within the con-
text of national educational policies should be
the genera) focus for training (IIEP, 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, prioritics and plans.

Fundamental statistical skills and techniques
needed for the collection and analysis of data,
the description of local educational provision,
the assessment of needs and the making of
projections.

Ability to manage and control finances, to pre-
pare estimates 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 effi-
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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Educational 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
Valle (Colombia). Former Director of the Latin
American Educational Administration Programme
of that university. Served as expert and consultant
in a number of countries of Latin America and the
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rently co-ordinating the Evaluation and Restructur-
ing of Intermediate Education project in Ecuador
sponsortd by the Inter-Araerican Development Bank
and au, Ministry of Education and Culture of Ecua-
dor. Former Director of Cinterplan, Caracas, Vene-
zuela.

(conquest and colonization, independence and
the republican experience, and more recentl
urbanization and pseudo-modernization), it has
tended to superimpose social structures and val-
ues and to accumulate unsolved problems (Lata-
; ' 1990). Historically 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 elites.

Among the institutions imported from the
West, education is perhaps, one that has played a
decisive role, introducing a highly complex ele-
ment into the social fabric of the region. In
quantitative terms and in terms of diversifica-
tion, this phenomenon has become particularly
noticeable over the past four decades, coinciding
with the changes in the world situation that oc-
cuffed 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 a means of steering edu-
cational development, even before economic
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 experience 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 i.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 Latin
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 education (Cinterplan, 1988). Bearing
these considerations in mind, we may draw cer-
tain lessons from the past, identify certain trends
and seek to find our bearings and see 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 econom-
ic map of the world and to some extent initiated
a new era in world history. The resulting 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-

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 equally massive teacher train-
ing and recruitment schemes. Programmes de-
signed to change educational content and strate-
gies and the supply and use of teaching materials
were also introduced, but on a less systematic ba-
sis.

The state played a leading role in this process
of expansion and diversification of the educa-
tional supply, and planning became a means 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 univei II 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
officer (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 right, the social value of edu-
cation as a means of individual social advance-
ment, the political dimension of education as a
vector for the democratization of society, etc.)
and on new factors such as population growth,
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urbanization 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 qualifled personnel - at
different levels and in different branches in or-
der to meet the needs of the productive appara-
tus in various sectors and at different levels of
employment. Although this approach was adopt-
ed in response to the boom in the modern sector
of the economy and to the limited relevance of
traditional educational processes to the require-
ments of technical production work, mention
should also be made of the influence of interna-
tional trends resulting from the influx of econo-
mists into education and from initiatives in other
parts of the world, in particular the OECD's
Mediterranean Regional Project (Rogi, 1984).

Other approaches that had some influence
(albeit formal and theoretical rather than practi-
cal) not so much on policy-making as on the for-
mulation of certain educational projects were
based on the theories of human capital and of
cosqbenefit analysis.

This phase of expansion and credibility in
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
education by governments and political forces;
(b) the demand for qualified personnel by econo-
mies engaged in a process of industrialization;
(c) rapid urbanization; (d) international educa-
tional trends influencing the region; (c) the key
role of outside technical assistance from orga-
mrations such as UNESCO and the OAS and
later on from international financing hanks; and
(f) the training and appointment of planning spe-
cialists.

This major planning effort had certain con-
structive results or effects, which may be sum-

; marired as follows: (a) a more or less orderly ex-
pansion of the supply of educational facilities; (b)

j the gradual formation of national education sys-
terns; (c) reinforcement of the technical capacity

of the bodies responsible for running the educa- I

lion system; (d) 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,
etc.).

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 in

analytical studies) Some of the most frequently
mentioned inadequacies relate to the following
aspects:
The virtual predominance of emphasis on quan-

titative 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 in
the preparation of educational plans, with no
attempt to initiate and strengthen horizontal
and vertical planning processes. This phe-
nomenon has several connotations such as the
disproportionate weight attached to analytical
studies, assignment of major importance to
the plan document, neglect of the other stages
in the planning process and, in somc cases,
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 reflecting a diversity of social, econom-
ic and cultural situations.

I he limited ability of planning to bring about
change in the face of new needs and changing
circumstances in society. An example has
been the prevailing mismatch between the
products of formal education systems - on

14
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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
disproportionate quhntitative growth in terms of
the pedagogical and administrative even social

aspects of educational expansion (social and
regional imbalances in coverage, (Ieteriorating
quality and over-supply of qualified personnel).

External 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

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. Outside 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 stage 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 education, es-
pecially 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 demands 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 educat;onal planning more
complex: changes in educational scenarios and
actors, the impact of technological and scientific
development, changes in value systcms in socie-
ty and in the family, the influence of new social
forces and groups (mindrity ethnic groups), the
growing importance of groups and associations
in education, etc.

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-
ly 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 to
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 integra-
tion into planning processes.

The growing importance of information systems
as an aid to and input for decision.making.

Consideration of planning as a systematic, on-
going process.

Promotion of out-of-school education as a com-
ponent of integrated educational planning
(Arrien, 1988).

These and other new dimensions of educational
planning have developed unevenly in the coun-
tries of the region. Two clearly defined social
trends or models may be distinguished: one di-
rected towards the restructuring of education
systems and the other towards their moderniza-
tion, that is, towards making them more dynam-
ic, efficient and flexible.

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
processes 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 countries 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 fields of action. But in the
medium and long term, alongside its 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

r(
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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 sufficiently clarified in conceptual
terms; it has given rise to different kinds, of ex-
periments that have not been evaluved (for ex-
ample nuclearization in Peru and Colombia and
regionalization in Argentina, Chile and Costa
Rica).

In adLl Mon, 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 front lower to higher levels
as a result of the quantatitive 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 different 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-
cally and administratively, the availability of
qualified human resources, the degree of invol-
vement of regional and local authorities in the fi-
nancing of education, etc.).

There has recently been evidence of modern-

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 intioduction
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-
tion itself.

The growing involvement of the pi ivate sector
and of non-governmental organizations in
education, 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 prevailing con-
ditions with respect to administrative develop-
ment in the region (Sander, 1990).

Prospects and future scenarios
for educational planning and

administration

Assuming that planning and administration are
subsystems providing support fol 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.

If the future of Latin Amei it a in the short
and medium term is viewed in the light of an ex-
trapolation of the trends that have emerged in
the last decade, the resulting foiecast is one of
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pessimism rather than of uncertainty: economic
grou di failing behind population growth, low
savings and investment capacity, a continually
dec lining shale of international trade, an in-

. creasMg 'social debt', accumulated deep-seated
social imbalances that are tending to become
more severe, obvious technological backward-
ness, and so on. Given all these factors influen-
cing education and that education can help to
remedy, it has to be concluded with Latapi

. (1990) that

there is as set no socio-educational theory of uni-
s mai scope to explain the maio: problems now be-
setting educational development m Latin Ansel ican
counu tes or to offer guidance on ways of making
education as vitally 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
planning and administration from the standpoint
nit onls of the education sector but of the re-
gion's overall development, seeking both to rem-
eds the shortcomings that have undermined
them in the past and to tackle the new scenarios
emerging in a world whose power bases, ideolog-

structures and development paradigms are
changing (Costa-Filho, 1988). Some current
trends that are likely to persis: in the immediate
future would appear to point to the following
tac tors

A sit engmening of the neo-liberal economic
model based on free and highls competitive
mai kets. This model implies, inter alia, a re-
definition of the scope and role of the state,
dismantling of controlled and centralized
planning systems, competition in the supply
ol services in terms of effic iency and quality,
etc.

l'he speed of technological change and its im-
pact on economic processes, labour-market
demand and even individual and social beha-
viour patterns.

Hie fiend towards decentralization and social
participation as a result of which grassroov
bodies and organizations have a greater say in
decisions concerning them.

I .1'he 'globalization' of the main educational

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 cultural 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 to maintaining
balance between the different sectors of socie-
ty.

Protection of the environment and its resources
from the increasing depredation and pollution
associated with industrialization.

The formation of new economic blocs and geo-
economic associations that transcending na-
tional barriers, geographical frontiers, 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 priorities are ordered in the 1990s. As
noted by liallak (1990), the following may be
viewed as criteria to be applied in assigning re-
sources for education and training:

(i) correcting imbalances, (ii) reaching the target of
universal literacy, (iii) reducing inequalities of ac-
cess to education, (iv) expanding the coverage, (v)
improving the quality, and (vi) increasing efficien-
cy in the use of resources.

In the 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 educational scenarios, new ac-
tors in education and the increasing pace of
social change.

Predominantly future-oriented planning, espe-
cially through the use of simulated models for
scenario-building, exploration of anticipated
or unexpected changes, gauging of eliects and
influences of endogenous or exogenous fac-
tors, etc.

Ihe introduction of new technologies into
planning and decision-making processes, es-
pecially increasingly elaborate information
systems.

P;
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Strong emphasis on a management approach to
educational services, using criteria such as ef-
ficiency, relevance, quality and appropriate-
ness.

Enhancement of administration and planning at
the grass roots (local and institutional) level
with a view to increasing the social participa-
tion of communities, the relevance and appro-
priateness of educational services, the feasi-
bility 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 hi the last few decades, the social sciences have made an

important contribution to the study and analysis of educa-
tion in relation to development, both within particulai
countries and in a regional context. Perhaps the most um
portant and comprehensive corm Minion has been made
under thc Education and Development in I anti America
Protect co-ordinated by German W Rama, a sommaiy le
port OD which was published in two volumes M Editorial
Kapelur, Buenos Aires, in 1987.

2. Some milestones in this pioneering process were
The Second Inter-Ametican Sleeting ol Minisiets of Edu-
cation held in Lima in 1956, which tor le lirst time recog-
wed the role that could be played bs planning in educa-
tional development.
The Inter-American Seminar on Overall Planning tor Edu-
cation held in Washington in 195g under the auspices of
the OAS and UNESCO, which addressed, in particular, the
institutional, methodological, technical and financial as-
pects of educational planning.
Ile meeting of Ministers ot Education or 1 atm America

and the Caribbean convened SC() and the OAS in
Santiago de Chile in 1962 to propose a Regional 1:ducation.
al Development Programme with a view to taking action on
the educational proposals of the Alliance lor Piogress
Ile International Seminar on 'Problems and Strategies ol
Educational Plamung in I .atin Amer ic a' cuganued by the

3.

4

S.

newly established International IlisMule fol Educational
Planning (II EI', Pans, 1964) to review experience in the re .
gion and explore new ways forward.
In this connecuon, one of the most important events was
the Technical Meeting of Duectors of Educational Plan-
ning held in Buenos An es in 1986 to analyse 'the state of
educational planning and new challenges'. Among more
specific analytical studies, mention should be made of: A.
Moneada, The Crisis in Educational Planning in Latin

mencw, Madrid, Cmterplan/Editorial TeCflos, 1982.
An in .depth analysis of the recent situation of and trends in
economic planning in Latin America was carried out by the
International Colloquium OD New Directions for Devel-
opment Planning in Marker Economies, organized by
ECLA, ILVES and UND1' Its most important conclusions
weie published in CEPA!. Review (Santiago de Chile), No.
31,1987
The recent International Congress on Planning and Man-
agement of Educational Development held in Mexico Coy
(26-30 March 1990) under the auspices of UNESCO and
the Mexican Secretariat of Education, set out some courses
of action for educational planning in the y eat s ahead.
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Review and prospects
of educational 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-
tries' development problems and secondly on
documentation available in UNESCO and the
International Institute for Educational Planning.

Antoine M. Gennaoui (Syrian Arab Republic).
Ph.D in economics. Has worked in the Syrian Min-
istries of Industry and Planning afterwards teaching
economics in several Algerian universities. Consult-
ant and researcher in economy of education, he ful-
filled various missions in Arab States on behalf of
UNEDBAS, UNESCO, the Mgr& Bank and FAO.
Author of several articles and reports on educational
planning, population education and the economy of
devolopment.

Methodological approach

The Arab States have a common historical back-
ground and form a relatively homogeneous area
in their civilization and culture 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. Wc opted for the following four: (a) a spa-
tial criterion, (geographical contiguity); (h) so-
cio-cultural similarities (life-style, prevailing
type of social organization; historical openness to
modernizing influences); f,c) standard ol living
(in terms of per capita income); (d) pattern of
education system, in other words the level of de-
velopment of the education system itself and the

r,oirv,, Vol \ NI, No I, I991
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original model 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 seemed more logical to us than
to put the Libyan Arab Jamahariya with Egypt
and the Sudan, for example, in a group apart.
Here we sec socio-cultural homogeneity, geo-
graphical contiguity, a strong 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 Lebanon. 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 `subregionar socio-cultural
homogeneity (in ways of thought and value sys-
tems and, although there are considerable dis-
parities in their living standards essentially due
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 1: THE (WTI S IA rEs

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-

c j

cultural homogeneity, is obvious. Their living
standards, too, are comparable and, although at
differing stages of development, their education
systcms 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 TIIE HORN OF AFRICA PLUS
MAURITANIA

This fourth subregion comprises the two Ye-
mens,' Sudan, Somalia, Djibouti and Maurita-
nia. Five of these countries arc grouped around
the Red Sea and the Indian Ocean. Similarities
in life-style and standard of living are particular-
ly marked and their education systems are at the
same level of development and face the same
problems. The present state of thcir education
systems, their economic vulnerability and the
similarity of their present economic 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, educational pol-
icies in the various subregions have been main-
tained; reaffirmed and pursued. According to a
recent UNEDBAS surveys positive development
in education during the last decade were as fol-
lows:
Progress was made in the demociatization of

education.
The ties between educational and socio-eco-

nomic development Wert strengthened, em-
phasis being placed on linking education and
the working world.
he educational content broadened to include
issues involving cultural and national identity,
and moral instruction.

'he teaching of science and technology was pro-
moted.
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Number of students in thc Arab States by educational level

Level 1980 1987 On

Amage annual growth

1980-87 1970- 80

Primat) 20 604 67.0 27 281 63.6 4.1 5.1

Secondar 8 692 28 0 13448 31.4 6.4 9.4

Ifighei 1 468 5.0 2 159 5.0 5 7 12.5

30 764 100.0 42 888 100.0 4.9 6.4

Schools became open to their environment and
community.

Programmes to eliminate illiteracy and to pro-
mote adult and non-formal education were in-
tensified.

Planning was promoted at provincial and local
level.

'rhe main indicators point to some significant
advances as Tables 1-6 show (taken from UN-
ESCO, Statistical 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) arc fol-
lowing the same direction but are some way be-
hind, except for Jordan, which has already made
this reform and Egypt where it was brought in in
1988 and where the primary-education level had
previously been shortened from six to five years.

In the Syrian Arab Republic and Iraq the re-
form is still at the project stage. In these coun-
tries priority is given to the universalization of
primary and the diversification of secondary edu-
cation as is the case in Egypt and Jordan.

The countries in Group 3 (the Gulf states) fo-
cused more on reinforcing educational structur-
es (Kuwait, United Arab Emirates), extending
primary education (Saudi Arabia and Oman), na-
tionalizing the stalling of education and improv-
ing the quality of teaching.

The Group 4 countries, given the unfavour-
able context, were primarily concerned with
maintaining 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 primary 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 field are also ex-
posed to this kind of difficulty. Given the relative
inadequacy of their resources, the extent to
which Morocco, Egypt and the Syrian Arab Re-
public arc 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

TABLE 2. Gross and net enrolment rates by
educational level in the Arab States

Gross rates \ et 14Ifi

14140 I AO

Primary 79.9 83 1 681 714
Secondaiii 38 0 49.3
Higher 9.5 11 3 42 9 50.8
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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
easy to identify and their solution is essentially a
matter of finance, for example, the reform of vo-
cational training in Tunisia Jr 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 mere radical reforms such as the adop-
tion of basic education, the restructuring of tech-
nical education and vocational training, the
dccompartmentation and diversification of types
of secondary education and the policy of broad-
ening higher education, greater exposure to the
private scctor, etc.

As a guide to the general level let us take 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
I, 2 and 3 (except Oman). In the first two groups
the number of students per teacher ranges from
25 to 30 and is thcrefore close to the average for

TAM i 3. Secondary educ ation In the Ardh States,
percentage bleakdown by t,pe
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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 ratio over 30 whereas Somalia was
the only country in Group 4 to have a ratio below
30. Powever, the situation may have got far
worse since that time.

.1-ARI.F 4. Estimated public educational expenditure
in the Arab States

Yell Pen napita IS1 lodes

1975 5 9 61
1980 4 4 112 100
1987 6.6 134 148

The profile of educational
management

TI1E 01(VELOPMEN r AND GROW111

01' FDUCI1/4.1 1ONAI. MANAGFMF.N1

Modern public management is a recent devel-
opment in all the Arab countries except for
Egypt and often dates from the colonial period.
Administrative structutes were patterned on an
authoritarian and centralized model and their
hallmark was the efficiency with which they op-
erated. Indeed they were invested with modern
governmental functions.
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Colonial administrations, however, did not
expand sufficiently 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 it:entuy (particularly in
the Maghreb countries). "I 1.v, development of
public management was therefore one of the ma-
jor problems that the independent Arab coun-
trics had to grapple with.

On independence it was thus necessary to re-
lease the forces of develOpment and to organize
the transfer of responsibility for administration
the sovereign state. That administration needed
a project and a mission. Its project was the exten-
sion of is field of authority to the under-adminis-
teied national territory and its mission was to ex-

, pand thc public sector.
Education was one of the areas that received

priorit. Urgent problems of access to education
and the provision of staff and premises became
imperative in the face of the strong demand,
heightened by ambitious industrialization and

; economic and social development plans.
llowever, expansion of the education sector

bets% een 1950 and 1980 progressed at different
rates in the subregions. The Near Eastern coun-
tries sk ere the first to 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
time but with less ample resources.

The expansion was both cause and effect of
the qualitative change in tile conception and im-

significant point here is that the change repre-
sented the transition from elitist to popular edu-
cation with development as its objective.

Expansion projects introduced by education
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.

PRESFN1 EDUCKIIONAI. STRUC. 1 ("RFS
-

Formal education

Most Arab countries set about reorganizing then
education systems in the 1960s and 1970s. They
often adopted the 6-3-3 division except for Le-
banon and Morocco which chose 5-4-3. Some
reorganiz.ation has been taking place since the
early 1980s, each system seeking its own internal
equilibrium consistent with its past and specific
demographic and cultural identity.

Current concerns in most Arab countries fo-
cus on a twofold objective: the uriversalintIon
of primary education and access for primary-
school leavers to the various types of secondary
education.

As regards compulsory education, most Arab
countries have tended to establish this by legisla-

plementation of educational policy. The most tion, the period being six to seven years in some
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(Iraq, Sudan, United Arab Emirates; Mauritania
and the Syrian Arab Republic and ninc 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 dk...ze so for
a variety of reasons specific to the countries con-
cerncd.

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 towzrds 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 point 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 aspects
thus seemed to be the answer to the problem of
findin work for young people leaving school at
the end of the primary level. Countries that have
put this principle into effect (Algeria, l.ibyan
Arab Jamahariya, Jordan, Somalia, Morocco,
Democratic Yemen, Kuwait and Tunisia) be-
lieve that it provides a solid basis of knowledge

for all students prior to reaching working age
(IS).

Varyingly systematic attempts at reforming
education content have been made in some
countries, for example the introduction of pop-
ulation regiects in secondary education in Tu-
nisia, Sudan, Egypt, Yemen Arab Republic and
Morocco or the teaching of environmental,
health and nutrition regiects 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 yet 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 its traditional and
functional forms and a very wide range of pro-
jects like the integrated rural development pro.
grammes in the Yemen Arab Republic, family
planning in Sudan, community development,
youth activities, social service, etc. There is also
vocational training (or dome-Aie science in some
countries) including the basic education of the
rural population. The target population is the
over-fifteens living .n both urban and rural areas.

The meaning of 'adult' in this context is very
flexible. In actual fact adult programmes often
admit children over 9 if they are no longer at-
tending school. The remarkable thing here is
the variety of the bodies involved. They may be
classed under three main headings: (a) profes-

TABLE 6. Total enrolment, fen,ale enrolment and teaching staff trN educational le%el

I esti
1-0131 enrolments

1980 198

,

Primar) 124 164

Secondan 1 s2 216
Higher 161 240

01,51 132 1144

1 c J

1 out Instate 1,11,1i1111,11, 11..

1980 19s7 1980 19S"

144 1S4 I 1 149

168 281 164 298

176 297 I -0 2'9

143 210 14s 2 Ats
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sional institutions like the unions (tor training
todustriai and agricultural workers and govern-
ment service staff, and training in activities for
women, and crafts and household activities); (b)
cultural institutions; and tc) socio-cultural and
sports institutions.

Fhere were some 6,000 such institutions in
1984, about two-thirds of them governmental.
one-fifth private and the remainder mixed pub-
lic/pi Rate. Three-fifths of them were education-
al, one-fifth socational and the remainder cultur-
al and social.

Idle main value of these bodies is that they
torm a platform for launching into other types of
non-formal education, such as adult education,
ultural guidance, vocational training and fur-

ther education.
Nondormal socational training is still mar-

ginal, ineffective and dominated by the formal
education establishments whereas its original
put pose was, precisely, to fill the gaps left by for-
mal education in terms of its response to the re-
quit entems of the working world.

Fin ther or continuous training was originally
focused on primacy and secondars teacher train-
ing. The idea of vocational training as under-
stood in the des eloped countries is new to the
Ai ab countries Its first beginnings to hack to tne
1970s and it is Only recently that any kind of phi-
I osuph ii tin, area has begun to become clear in
on tam counti ies (Morocco. Egs pt. Algeria, the
Ss man Arab Republic and Saudi Arabia). In spite

es el vthing; in general; resources and numbers
ins ols ed in the non-formal sector are vet v sien-
del

NES( :()'s most lecent estimates (1990) for illit-
etac v ne daunting, varying ft oiri 20 per cent of
the rivet -fifteens in Lebanon and Jordan to 76
pci , clii in Somalia, 73 pet cent in Sudan and 66

vitt mu 11aurnama aod the Yemen At ab Re-
pHi tfic as clage being 49 pet cent

Plow( non% fot the number of illiterates for e-
we an increase from 61 million in 1990 to 72 mil-
lion in the year 2000. Although in percentage
ct ms the tate will account tot most ot this fig-

ure. Two-thirds of illiterates arc concentrated in '

Egypt, Sudan, Morocco and Algeria. The follow-
ing comments may be made about the different
subregions over the recent period.

For the Maghreb countries the illiteracy rate
is similar in the 1.ibyan Arab Jamahariya and
Tunisia. Algeria has a midway position (42 per
cent) whereas Morocco is lagging behind in this
field (50 per cent).

Progress has been made in practically all the
Near Eastern countries, certainly in Egypt's case
but above all in Iraq, the Syrian Arab Republic
and Jordan. Lebanon and Jordan are clearly bet-
ter than the average for the group whereas the
rate of improvement in Egypt seems to be slow-
ing down.

The Gulf states have a similar average (be- .

tween 22 per cent for Bahrain and 37 per cent
for Saudi Arabia). The illiteracy situation seems
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 he suggest-
ed by the unchanging illiteracy rate among
women.

The figures for the countries in Group 4 are
critical. A national campaign for the eradication
of illiteracy has been launched in the Yemen
Arab Republic but results do not come up to ex-
pectations. The situation in Maurttania %could
appear to be improving slightly 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.

l.astly, even if we assume that there is effec-
tive regional co-operation, that the political will
to tackle thc problem cxists and that the pi ob-
lents of financing and mobilizing human and
phssical resources are resolved (which is not the
case at the moment). putting into effect a plan to
eradicate illitetacy ss tll have to cope ss ith the
maim pi oblem of the availability of reliable data .

fru operational purposes (analysis, diagnosis and
the organization and implementation of plans of
action).



174 Antoine M. Gennaout

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 Aral; 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.

Generally 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 are
taking shape, a third 'regional' level is arising. In
this case the region anticipates, so to speak, a fu-
ture economic unit. This applies in the case of
Morocco, Tunisia, Algeria and perhaps Jordan
as well.

But most countries operate on the central/
provincial model, tempered by a blend of de-
concentration and decentralization. Administra-
tive reform is primarily designed to moderate the
excesses of centralization b!, lightening the bur-
den on the central administration and delegating
powers to the local offices. This is the case in
Saudi Arabia, Iraq, the Syrian Arab Republic,
Sudan, Egypt, Algeria and Morocco.

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-
plication, however is still in the early stages and
has yet to be consolidated in practice.

Also, the territorial structures still have to 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 financial basis for a region or province is
a hindrance to 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 to
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
them, still less belong to them. It is difficult to
see how, in that case a regional counterweight to
the central authority could develop and operate
in the short term.

Greater exposure to the private sector

The relatively minor importance of the private
sector in the education systems of the Atab
countries, except for the Libyan Arab Jamahari-
ya, is as much due to 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
standatdize and nationalize ptivate tducation
(Svi tan Ar ab Republic, Moiocco, Tunisia,
Egypt, Iraq, etc.). This situation has changed
slightly. at least in certain cmintries where the
pi ivatc sector has been called upon to play a
greater part. This has taken the form ot
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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 to have codes of law for pri-
vate investment in education is enlightening
(Egypt and Jordan). In a general way, the offi-
cials responsible for public administration arc
beginning to recognize the limits to wt ich pub-
lic education may be expanded and are .herefore
gradually conceding a greater role for e.ie private
sector at all levels.

While it is true that the share of the private
sector in primary education is still rr arginal, it is
predominant practically everywh..re in pre-
school education in its religious (Koranic) or
modern form. It is significant at the upper-sec-
ondary level in countries where comr,ulsory edu-
cation is confined to the primary le .el. It is cer-
tainly not insignificant at the secondary level and
could soon make its appearance in higher educa-

ADMINISTRATION, REFORMS AND TRAINING

The management of education operates in a
general adrniniArative context and its reform
therefore partly depends on that of the system as
a whole, which is both an active agent and some-
thing to be striven for, mastery of which secures
power over the socio-economic and cultural life
of the country. Any reform of the administration
therefore presupposes a measure of political will.

Unfortunately the context of political and ec-
onomic instability has not been conducive in
most countries to large-scale administrative re-
form. The first priority was to manage what ex-
isted, which seems to suggest that administrative
reform was not a priority. Even so, the back-
ground of crisis prompted and developed varying
reactions. In spite of this lack of clarity, it is pos-
sible to identify a number of attitudes sarying

tion, with period and country:
Apart from Lebanon, an extreme case with a The maintenance of the status quo, that is, hes-

majority private sector, the countries most corn- itation or refusal to take decisions, generally
mitted to this approach seem to be Morocco, jor- implying no change in educational structures
dan, the Gulf states and Egypt. Conversely, Iraq, and policies.

I the Syrian Arab Republic and perhaps Algeria Crisis management, that is, budget cuts (no
appear. al the moment, to be offering the most more recruitment or employment of gradu-
resistance. The fee-paying private sector ac- ales), cuts in investment, rationalization and
counts for about 2 per cent of enrolment. Its revision of the operation of the education sys-
sponsors are private individuals and popular or- tem where this has a direct financial impact.
ganizations. Its licensing, operation and cunic- Review of parts of the system structures if this
ula are strictly monitored. brings indirect operational or investment

In conclusion, even if primary education still economies (changing the number of years of
remains :he prerogative or even monopoly of the compulsory education, reducing the number
central governments, the latter have every in- of repeaters, encouraging the private sector or
tention of authorizing the private sector - or recourse to outside assistance) or improves ad-
even encouraging it through tax or other finan- ministrative methods (computerized manage-
cial incentives to play its part in achieving na- ment, data systems).

tional obiectIves while still exercising their con- Oversimplifying, it may be said that although
trol oer the content of education, financial 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 functioning of
of teaching, their education systems, the external context

tended to favour a certain structural inertia ex-
cept perhaps in Saudi Arabia whet e the s stem
continued to expand. The Maghreb states were

, also able to introduce certain reforms (basic edu-
: cation, decentralization) in spite f the cnsis.

They now need to be consolidated. In-depth

.:h..)
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structural reforms have been more difficult to
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. For exam-
ple, argument and discussion have continued
practically everywhere to be in terms of hierar-
chy and functions rather than activity and re-
sponsibility.

Above all, the characteristic feature of educa-
tion authorities has continued to be their bu-
reaucracy and excessive formalism, whose rigid
procedures paralyse initiative and obstruct ac-
tion.

Low rates of pay for administrative officials in
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.

Administrative formalism is further amplified
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

DEVELOPMEN I* AND GROWTH

OF PLANNING ST RLCTURES

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 deselopment, too,
varied from country to country. Generally speak-
ing, the Near Eastern and Maghreb countties
went in for planning at an earlier date and to a

ider extent. The first planning units there
came into being because of thc coexistence of a
number of favourable circumstances: the vigor-
ous growth of the education sector, the political

1 S

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-
otnists.

In the Gulf countries, planning was intro-
duced only later and its structures developed at
the same time as the education system itself.
Lastly, in the Group 4 countries, educational
planning made a timid emry 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 arc attached to the
ministry for national education. In the first, the
planning units are directly responsible to the
minister (Saudi Arabia and Iraq) and in the sec-
ond 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'
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
case, the planning function would be seen as a
policy-making aid.

The second model is more traditional aril
may mean that the department is already well in-
tegrated in the regular day-to-day work and has

, carved out its role and place in the system.
The planning department's internal structur-

es arc most usually in the form of a ministerial
directorate with its own statistics, research and
sometimes enforcement sections. The planning
function ma) also be performed by a directorate
responsible for technical affairs (Yemen Arab
Republic), financial and administrative affairs
(Kuwait, I nked Arab Emirates) or international
relations (Sudan). The differences in the rights
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and duties of specific planning departments are
not always meaningful, being more the expres-
sion of short-lived changes and/or the interplay
of influence and puss er between government of-
ficials than of a given orgamtational doctrine.

The co-ordination planning activities

i n spite of the differing 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 co-ordination of their
work.

'rile planning directorate in Morocco co-ordi-
nates the planning activities or 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 types and
levels of education and teacher training.

Besides its role of direction and co-ordination,
the planning department in Kuwait seems to
be particularly invols ed in relations with the
consultative bodies of the education and plan-
ning ministries

In Sudan, on the other hand, the only planning
in existence at the moment is for higher edu-
cation.

In all countries there are other institutions out-
side the education ministry and various advisory
bodies involved to vary mg degrees in the plan-
ning and management of education.

The logical sequence of
the process and its different stages

In all the Arab Lount et the planning process
seems to take the following logical sequence.
The startline is an analysis of the situation of

' education in the base s ear fot the new plan. I le-

mographic and statistical data are then consid-
ered and enrolment projections made by age
group and/or region. Then comes the compari-
son with socio-economic data so that all the sec-
coral 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 needs still seems to be a difficult
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, enabling targets and projections to
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 various 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 co-oper-
ation between a number of inter- and inn-a-min-
isterial bodies in the administration.

Implementation differs from country to coun-
try. Some, such as Saudi Arabia and Kuwait,
have separate units to monitor implementation
whereas others, like Algeria, the Ss rian Arab Re-
public, Egypt and Iraq, make thc executive de-
partments responsible. The strictness of this en-
forcement activity may indicate how mandatory
the plan is.

Assessment is generally left until the plan has
. oeen implemented. It is used as a basis for the

drafting of the next plan and covers both quanti-
tative and qualitative aspects to varying degrees.
The extent to which tesources and objectives
have been matched is also brought out.

It would not, however, seem that assessment is
a systematic or sulfa iently thotough operation
On the contrary, the requests for evaluation made
to the international agencies by the Arab coon-

' tries suggest that it is not per foimed in a salts-
' factory manner. In pray rice, too, countries differ

U
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in the depth to which they take the different edu-
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 intervc ning analytical stages are
regarded as less important, so that the decision-
making function does not appear to 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 to 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 effects are generally taken into account.
Cost-benefit analysi: 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 to
rationalize educational investment and expendi -
ture fails to have any effect because of the in-
comprehension between educationists and plan-
ners due to the almost invariable prevalence of
the attitude that edu:ation must not be influen-
ced by economic considerations.

The most widespi cad techniques arc those of
quantitative projection. Past trends arc extrapo-
lated with certain adjustments or modifications.
Countries where planning is now part of the cul-
ture (e.g. Egypt and Morocco) somet:mes, and to
a limited extent, use sophisticated statistit al
techniques and simulation models.

To our knowledge, no specific sectoral model
exists for educational development in the Arab
countries. EIPDAS is apparently looking for a
flexible educational model that could be applied

to the countries in the region. Lastly, use of
long-range forecasting is very limited.

Old planning problems
and new responsibilities

By intensifying the factors of instability, the eco-
nomic crisis is changing the basic data. Planning
has to prucluce better 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 then resource en-
dowment.

But better management requires better train-
ing and a b,..tter information system. So govern-
ment se, dices need qualified and properly
trained managers. These new constraints impose
new recpirements for the training of senior edu-
cational olanning staff in management, evalua-
tion, budget control, etc. Administration also
need data designed and organized in relation to
the evaluation, efficiency and output 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 to the functions re-
quired for the systematic control of the efficiency
with which educational factors of production are
used. Hence the ncd 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-term man-
agement functions and to train administrators in
their use.

To sum up, tlierefare, the need for autonomy
as well as the need for consultation and agree-
ment are the new factors that planning hm to ad-
just and respond to in the Arab world. Unfortu-
nately, attitudes and thinking on this subject in
the Arab countties seem to us to fall short of as-

; pirations.
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The training of officials responsible
for planning and administration

UNI)FRES TIMA TED TRAINING REQUIREMENTS

It is clear from the USIEDBAS survey that the
number of senior staff with planning responsib-
ilities is very low, that most staff have no initial
qualifications and that the number of specialists
with degrees in educational planning is very
small. Fills loss percentage of qualified and spe-
cialized staff (about 25 per cent) is probably offset
by the use of technical assistance where possible
or by the further training of officials. In the
main, initial training is given by the universities,
while further naining is provided in the minis-
tries or in public management institutions.

The above information about the training of
planning staff in fact covers only' a certain pro-
portion of the staff engaged in planning activ-
ities. lo 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 also be
made of the planning units for specialized edu-
cation which are often the tesponsibility of tech-

, nical ministries (industry, agriculture, public
; works, health, defence) which manage certain

institutes or training centres. The population of
planning staff thus far exceeds the few hundred
officials covered by the survey.

It needs to be pointed out that the Arab edu-
cation ssstems' potential for e::pansion is by no
means exhausted. Six or seven oc these countries
non }me universal primary education, but for
most of them this goal is a long way off. The
scope for expansion is still considerable in

Egypt, Saudi Arabia, Oman, hie two Yemens,
Sudan, Somalia and Mauritania. Potential exists
in general and also technical secondary educa-
tion I astls, impt oved quality would not neces-
saidy mean an inci ease in administiative and
teaching staff. What is more, if the Regional Pu o-

gi for the Universalization of Primary
Education and the Eradication of Illitetacy (also
ailed he Maim Proiect), launched by tlS

CO in 1989, is applied it will necessarily bring an
increase in planning and management work,
particularly in the non-formal sector, and will
therefore create more demand for planners 2nd
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 administration and
planning sector.

INSUFFICIENT REGIONAL I RAINING CAPACITY

Turning now to the supply side of the training of
planners and administrators at the regional level
it can be seen that the training structures arc ot
several kinds:
The education system's secondary 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 staff is predominant in the sear East-
ern and Gulf states.

Administrative training institutes and organiza-
tions for public service staff are of recent ori-
gin (Jordan, Morocco, Saudi Arabia, Iraq and
Algeria). They provide both initial and further
training.

Planning institutes generally offer both annual
programmes and further training cow ses tnr
ollicials already in jobs. Their sphere is eco-
nomic and social planning as a whole, educa-
tional planning being just one option. Only
minor importance is theiefore attached to this
subject.

The education, higher education and planning
ministries all provide further training for cdtt-

; cation administrators (the I 7nited Arab
ates, Bahrain, the Syi ian Arab Republic, Qatal
and Kuwait) and planners (Sudan, the United
Arab Emirates, Jordan, the Syrian Ar ab Re
public, Iraq, Qatar and Kuwait). It is nue that,

1 (-
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up to now these institutions have met part of
the training needs for planners in the educa-
tion ministfies of the countries concerned but
the number of education planners and admin-
istrators that they have trained is very small.
This insufficient coverage of iequirements
suggests that some of the training demand is
met outside the country. The shortage of qual-
ified senior staff would appear to be a major
cause of the Arab countries' weakness in the
educational planning field.

The prospects for regional
co-operation in educational
management and planning

THE AC FRI HES OF UNFSCO KFGIONAI
St RUCTURES

When EIPDAS was set up by UNESCO in 1979
it was part of an ambitious scheme, one object of
which was to modernize the administration of
education and to develop a regional network for
the exchange of experience in the field of educa-
tion and training.

gional level, starting up the network, launching
case-studies, organizing national and regional
workshops) arc more in the way of preliminaries.
lf it is to get beyond the stage of good intentions,
this structure will have to be given the resources
it needs for its activity to meet requirements in
terms of the spread and promotion of innovation.

In addition its activities will need to be more
closely harmonized with those of UN EDBAS so
that complememarity between UNESCO agen-
cies is effective and operational.

. _

ritE EMF.14GIINCF 01 SUItHRIIONAI.
ORGANIZMIONS

Al .ECSO and ABEGS (the Arab Bureau of Edu-
cation for the Gulf states) subregional Mlice of
the Gulf Co-operation Council - were both set
up in the 1970s. The Islamic Educational, Scien-
tific and Cultural Organization came into being
in the 1980s. In 1987, the Maghreb countries
(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-

From the outset, LIMAS set itself the task of search, etc.), facilitated by the similarities in
being the link between Arab national and sub- their education systems. The Conference of
regional educational establishments, spurring Heads of State of the countries of the greater
countries to set up their own co-ordination cen- Maghreb (including the Libyan Arab Iamahari-
tres so as to form a regional network for the ex- ya and Mauritania) in 1988 also proclaimed this
change of information, and itself joining a world policy of subregional co-operation. In 1988 too,
exchange network, thus forging the remaining the countries in the Arab Council of Co-oper-
link in the national- regional international ation (Egypt, Iraq, Jordan, and the Yemen Arab
chain. Republic also announced their intention to co-

But the task of running and supervising na- operate in the field of education.
tional and regional institutions is clearly imps- Ehese specialized institutions are alream-B, or
sible given the kind of human and material re- may become, active participants in co-operation
sources currently assigned to it. Scrutiny of the and the promotion of educational projects. In
proposed E1PDAS plan of action for the period this way, new resources can be mobilized for spe-
1989 -92, particularly in the administration and ( tic education pr olects in the cotton ies of the e-
planning area, reveals the gap theme is between guar
its ambitions and the resources available to
achieve them.

In fact, for the most par I,. El PI )AS activities
I (signing up t orrespondents at national and ie

1 c
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HIE MAJOR PROJECT AND REGIONAL
CO -OPERA ION

. _

UNESCO and ALECSO 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 regional level when the Exceptional
ALECSO Congress (Khartoum 1978) adopted
the report entitled 'Fowards a Strategy of Reno-
vation in Education Within the Context of the
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.
The first has to do with the links of co-operation
and co-ordination betwelii ALECSO and UN-
ESCO regional projects in the sante area and

, with the same object. UNEDBAS and ALECSO
regional conferences and meetings held during
the last ten years have been consistently con-
cerned with the problems of primary education
and have been consistently concerned with the
problems in this area, first by ALECSO and later
by UNESCO.

Ihe appt oach to the problem has also
changed with time moving from a strategy based
on pit mary education to one embracing non-for-
mid education. More recently (in 1987) the prob-
lem has lwen viewed front the angle of global
ano co-ordinated strategies. Differing target
dates have also been propose': first 1990, then
1995 (bs L( SO) and finally the vein 2000 in
the Major Project.

These die indeed uncial projects for the Arab
world [WI what, it may be asked, justifies the op-
timism of then authors?' Idle results of the sur-
vey esented at the ALECSO Congress in Alex-
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andria in 1984 showed how great the gap is
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 is
that there are too 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 dangei of
duplication, rivalry and even divergence, all im-
plying additional costs impairing the efficiency
and credibility of the various regional bodies. i

This has to be faced and it would therefore be
useful, before anything is done, to make sure of
the commitment of the various national author-
ities in the light of their capacities and their real
resources. This is vital to the success of the Ma-
jor Project. Given the fact that this concerns a
population that is similai in its socio-econonlic
and cultural characteristics, effort should per-
haps be concentrated on defining the objectives
of the national plans (which would take account
of concrete implications at the national level I'm
the year 2000) and then on looking for various
forms of subregional co-operation in 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 internal
coherence between the scale of this project, ex-
pressed in terms of quantitative and qualitative
targets, and the subsequent proposals for the
training of the implementing personnel (design-
ers, planners and mangers) and anyone else con-
cei ned.

At the administrative level, an intensive elfin t
will be requited to activate and mobilize the in-
stitutions and organizations of every country
(technical ministries, the public sector, trade
unions and employeis' oiganizattons, and socio-
cultural bodies, en.) It will also lw necessm to
institutionalize pal ticipat ion and decon«mti a-
non in order to involve local participants in the
project. Considerable management capacities
will also he called fm in evel y country far in ex-
cess of the Arab States' present potential tu the
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way of managers, regional and national planne rs,
administrators, heads of establishment, counsel-
lors and other specialists - as will a very serious
planning exercise.

Prospects for the future

Questions concerning the future of educational
planning arc 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 a re-
ply might be based.

_

ASSUMP HUNS

Oil and gas currently form the main wealth of
the Arab countries. During the present.decade,
oil prices may be expected to fluctuate 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 East 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-
tries, the A..ab economies will avoid marginal-
ization and participate, some more some less
actively, in the increase in growth generated by
the imminence of 1993 and the Single European
Market and the general trend already evident to-
wards closer relations with Eastern Europe, pos-
sibly to the detriment of some pat ts of the Vhird
World such as sub-Sahat an MIR a. Thus the tate
of economic gi owth and gi owth iii the i e-

sources assigned to social expendum e mc I tid ng
education - could well masti ip that of the
growth in population.

I X I RI MI NCI NARIOs

Against this ba, kgiound, what are the prospects
for education policies and systems? There are
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
Proiect would be the theatre of regional co-oper-
ation embracing the many countries that are still
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
conditions applying to the creation and spread of
innovation would be drastically but positively
changed by the environment of co-operation. Il-
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 training, expand science teaching at sec-

, ondary and higher levels and develop research in
the universities. Co-operation in other fields (re-
search, curricula, etc.) would also be easier to
promote in such cilcumstances. It would mean
that the rich countries would have to 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 staff.

The scenario representing the other extreme
would be the continuation of past trends: cling-
ing to a narrow nationalism with more concern
for rhetoric titan action. In fact, this scenario
would be a flight front reality gis en the cultural
and human interdependence of the Arab coun-
tries. It would mean weak legional co-ordination
and co-operation, unequal development of edu-
cation between and within subregions, consid-
erable illiteracy even at the dawn of the third
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millennium, continuing obstacles to universal
education, bottlenecks in technical education
and vocational training in many countries and a
deterioration in higher education.

Other scenarios betwcen these two extremes
are obviously possible, even probable, and could
opet ate ot alternate depending on the situation.
The possibilities thus range from the wholly un-
changed continuation of past trends to overcom-
ing the inertia of the present and a new drive to-
wards an ideal situation or some combination of
the two. They clearly take no account of the
storm-clouds menacing the peace and of
the Middle East: a highly pessimistic scenario al-
lowing for the possibility of war would imply the
reversal of the considerable progress that has al-
ready been made and jeopardize, perhaps for a
Vetc long time, the prospects for progress in edu-
cation in the Gulf and Near Eastern states.

CON ITAIPOHARy ARAB PERCEMIONS
EDUCATIONAL PLANNING

What would become of Arab educational plan-
rung in all this? What new role would it be as-

! signed? The truth is that there seems to be no
agreement among Arab experts (except possibly

; in the Maghreb) on the role of either the ethica-
1 tional planner (as practitioner and theorist) or

educational planning (as a method of action or a
system of knowledge).

For one school of thought, the place of the
planner in the decision-making circuit and the
effective weight he carries with policy-makers,

.

government departments and civil society as a
whole varies with how his mission is perceived,
angmg from that of a manager with a budget

that he has to spend in the best way possible to
that of the inventor of a future society with re-
soot ces at his command matching the projects in

y la that of a strategist with limited freedom
ol c non in his field of activity.

I 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

often questioned by Arab education specialists.
For them it is a source of frustration, to say noth-
ing of the misunderstanding, incomprehension
and even hostiiity that planning sometimes
arouses among administrators, educationists and
even the general public.

Arab planning has admittedly experienced
failures in the past. Taking into account what
has been achieved, its im-gact has not been con-
clusive by any mew's Selief in the value added it
can contribute has sl ink for many' actors on the
social scene. And y, its failures are more to be
ascribed to the wca. less of its insitutionaliza-
tion, the fragmentary and routine niture 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.

Thc admintstrative context

Planning has not ahsays found the public service
favourable ground to take root ;n, difficulties 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 to an-
other, the administration of education has accu-
mulated a large number of handicaps in many
countries (Syrian Arab Republic, Lebanon, Su-
dan and Egypt).

The planning horizcn

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 period. Planning has been more concerned
with short-term gains than looking to the future.
It now, therefore, needs to change to a kind of
planning that takes more account of time, un-
certainty, 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 systematic management method
at all levels, including the decentralized offices.

1 cc
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Net: or negle,ted areas

Planning in the Arab countries needs to consider
certain fields 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 proiects, bearing in mind changes
in the population's needs and aspirations and
this sector's potential and capacity to 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 to be recognized.

Beyond these concerns, the existence of the
Major Project throws down a challenge to re-
gional anei 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 to 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 activities, 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-

fication of thc tit o Yemens on 22 Mal. 1990 and obvtousl,
before the Gulf War.

2 Ed-87/SENION OFFICIALS/3, June 1987.
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A review of planning

and administration

of education in Asia

Cheng Kai Ming

Introduction

It seems justified to begin this article by quoting
from a recent UNESCO report (UNESCO/
PROM', 19896, p. I):

The huge area defined as UNESCO's Asia and Pa-
cific region, extending as it does from Turkey in
the west to Samua in the east and with national
populations that range from 150,000 to a billion
is so culturally, demographically and economically
diverse that a survey of (education! . in it almost
defiec imagination.

Cheng Kai Ming (Hong Kong). Senior lecturer,
Department of Education, University of Hong
Kong; hoard member, Commonwealth Council for
Educational Administration; founding chairman,
Hong Kong (7ouncil for Educational Administration
Author of China's Education on the Move 09901,
Planning Basic Education in China: Two Case
Studies in the l'rovince of I.iaoning (research re-
port for UNICEF, published by IIEN.

On the one hand, there is China, with a pop-
ulation of over 1,100 million, and with a per cap-
ita GNI' 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 cultures: the more visible being
the Confucian, Indian and Islamic cultures, plus
Australasia with its prevailing Western culture.
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.

Economic background

In terms ol economy, the region includes highly
industrialized countries, such as Japan, Australia
and New Zealand, the Newly Industrialized
Economies (N I Es), for example, Hong Kong,

Ptoire, It. Vol XXI. No I. Von
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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 l'acific).

Despite the wide range of economic systems
and the difference in levels of development, the
past decade has witnessed general progress in
most of the countries in the region. Between
1980 and 1988, the average GNI' 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
(Asian 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, 1987 and 1988. The
South-East Asian countries were also impressive
in rising from a growth-rate of 3.2 per cent in
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 economy 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 into
being. It is perhaps attributable to the Confucian
and Indian traditions in their broadest sense,
which place a high value on education. As is ob-
served by the Asian I )evelopme;it Bank (1989, p.

I 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 arc as important
as foimal and non-formal education in the devel-
opment of attitudes toward work, saving and in-
vestment.

Such values are commonly believed to have con-
tributed to the progress in many Asian countries,
as is also perceived by the Asian Development
Bank (1989, p. 153):

An examination of the postwar economic recoids
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 underly ing factor in
these countries' growth. Examination also shows
that education and skills became increasingly crit-
ical as these countries approached industrial matu-
rity.... Indeed, what spells the difference between
good and poor economic performance is the man-
ner in which human and physical capital and tech-
nology are organized.... Additionally, significant
progress in the task of reducing poverty can be
made by paying attention to human resource de-
velopment and utilization, as was the case with the
more successful Asian economies.

This assertion is to some extent confirmed in
UMW's Human Development Report (199)1),
where in terms of H DI (human development in-
dicator), countries in the region often rank high-
er than they do in terms of GDP. This tradition
contributes to a general enthusiasm for educa-
tional development in mans countries of the re-
gion. I lowever, such enthusiasm is often offset
by population and employment problems.

--
POITI. A l'ION

The population of the region accounts foi more
than half of the world's population, and is likely
to grow even larger. Table 1 gives a summary of
data available from twenty-six countries and ter-
ritories in the region. It can be seen that the pop-
ulation of the region will have almost doubled in
the four decades front 1960 to 2000. Population
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is permanently on the policy agenda of many
governments in the region. In terms of educa-
non, the task of planning education to match
population gi ossth (or fluctuation) is understan-
tiably a ooxmx one.

ditlerent countries show different
trends. Hie population growth-rate remains
high in South Asia (2.3 per cent irs 1980-85). In
South-East Asia, it declines slowly (2.1 per cent,
1980-85) 'Ise growth-rate for the NIEs also
shows a decline (1.6 per cent, 1980-85). in East
Asia, with the excepticn of China, a negative
gloss th.ratc is likely to emerge (UNESCO"

tion will be under 14 in the 1990s (UNESCO/
PROM', 1989, p. 3).

I'MPLOYMEN1

In many of the developing countries in 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 employed in agriculture. This Isas a sig-
nificantly negative effect on educational devel-
opment where education is still seen as irrele-
vant to rural life. In South-East Asia, half the
labour force is agricultural; in East Asia, the agri-
cultural component has dropped to much less
than a half (Asian Development Bank, 1988, p.
81; see 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 affects educational de-
velopment is urban unemployment. Japan and
the region's NIEs have enjoyed full or nearly full
employmem for the past two decades. There is
even some degree of labour shortage in some

PROAP, 1989a, p. 2). Hence, the pressure of countries, though there are new signs of unern-
population gtowth is greater on less-developed | ployment among graduates in the Republic of
counti tes ss ho are least equipped to tackle pop Korea (Kim and Ihm, 1988). Among the South-

ulanons pi oblems. East Asian countries, Thailand has the best pro-

The ()serail school-age population (0-14) spects for full employment, though Malaysia
peaks in 1090. Dus seems to hint that there will came near to full employment in 1984 (Asian
he some whet in the 1990s in terms of education Development Bank, 1989, p. 156). All the other

expansion and insestment. However, according countries seem to suffer from unemployment in

to 'nued Nations protections, over 40 per cent one way or another, for very different causes. In

ot the population of Afghanistan, Bangladesh, Australia and New Zealand, the causes of unem-

Islamic Republic of Iran, Nepal, Lao l'eople's ployment are very similar to those in \X'estern
Demociatic Republic, Pakistan and Papua New
Guinea will be under 14 in the 1990s. I )uring the
same period. about one-third of the population
of Bhutan, Fni, Indonesia, India, Malaysia,
Myanmai, the Philippines, Thailand and Viet
Nam will be under 14 years. There is a fore-
seeable NIS in educational development due
the disproportionate growth of the school-age
population l'his is not the case in the developed
countries, sot h as Japan, Austialia and New
Zealand, whew only 20 per cent of the popula-

BEST COPY AVAILABLE

Europe where modern technology has reduced
domestic job opportunities in favour of countries
with more adaptable work-forces. In the devel-
oping countries, unemployment is attributablo
to the usual causes in the Third World: insuffi-
cient jobs in the modern sector, economic aus-
let over-moduction of graduates and trained
workers, and so forth. In China, the new eco-
nomic policies have created free job opportuni-
ties that were inconceivable its a planned econo-
my, but they have led to the emergence of

u
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TABU' 2. Composition of labour force (1965 and latest figure available)

Count

Percentage of labour 656e in

Agri< situ, C Scissces

1965 19S0 190 19}1(1 1969 1980

China 69 - 19 - . 2
India 73 70 12 13 15 17
Japan 26 II 32 14 42 55
Aust:alia 10 7 38 31 52 01
New Zealand 13 11 36 33 51 56
Hong Kong 6 2 53 51 41 17
Singapore 5 2 27 38 68 ill
Korea (Rep of) 56 3,:s 14 27 30 7

Malaysia 59 42 13 19 28 39
Turkey 75 58 I I 17 14 25
Thailand 82 70 5 10 13 20
Philippines 58 52 16 16 26 33
Indonesia 71 57 9 13 20 30
Sri Lanka 56 53 14 14 30 33
l'akistan 60 55 18 16 22 30
Lao People's I km Rep 81 76 5 7 14 17
Nepal 94 93 - 1 4 6
Bangladesh 84 75 5 6 11 19
13hutan 95 92 2 3 3 5
Afghanistan 69 - II - 20 -
Burma 64 53 11 19 23 28
Dem. Kampuchea 80 - 4 - 16 -
Viet Nam 79 68 6 12 15 21
Korea (Dem. Rep of) 57 41 23 30 20 27
Mongolia 55 40 20 21 25 39
Cook Islands - 29 - 7 - 24
Fin 44. 8 - 19'
l'apua New Guinea 87 '6 6 )0 7 14
Solomon Islands 10 10 - 37
fonga 44 2 19
Vanuatu - 77 2 - -
Western Samoa 11 Ft - 17

1 Diu fot other countries in the region not ....dank.
2 1976 figures
Sen.., World Rank, 19116. pp 210-9. Asian DeseIopinent Bank 19811 p SI

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-East Asia
and the Middle East, Malaysian workers in Sin-
gapore and Indonesian workers in Malaysia, and

so forth. Migration of workers also occurs in
large countries such as China, where there arc
movenlents of unskilled labour from less devel-
oped to more developed provinces. In all these
cases, migrant workers are replacing local low-
!motile groups as sources of cheap labour. In the
more developed countries and urban areas, the
emergence of migrant workers is an indirect
consequence of educational development whet e
higher school participation has led to a shortage
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t, 3 Education expenditure

Count I I

by country

l'ot <map. of GNP

FcfLentagc of Mal

pubht expentiaure

1971 I 9116 1971 19R6

Cluna 1.8 2.7: 4.2 8.11

India 2.8 3.61 8.6 9.42

Japan
Australia

5.5

6.0 5.6'

22.4
14.8

17.9'
12.81

New Zealand 5.8 5.1 17.1 20.9

Ilong Kong 2.7 2.82 20.7 18 7:

Singapore 2.9 4 3' 8.6 9.62

Korea (Rep 00 2.2 4.5 13.9 27 3

Maylaysla 6.0 7.S 19.3 16 3:

"'Luke,. 2.8' 2 1 10.6'

Ilatland 3.6 3.9' 21.0 21.1"

Philippines 1.9 1.7 11.4 7.0'

Indonesia 2.7 2.0' 13.1 9 3'

Sri 1..nka 2.8 3.5 10.1 9 4

Pakistan 2.2 2.1 5.2 5 0'

5Ialdis es 0 6 3.11

1.ao People's Dcm Rep 1.0' 6.6

Nepal 1 5 3.0' 11.5 10.8

Bangladesh 1 1 2.1 13.6 10 5

Afghanistan 1.3' 6.4'

Burma 1 7 15.3

Solomon Islands 5 21 14.7 12.4'

Kiribati 4.9 17.5

Western Samoa 8.5'

Fin 4 7 6 7. 19.5

Brunri 2.0 2 0: 12.2 9.6'

American Samoa 14.2 16.0

French Polynesia 3 9.7,

Guam 13.3

New Caledonia 13 4.

Giok Islands 10 21

1 onga 3.0 4 4: 12.7 16.11

l'apua New Gumea 7 7 14.2

I Niue 18.6 10 9'

Noito lk Island 13.7 14 (1'

P4iihc Islands 27 0 19 0

Csprus 4.5 3.7 14.3 11 7

1 k1.,1 14 Ils 1A. .01 197'

51,1 1,0111% hut not 147th

1 ..1 5(.0..S1.111011/ Yes1,1,00k. 1998. I Able 4 1

of unskilled labour as well as higher wage expec-
tations among local workers.

Nevertheless, the educatiop,0 composition of
the labour force in developing countries in the
region is high compared with the rest of the de-
veloping world (Psacharopoulos and Arriagada,
1986). This is perhaps attributable to thc cultural
naditions mentioned above.

BEST COPY AVAILABLE

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 economic patterns have given

262
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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 educatior al expansion.
Such wide-sweeping remarks may not apply to
each and every country in the region; they never-
theless represent the situation in many coultries
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 exp-znditure 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 economic status. The extraordinari-
ly 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 needs for educational advancement
and the resources available to undertake it (UN-
ESCO/PROAP, l989a, 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 has ler ently established its edu-
cation sector, h pays special attention to pri
mary and non-formal education as a means of
alleviating poverty.

2

LITERACY

The literacy rate in the region had reached 70
per cent by 1990 (See Table 4). This compares
favourably with other regions, bearing in mind
that most countries in the region belong to the
des-eloping world. There are three points worth
mentioning (UNESCO/PROAP, 1989, p. 9;
Chu, 1988):
First, much effort has been spent in eradicating

adult illiteracy. When viewed across the years,
the achievement is remarkable.

Second, despite the imprOvement in relative
terms, the absolute number of adult illiterates
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 years 1970 to 1985, the female aclilt illiter-
ates in the region constituted over 65 per ccnt
of total adult illiterates.

Ts Hi 4 Laeracs, in Asia and the Pacific

\ that ViOil
) rjr I lelat , kelaICS I Hilt, dIcf

I.31e. +". / +11.11100, +11IIIIIonsl

1960 19 6 393 600
1970 50.2 781' 614
1980 60 1 953 628
1990 68 7 1 377 628
2000 77 1 1 888 562

I (:hiti. 14S,
r, ,+ I '.I 51 l'12(I SI+ p 6

Moreover, there is considerable disparity be-
tween countries. The South Asian wuntries
(with the exception of Sri I .anka) have other
low literacy rates. Most of the countries with a
Confucian culture (with the exception of China,
which displays enormous disFrity within the
country) have achieved a literacy tate of 90 per
cent, regardless of their economic stiength. Most
of the countries in East and South-East Asia
should apptoach full literacy during the 1990s.
Austi aha and New Zealand, formerly regarded
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I as having attained full literacy, arc 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. I'his runs
counter the tremendous national efforts to erad-
icate illiteracy.

ENROLMENT

Table 5 indicates the growth of gross enrolment
rates at different 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
basic education. In this region, basic education
in general means primary schooling. UNESCO/
PROAP (1989a, p. 14) estimates th, in 1990,
the overall enrolment in primary education was
86 per cent. The high overall figure is very much
attributable to the high enrolment in the two
population giants China (94 per cent) imd India
(92 per cent), which offsets the low figures in
other developing countries. However, enrol-
ments in South-East Asia and the NIEs are gen-
erally high. When the figure is compared with
56 per cent in 1960 and 81 per cent in 1980, it
should be seen as a real achievetnent among the

na;ions in their efforts to universalize basic edu-
cation.

I lowever, high enrolment rates do not relieve
these countries from pressures to achieve uni-
versal bask education. Non-attenders and drop-
outs, despite being small percentagewise, re-
main large in number. As was estimated by UN-
ESCO/PROAP (1989a, p. 13), the
non-attendance rate amounted to 54 million in
1989 and is estimated to be 26 million by the end
of the century. The non-atzenders and drop-outs
are found mostly in deprived areas 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 NIEs since 1960, but it
ls worsening in the less developed countries
(UNESCO/PROAP, I989a, p. 23). The reasons
for dropping out arc manifold. 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 activities.

Gender inequality also contributes to non-
attendance and dropping out. lii many tradition-
al societies in the region, the major role of girls is
still seen as housework. Even where finance per-

FAR!! ( enrolmem rates, 1960 and imd-1980s (petcentages)
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mils, boys are given priority in schooling (UN-
ESCO/PROAP, 1989a, p. 15).

Most countries have also made considerable
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 cent in 1970,1980 and 1986 respectively (UN-
ESCO Statistical Yearbook, 1988, Table 2.9). The
enrolment :ate 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 were 8.0, 7.4 and
6.7 per cent in 1970, 1980 and 1986 respectively.
There is a steady decline which again corre-
sponds to trends in other developing countries.
Such a decline is not totally unexpected in coun-
tries where favourable labour and employment
conditions are lacking.

It 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 network of uni-
versities, though the latter has a low enrolment
rate.

Another characteristic of the region is ttiat
the NIEs and advanced South-East Asian c6un-
tries, with the exception of the Republic of Ko-
rea, rely heavily on overseas facilities. 1 long
Kong, Singapore and Malaysia are the top con-
tributors of overseas students in the popular host
countries.

Much effort is also spent in developing non-
formal education in the region. Apart from liter-
acy programmes and spate-time training of pro-
fessionals, there arc also new ventures in setting

up non-formal higher-education institutes.
There are now two open universities in Thai-
land, one each in India, Pakistan, Indonesia, Sri
Lanka and Hong Kong, and a self-contained
elaborate system in China. Such non-formal in-
stitutions have changed the access to higher
education, presented new challenges to curricu-
lum design and teaching strategies, and has
changed the employment situation by way of
qualification and certification. However, most of
the institutions are still too recently established
to exhibit any impact.

Trends in educational planning
and management

Again, any attempt to draw simple diagrams for
the entire region is bound to suffer from 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 comprehensive in nature
and affect the entire national systems Such com-
prehensive 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. Its aims are the institution of
compulsory nine-year education, an expansion
of the technical/vocational component in sec-
ondary education and a delegation of autonomy
to universities.

The refot m in India (1986) was an attempt to
restructure the education system to achieve bet-
ter human-resources development. Its aims are
the instituncn 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 Japanese
reform can be seen 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 efficiency 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. Reforms 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, 19896, p. 40). Although
these reforms work in very different contexts, the
following themes, which are comparatively new
to the region, are strikingly similar.

Dt-CEN fli A1.1 /.A1 ION

10 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 level, there is a tendency to
grant more autonomy to educational 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
leel of the school' (Singapore, 1987, p. 3). In
pumice, this kind of decentralization is viewed
thiough the vague notion of 'pi n. atization' to
which we shall return.

Second, at the national level, there is the gen-
eral tendency to delegate decisions and finance
to 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, 1989a, p.
40). In the Japanese reform, there is a major
theme of 'deregulation' 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 to local needs, and reduc-
ing the adverse effects of bureaucracy. Such ad-
vantages arc already observable in China and In-
dia where reforms have borne the first fruits.

However, decentralization has also rendered
schools more vulnerable to local conditions. in
China, for example, decentralization has led to
regional disparities where schools in poor local-
ities sometimes may operate at a mere subsist-
ence level. In India, as another example, local
political interference in schools has become ,

more evident.

NOVA1 IZATION

Parallel to decentralization is the transfer of
nance and management of schools to private
agencies. In both Japan and the Republic of Ko-
rea, private schools are specified in the reforms
as constructive partners in a 'deregulated' na-
tional system. In Pakistan, a policy is under re-
view to revert the trend of nationalizing privately
run educational institutions (Pakistan, 1989). In

91.
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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 deregulating tuition 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 foi 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 tendency to
move away from a uniform public system and to
allow independently run schools.

DECONCENTRATION

Deconcentration refers to the diffusion of school
management to 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 thc design and managc-
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 committees.

In a review document, 1INESCO/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-

2 '1

tional education, teaching and course
development (found in policy articles of l3angla-
desh, Indonesia, Republ:c. of Korea, the Philip-
pines and Thailand)'.

Deconcentration has enabled schools and
universities to free themselves from total de-
pendence on government finance, and make
themselves more responsive to manpower needs
in the economy. However, the responsiveness to
manpower requirements may also result in 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 &-
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 communities, independent (or
even commercialized) school sponsors, employ-
ers, and so forth. This has led to the necessity of
new concepts and mechanisms of co-ordination.
In fact, co-ordination is another main character-
istic of recent changes in the region.

In many countries or territories in the region,
new types of co-ordination materialize 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-
liberatiad by high-power committees directly
answerable to the President (as in the case of the
Republic of Korea) or the Pnme Minister (as in
the (ase of Japan). Such committees have the ad-
wattage of going beyond the traditional educa-
tion autho. ities and breaking down conventional
interministerial harriers. In both the Lao l'co-
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' ple's Democratic Republic and the Maldives,
there are a newly 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 departments.
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
to the creation of a State Education Commission
where all relevant ministries are represented. In
India, a Ministry of Human Resources was set up
to replace the Ministry of Education, to ensure
that education decision-making was not con-
fined to traditional formal schooling.

There is a second sense of co-ordination,
which refers to the co-operation of different sec-
tors or departments to achieve certain education-
al goals. A typical example is the APPEAL pro-

1 gramme (a UNESCO regional programme)
which requires the integration of UPE (univer-
salization of primary education), HO! (eradica-
tion of illiteracy) 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') to
improve the educational attainment of the com-
munity.

SOW, Of 111.R 0RSERVA1IONS

Apait (torn the commonalities discussed above, a
number of observations may also prove nwa-
ningful to the international scene.

Changing goals of /s1?i iii ng

BroadIN speaking, there arc three identifiable
categoric's of goals for educational planning in
the region. l'irst, 111 the industrialized countries
Japan, Australia and New Zealand, apparently
social demand is the primary goal of educational
development, and the national resources arc able

1 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 NIEs 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 ?rogrammes 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.

There could have been a fourth goal for plan-
ning: planning for austerity. This is visible else-
where with a shrinking education budget, but is
seldom an issue in this region. In general, educa-
tion in this region still receives high priority in
government budgets. In other 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 I.OR TRAINING AND RESEARCII

A recent development in the region is the estab-
lishment of a national capacity for training and
research in educational planning, administration
and management. This is very much prompted
by the above-mentioned tendencies of decentral-
ization and deconcentration. With the adminis-
tration of education moving away from a fcw
hands in central government, there is a new de-
niand for personnel who can independently take
care of decision-making, planning and supervi-
sion in a local environment. Training and re-
search in these
policy agenda.

areas naturally come onto the

2C3
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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 Planning 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, NIEPA has also 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, to 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 efforts, 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 which 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-
tions are closely engaged in training and te-
search activities.

Education is culture specific. Given stable
political conditions (which unfortunately are not
always available in the region), recent develop-

ments will hopefully give birth to models appro-
priate to the cultures of Asia and the Pacific in
the realm of educational planning and adminis-
tration.

Centralization of higher education

There arc largely two models of higher educa-
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

itee (UGC), or its equivalent, following
the British model. It is the second model that is
at stake.

Structurally, the second model is a mecha-
nism to guarantee 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 l.anka, etc. Typically, a UGC comprises
representatives from the universities and other
members appointed by the government. In some
UGCs (e.g. I long Kong), there are even overseas
members to reinforce the impartial 'third-party'
status of the I. In recent years, following the
elimination of UGC in the United Kingdom, a
number of countries m the region have also un-
dergone some restructuring which in effect has
also eliminated their respective UGCs. Australia
and New Zealand were the first in this category.
It. is not cleat how many other countries will fol-
low suit.

Apparently, the elimination of UGCs was a
move to inci ease accountability at the expense of
institutional aluonomy. Proponents of the move
aigue that the I GC model has led to too much
autonocm esulting in an abuse of public funds.
The move therefore carries the undertone that
education should siibject itself to managerml
controls sniulai to those of the business sector.
The move is prompted by the notion of 'value for
money' which is ever attractive to governments.
lowevei, it is quite opposite to the tendencies of

decentralization and deconcentration in basic
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education and vocmonal education as discussed
above.

Tech nico-pollucai interactions in policy-making

Politics remain a sensitive issue in many devel-
oping countries and even NIEs in the region.
This bas 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,
sometimes at a rate disproportionate to the eco-
nomic growth of the countries. The strong
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-
existent in the region.

On the other hand, the decentralization of
planning and administration is not always

matched by the necessary political conditions to
support such decentralization. As a typical ex-
ample, decentralization 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,
many who arc genuinely concerned about edu-
cation adopt an apolitical attitude as a safeguard
against non-professional interference. It seems
safe to predict that with further restructuring of
the administration and policy-making systems,
the political dimension will attract the attention
of both polic -makei s and policy analysts.

t.t I ['KAI 1)11-11

Recent Llevelopments in the region should at-
ti act new attenoon to cultural studies. The no-
non of lapan as number one summarizes the

underlying hypothesis that there is a cultural
element 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. I lowev-
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.

U
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In the early I990s, the European region is in-
volved in a revitalization process. Within the Eu-
ropean Community cross-fertilization pro-
grammes in research and education have already
yielded results, and more co-operation, not only
across frontiers, but also across institutions and
academic disciplines are planned. In Eastern
Europe, pronounced redefinitions of traditional
policies and values are not only changing the po-
litical structure, but also forcing profound
c-llanges on education systems. Institutions of
hig* education and research actively look for
co-opeThtion institutions 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-
mote creative thinking.

New developments in information technol-
ogy, including computer-aided learning, video
(in particular, interactive video) and television,
all offer important opportunities to improve the
quality of learning. The new technologies pose
enduring challenges for educational 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 seems doubtful whether curricular
reform by itself will help to improve the output
of schools without a fundamental change 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 [ince 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 togeth-
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. It 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 economic adjustment and structural
reform within the countries. In the case of the
European Community, trade liberalization pol-
icies, removal of subsidies to domestic pro-
ducers, and a degree of monetary co-operation
have been discussed and developed (Laurent,
1987).

In Eastern Europe, the intensity and direc-
tion of the economic reforms vary between coun-
tries, but common to most Eastern European
countries has been an orientation towards eco-
nomic co-operation with other countries, as well
as efforts to establish co-operation with the large
international financial institutions, such as the
World Bank and the Internatioaal Monetary
Fund (IMF). One sign of this new thinking is the
frequent mention of a 'European home', a con-

2 j

cept that reflects the increasing attention given
to Europe by the USSR, referring to the com-
mon cultural heritage. There has, for example,
been a growing interest in participating in the
activities of the Council of Europe, which may
be seen 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 le,tel 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 Rumberger,
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 to move away from rote-
memorization, the correct-answer approach, and
school- and teacher-directed activity.

As a way of meeting increasing international
competition, various co-operation projects have
been initiated. The EUREKA (European Re-
search Co-ordination Agency) project is one
such large-scale co-operative venture within
Western Furope, which has been designed to
meet incicasing competnion in the area of sci-
ence, technology and informatics, where pro-
gress is extremely rapid. Projects of this kind will
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
enable 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 (European Strategic Programme of
Research in Information Technology) is intend-
ed to group universities, research institutes and
computer companies together primarily for re-
search and development, as well as for applica-
tions for marketing, since the economic viability
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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
countries 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 at dif-
ferent levels of society. As regards higher educa-
tion, the development of common degrees 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 European countries have
introduced foreign-language learning at an early
age in compulsory education. The increasing mo-
bility within the continent makes the mastery of a
second language a necessity. I lowever, in a recent
survey, a majority of the citizens of the European
Community reported that their knowledge of a
foreign language was not sufficient to be able to
carry on a conversation m that language (Weiss et
4,1989). Through the increasing interchan in
the field of education and in working life, multi-
cultural and multilingual dimensions will be in-
reasingly prominent features in both education

and the world of work.
In order to make education and training mot e

responsive to changes within the field of tech-
1 nology, COMFIT (Community Action Pro-
I gt amme for Education and Trainine for Tech-

nology) has been created. COMETT directs
co-operation between universities 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 Europe
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 societies that adhere
to 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 thus
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
constant 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-time employment arc high. In
1985, 44 per cent of women held part-time jobs
in Denmark, and 45 per cent in the Unitcd
Kingdom, according to European Community
labour force surveys. Thus, the gap between
women's and men's work-force participation is
gradually closing (United Kingdom, 1989).
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In projections for the year 2000, the increase
in female participation in the labour market is
even more pronounced. In the United Kingdom
the increase in the total work-force up to the end
of the century is almost 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-
male employment rate was 48 per cent, which
was considerably higher than the average rates
for the industrialized market economies (Pager-
lind and Saha, 1989).

Growing female participation in the labour
market has created new demands on the educa-
tion and supervision of schoolchildren, and the
role of men in the family has changed. A diversi-
fication of family patterns, a growing proportion
of single-parent families, and a d :cline in the
number of marriages, have contrib..ned to a plu-
rality of life-styles that must likewise be taken in-
to account by educational planners. The 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 differentiated; there is
greater awareness of equality in education, and
more importance is generally assigned to educa-
tion. Parents 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 education tiis-a-vis private al-
ternatives will depend on how well it manages to
meet the demands of parents and students.

In the context of mobility between countries
as facilitated by exchange programmes between
schools and work-places, by the recent opening

up of frontiers together with the widening dis-
semination of mass media, 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 receiving countries of central and
northern Europe has slowed down considerably.
The share of southern Europeans in the total in-
flow of immigrants to 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).

TABU' 1. Annual aveuge intake of registered
immigrants (thousands)
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The proportion of asylum-seekers is increas-
ing, and in 1985 the numbers of asylum-seekers
exceeded that of workers admitted Cot example
into France, Germany and Switzerland. The
waves of asylom-seekers come primarily from
Asia and Africa, with flows from Latin America
diminishing, since several countries there ha% e
become more democratic.

As to the estimated annual inflow of immi-
grants in general, the average for Western Eu-
rope in the last yeats of the 1980s surpasses that
of other traditional reitiving countries.
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'I'he waves of refugees entering the continent
have reinforced the co-operation between Eu-
ropean countries. As more migration is expected
to take place within the European Community,
there will be a continuing need for co-operation
in order to combat illegal immigration as well as
to co-ordinate refugee policies.

[he overall proportion of migrant children in

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
with other continents. This is shown in 'Fable 2.

A parallel development is the continued age-
ing of the population. At present, there are only
two European countries where more than 15 per
cent of the population is older than 65 (Sweden

the schools can thus be expected to continue to and Germany), but by the year 2000, seven other

be high in the receiving countries of Europe, European countries will experience the same sit-

which makes a multi-cultural education funda- uation. Only Turkey and Ireland will have less

mental. A number of countries have introduced than one-tenth of the population over 65, ac-
mother-tongue education, but educational prac- cording to demographic projections. The devel-

tices vary between countries. Confining 'multi- opment corresponds to falling birth-rates of the

culturalism' to a separate subject, added on to a late 1960s and 1970s, and it will have consid-

full course of study has not, however, been suc- erable implications for education as well as for
,:essful. There is rather a need for an overall per- the work-force. It has been correctly termed a

me,tion of multiculturalism in education (Arora 'demographic time-bomb' (United Kingdom,
and Duncan, 1986), which ultimately depends 1989).

for us succ ns on the general political climate, , This development will also challenge the
and CM mc-asuics that might affect the school or- education sstems of Europe. In a situation of
gam/at:on as such ;Weiss et al., 1989). The pol- relative scarcity of young people, companies may

icies of multiculturalL;rn in different countries need to recruit very young people and provide

are still in a state of flux; sveral ideological and them with training opportunities within the
social obstacles remain to be scved and it is ; company. The selection of capable students will-

' cult to predict the general directio., of the devel- ing to stay in the company thus becomes vital for

opment. '1'he pressure will, however, ocrease on its commercial competitiveness, and companies

policy-makers to take appropriate action. are also likely to require a greater degree of iqflu-

Two major demographic developments : ence in defining the content and organization of

he observed over recent decades, both of which vocational courses in secondary schools.

are certain to have wide implications for educa- l'or young school-leavers and graduates thi!

lion To begin with, there is a !dative decrease situation means that competition for emplo
in the population of Europe. It is estimated that ment vi!! 'ot be as severe as when the age cohort

by the year 2000, the population of industrial- is large. It wii! be possible to take up a workiog
ized Europe will hat e fallen to 3 per cent of the career at a relatively early age, and there ts ill be

total population of the world. ompared with 6 less need for universit: or college education. In
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vale companies and organizations, on the other
hand, will have to compete for the recruitment
of young employees. With a decline in the abso-
lute number of pupils and students, countries
can no longer afford the same number of school
failures as today (Neave, 1989). The quality of
education will thus be a fundamental issue for
educational planners.

Coombs (1985) remarks that the decline in
the number of students could provide education
with a chance to 'catch its 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 ef-
fects on the quality of education, education sys-
tems do not adapt automatically.

In many European courrries, 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 EDUCA HON

In most European countries, the length of com-
pulsory education is around nine years (see Ta-
ble 3). I lowever, 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 tequirements in the labour market.
Enabling pupils to go on learning, and providing
them with the skills and motivation for contin-
uing learning has thus gained importance. A

2

central body of knowledge, and basic cognitive
skills have again come 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 inphasis 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
to combat the problem of school failure, and the
general orientation is towards a greater degree of
active support for disadvantaged children (Jal-
lade, 1989).

The expected increasing challenge to tradi-
tional education from the private sector will, pri-
marily affect the higher levels of education.
Compulsory education is likely to retain 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 scientific
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.
In view of the gap that threatens to emerge be-
tween those who master the new information
technology and those who do not, the ability to
comprehend and produce information by means j

of the computer, and the gradual acquisition of
computer literacy will be important objectives of
compulsory education
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T 1. 3 Length and age-lima of compulsoty and secondai education in Europe
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children thus ewe( t to pass thiough a sequence
of school years, which they will go through with-
out hindiance, at least to the end of compulsory
schooling.

In some countries, attempts at generalizing
compiehensive secondary schools have met with
resistance, however. In France, opposition to
compiehensive secondaty schools was evident
on the part of many teachers; this was later ovet-
come by including teachers m the shaping of the
comprehensive school model. In Austria, at-
tempted whit-ins met ss oh similar resistance, oi
lack of co-opelation, among a iiia)oi it nI thy
tear hers. The iesults of an experimental phase
in the 1970s were essentially posuise, bin the po-
litical will to capitalize on that experience was
lacking, id general compiehensive education

BEST COPY AVAILABLE

was not realized in the l980s. In Germany, at-
tempts to make secondary schools comprehen-
sive were likewise introuuced on a limited scale
and on a trial basis. The intention was to eval-
uate the performance of the experimental coni-
pt schools ovei a period 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-
tier structure was not replaced on a large scale
with a comprehensive Gecamtschule, however,

and where comprehensive schools exist today,
they do not constitute a sttuum al teplacement
for the traditional selective ssstem.

An increasing number of kuropean countries
have provided for a continuation of education af-
ter compulsory schooling, which has partly been

2
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a response to 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 EDUCATION

The growing emphasis on vocational education
is also a response to a constrained economy, high
unemployment rates and changing skill require-
ments. In all Western European countries, the
objective is to provide all young people leaving
compulsory education 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 baccalaureate professional has
been introduced, which furnishes students with
a complete professional course, on a par with
general education. Thc form of vocational edu-
cation and training generally reflects the tradi-
tion of the education system of the country. In a
country like France, 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 vocationally upper-secondary-school
levels goes against the tendency in the United
States and Japan, where community colleges and
private conipanies, respectively, arc gradually
gaining ground as the locus for vocational train-
ing.

Vocational education and training need to be
flexible and adaptable in order to nieet 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:

4., .1

7 he 'transferability of skills, which means that
skills are not tied to one specific occupation,
but possible to use in 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; I .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 FDECATION--
Mass higher education was introduced during
the 1970s in most Western European cotuttries,
three decades later than in the United States.
The borderline between 'mass', as opposed to
'elite' education is held to have been passed
when 15 per cent of the age cohort concerned are
enrolled in tertiary education (Trow, 1974). Only
a few of the European countries had reached this
percentage in 1965, while the majority of coun-
tries were above, or close to a 30 per cent enrol-
ment rate in 1986. However, the European fig-
ures are still low in comparison with Canada (55
per ccnt) and the United States (59 per cent).

In vai her 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 enjoyed
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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 Geimany. Quality and efficiency of the
universities has become more and more impor-
tam, 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 reprcsentatives of the community were
made in many countries. In some countries, for
example Sweden, Hungary, and the USSR, de-
centralization of decision-making has been the
response to the demand for improved quality.

ADULI EDUCAUON

The idea of facilitating systematic learning in
adult life has had an enormous impact on the
provision of general education in many Europe-
an countries. 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 challenges 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 either 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 manpowet planning approach of the 1960s
has been profoundly reconsidered. The ap-
proach reflected a distrust of market mecha-
nisms and individual choices to secure the equi-
librium of the labout 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 unemployed individuals. The concern
of the supply planning approach is to facilitate
entry into working life by looking at the social
and educational needs that the individual might
have, and to try to enhance his or her chances of
being employed. 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
wl.at has been labelled over-education. In eco-
nomic terms, over-education may be seen 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 planning 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
effort to co-ordinate training with new require-
ments and a changing organization at the work-
place.

In the planning of education in Europe, it is
increasingly important to consider the implica-
tions of thc rapid changes in the labour market
which has been brought about by the informa-
tion technology (IT) revolution, as it is certain to
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I have important implications for planning. In this
environment of rapid technological progress,
there may be a need for educational planning to
he more pragmatic and more operational, 'less
standardized and more strategic . .. closer to the
action (liallak, 1989).

Tlw role of evaluation and social science re-
search 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, it is only in thc 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
differentiation, etc.

In the case of Sweden and France, where
there is a tradition of centralized management, a
wide range of participants are involved in the
evaluation process. Educational institutions, and
local and regional authorities arc to an increas-
ing extent responsible for changes in quality,
and accountable for the progress of changes in

evaluation. This means, for example, that cen-
tral inspectors in France will no longer have the
same role in evaluating secondary teachers (La-
derriere, 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 (OECD, 1984). In France,
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 vis-a-vis central decrees,
the -e is an increasing need for schools to state
their goals more directly, as well, as their plans
for the realization of such goals (I,aderriere,
1989). In Anglo-Saxon countries, this has been
done by publishing the performance results of
different schools, and the publication of similar
school plans arc 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, howevel, in
that the performance of the school is partly eval-
uated by market mechanisms. The presentation
of high pupil achievements 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 t hat by nadition have a ve-
ry strong centralized administration, increasing
decentralization has itot entailed a gi ea tet 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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media is not intended as encouragement for
competition between schools on the basis of pu-
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 al eas has been put together
for use in schools, and by local and regional au-
thorities. The idea is that different institutions
and levels should use the same indicators, so that
a set of national educational indicators may
evolve (1.aderriere, 1989).

The need for more research on joint educa-
tional evaluation has been voiced by several
countries. The development of common metho-
dologies is central to joint undertakings, but it is
not without problems. There is a general aware-
ness among most European countries of the dif-
ficulties in undertaking evaluations, but it is nev-
ertheless considered vital to develop reliable
educational indicatois (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 (OECD, 1984). hoblems of funding and
communication of results have also been diffi-
cult to solve. It has been argued that the devel-
opment of a professional network, in contrast to
administtative or political networks would be
able to concentrate on specific issues of Interest
to all countries involved.

Educational management

Educational management in a highly centralized
countt y, 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 administrators
below the national level, who act as representa-
tives of the central governing authority and who
are responsible for carrying out the nationally es-
tablished policy. In such a system, the local edu-
cation authorities ate concet ned with keeping
up with centrally decreed policies. Local initia-
tive or 'participation' is only involved once the

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.

Traditionally 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 to 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
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 authorities from above. "[his may be seen as
a difference 'oetween '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
curricula are formulated centrally for the whole
country, a body of school inspectors are employ-
ed to guide teachers in implementing curricula,
and to supervise the work to see 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 to
ensure the implementation 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 decentrallied
systems, but while in some countries they serve
to ensure the appropriate implementation of
educational policies and are authorized to apply
sanctions to teachers who do not perform satis-
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factorily, they may in other countries primarily
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 rectces 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 Committec 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 Lander (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
different schools, which is a result of the autono-
my of the head teacher. Most important deci-
sions are taken at the school by the professional
teachers and the head teacher, or by the local
education authorities. Together 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-
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visory assistance from a board of governors in the
case of secondary schools, and a board of manag-
ers in the case of elementary schools.

Future prospects for educational
management and planning

As the European region undergoes considerable
transition during the 1990s, education ssstems
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 convet gence, while prese:ving
rich regional diversity. In the Western European
context, the Commission of the European Com-
munities has a medium-term plan, whose main
objectives are:
To clarify proposed reforms of one education

system by drawing on the experience of other
countries.

To promote the shared dcmocratic values of the
member states and increase understanding of
cultural diversity; this involves the intioduc-
tion of an intercultural dimension into the
education and training of citizens.

To 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
I ight of all citizens to have access to education
throughout life (CEC, 1989).

In view of the guidelines for co-operation, the
ministers of education within the European
Community have set up five objectives for co-
operation in the next five years, which are.
A multicultural Europe. Pevelopment of the Eu-

ropean dimension in teaching; promotion of
foreign-language teaching; taking account of
the variety of cultural approaches in education
and tiaini ng systems.

A mobile Europe. Development of systems for
recognition of diplomas and for the equiva-
lence of quahhcations; support for youth ex-
changes and for exchanges of teachers, pupils,
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students and administrators; introduction of
procedures providing teachers with the oppor-
tunity to teach temporarily in other member
:aates.

A Europe of training for all. Measures to combat
failure at school; reduction of tegional 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, adaptation 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 staff.

A Europe open to the world. Strengthening 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 to being compensators and
upholders of social justice. Multinational firms
and organizations already play an important role
in setting standards for recruitment, selection
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-
menses and the formation of structures will in-
creasingly he decided upon at the local and in-
termediate 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

2 '
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early twentieth ccntury. The idea behind the
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 bc 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 education
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 developmentthe role
of educational research*

Daniel A. Morales-Gómez

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 neo-classical economic approach
to finding solutions to social problems. This has
been aggravated by the theoretical and practical
exhaustion 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
thc society at large.

How much is known about the structural
nature of these factors? What arc their longer-
term effects on education and development?
How can such knowledge be used to re-

Dank! A. Morales-G6mez (Canada). Senior Pro-
granone Officer in the Population, Education, and
Society Programme, Social Sciences Division, Inter-
national Development Research Centre (IDRC). lie
has taught at universities in 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 research
and d.ecision-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 educational 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 planning and
dccision-making? How and how much of such
information is actually utilized? How aware
are planners of the most recent diagnostic and
evaluative research carried out outside the

* The opinions expressed in this article do not necessarily
represent those of the International Development
Research Centre (IDRC).
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realm of their immediate spheres of influence?
These arc 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 research 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 educational
planning into the futurc, requires 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 societies
seems to be widening. It also seems that the
transfcr of information between researchers
and planners continues to be ineffective, par-
ticularly in peripheral countries. In fact, it is
not unusual to find that local research efforts
often receive less attcntion than studies con-
ducted outside these countries' borders.

This phenfimenon is the combined effect of
several factors. Research for planning purposes
has been perceived primarily as macro-analysis
and empirical in naturc. It has focused on the
efficiency of education as a system (its infra-
structure, financing, administration, scope), on
the effectiveness of thc delivery process (teach-
ing methods, auxiliary materials), or on the
impact of its content (achievement, behaviour
modification, skill acquisition). To some extent,
this situation has arisen in response, first, to the
needs of central planning structure; for a broad
perspective rather than focusing on specific
'pictures' of cducation. Views about how edu-
cation is performing in holistic terms tend to be
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considered more suitable to decision-making
processes at the national level. Second, it has
arisen in response to the demands of inter-
national funding sources, which are constantly
seeking 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
researchers and policy-makers. The communi-
cation gap between these two groups has led
to the identification of different areas and targets
for research. It has also resulted in different
degrees of importance being attached to existing
research results.

An assumption often made has been that
research for planning requires a solid technical
capacity that can be found almost exclusively
among large government 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 these countries 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
economic challenges that will arise over the
next two decades in the Third World is
critical in determining thc future role and
impact of educational planning upon social
change. Reaching such understanding requires
an updating of the information base supporting
our views about education. There is a need:
(a) to review the limits of formal education in the
context of the current development crisis; (b) to
determine thc capacity of impact of non-formal
education; (c) to idcntify the lessons learned
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from community-based and grass-roots edu-
cational innovations; (e) to assess the effective-
ness of out-of-school technical-vocational
alternatives; and (f) to know more about the
rationale and mechanisms of the planning
process in non-centralized settings. 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 saline time, it
would enable 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-forinal
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
adaptcd programmes on adult basic education,
new teaching practices in rural schools, inex-
pensive teacher-training methods, community
managed skill-development initiatives, and
culturally relevant teaching and learning ma-
terials is seldom recognized.

Planners are often unaware of such experi-
ences. 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 purposes.
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.

THE WEIGHT OF A DEVELOPMENT TRADITION

The 1950s and 1960s was a period in which most
governments in Latin America reviewed their

development strategies. They responded pri-
marily to rising internal socio-political demands.
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
politiml 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 countries with a relatively higher
income per capita, were driven by thc assump-
tion that stable economic growth was attainable
through rapid industrialization (Sunkel and Pa7,

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 only slightly improved
the socio-economic 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, countrics in the rcgion 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- 97os, particularly
in terms of expenditure on elementary edu-
cation per student compared with industrialized
countries (World Bank, 1980).

In political terms, education was a panacea
for resolving some of the critical problems of
development. As in most developing countries,
governments in the region wcrc convinced of thc
benefits of investing in schooling (Tilak, 1982,
p. 108). In snaking these societies more modern,
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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 equal-
ity and participation. The school was viewed
nor only as a channel for transmitting knowledge
and training skilled workers and managers, but
also as a means of upward mobility for the poor.
Education was to lead to the redefinition of indi-
viduals' values and attitudes, and ultimately
to change their so..iopolitical behaviour and
performance as producers and citizens (Carnoy,
ct al., 1985; Zachariah, 1985; IIEP, 1985;
Apple, 1982; Bowies and Gintis, 1976).

Social equality and the development of
human resources became central to the rhetoric
of educational expansion, in the attempts to
intxoduce 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
secure the achievement of the state's objectives
in education. A seminar organized by the Latin
American Institute for Economic and Social
Planning in 1965, outlined the rationale for
planning as a tool for development that pre-
dominated until the mid-197os. Planning was
described as 'an instrument that operates at a
pure technical level'. It was believed 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 ideology to which development strat-
egies and policies respond.' The statc, through
its main social institutions, attempted to ensure
that individuals acquired the 'modern values'
deemed necessary for these countries to achieve
highcr levels of economic growth.'

However, the criteria on which the planning
of education was bw,ed, the paradigms and
methods applied in the interpretation of broader
social and economic development issues, and the
outcomes that ensued were heavily influenced

by the contradictions within the state bureauc-
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 achieve short-term edu-
cational objectives as well as to rationalize and
legitimize decisions, to reinforce or to gain
popular support, and to justify strategies 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 needs to which educational plans
should respond focused primarily on areas of
concern to the political objectives of the govern-
ment in power. Often, these were problem-
areas whlzh, 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 comfortable with such assessments. Thus
specific evaluations which focuscd on ethno-
graphic and political economy approaches were
often discarded.

These factors were also determinant in the
selection of the sources of such information.
Producers of information who were considered
not to be politically reliable by government
were simply not approached. In societies with
politically repressive regimes, these criteria
excluded the majority of institutions and
researchers 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 generation of knowledge for policy-
planning.

Conceptually, educational 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 relationships 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 thc
political and economic changes required for
their achievement. Educational planning was
expected to bring together these two types of
rationale connecting technical and political
factors. Planning was perceived to be, according
to Ahumada (r972, p. 35),

a technique for thc selection of means and cnds
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 ethical sense.
It can, though, be effective or ineffective, it may
Icad to thc achievemc it of desired objectives. In
oder to do so, it has to fulfil three pre-requisites: (a) to
demonstrate that the goals are realistic, that is to
say that they are possible to bc achieved; (b) to
ensure that the means are the best available to
achieve those goals, or at least that they are effective;
and (c) t3 prove that goals and means are compatible.

This view of planning also reflects, very accu-
rately, the role that indirectly was assigned to
research. 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.
Activities conducted outside the spheres of
influence of government had the risk of being
politically sensitive, even if thcy 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 evalu-
ative research considered too radical in its
outlook on social equality or popular parti-
cipation was excluded. Important experiences in
rural peasants' education, work with Indian
communities, and alternative ways of integrating
the school and the community seldom attracted
the attention of planners dealing with thc macro-
system. In practice, therefore, the use of edu-
cational planning was 'in many ways, a prime
example of a form of legitimizztion that sustains
an existing structure of political authority and
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power not through normative principles but
through a sct of proccdurai 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 sectoral 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 expected to generate a rational
dynamic of decision-making within the systtm.
With such a portfolio, national planning offices
have been important actors in controlling the
developmental rolc of education. However,
their effectiveness in providing strategic direc-
tion over the long 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-197os 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 needs
shifted towards the glorification of the market
as a natural instrument for socio-economic
equilibrium. Thc hopes of economic 'take-off'
were shattered by the impact of the external
debt and the world economic crisis. The tra-
ditional role of the state, as provider and
mediator, changed through decentralization and
privatization. And thc 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 education system.

All these events, appearing in a rapid suc-
cession over a relatively short period of time,
brought into the open the wcak foundations of
educational planning. Planning had not been able
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to identify the earlier 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 research 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 effectiveness of edu-
cation was protected.

In this environment, research for educational
planning has remained diagnostic at the macro-
level, forecasting thc development process
within a framework of economic indicators
(Klees, 1986, pp. 574-607). The level of govern-
ment research in planning has been low, its
production slow, and its output costly (Prawda,
1984). When decentralization of education has
been set 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
educational 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, retrieve
and analyse up-to-date information; (b) the
criteria used to assign a planning role to govern-
ment departments vis-d-vis their capacity to
retrieve and utilize the results of research carried
out by institutions outside government; and (c)
thc need to establish connections with the variety
of research groups carrying out diagnostic and
evaluative research at the Micro-level.

As the models of development in thc region
faced a crisis of definition, and the gains in the
economic arcna bcgan to disappear, educational
planning became even more technocratic and
more strongly tied to thc neo-conservative goals
of economic development.' Scholars have argued
that the political culture, dominated by a sense
of immediacy and by a kind of raw pragmatism,
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focused on intermediate problems affecting the
political system while ignoring the terminal
problems affecting the social system (Matus,
1987, p. 16o).

Educational planning reflected once again the
contradictions between 'speed' and 'direction'
that have confronted these societies 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 thc state to control social
unrest." The development of education con-
tinues to take place without a popular base to
sustain an expansion heavily dependent on the
unequal distribution and use of available re-
sources. Planning education for development
continues to be divorced from an egalitarian
development strategy. At a timc whcn societies
are involved in the painful process of defining
a basic social project and seeking mechanisms to
gain political democracy and economic stability,
educational planning is yet one more instrument
contributing to the transition of these societies
toward associated-dependent development.

One rescarch option to consider for making
planning more development effective for the
poorest sectors in the 19905, 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 educational planning is required for
development in the future, but also how the
current 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 effectiveness of the school in selecting,
retaining and certifying the new generation of
workers continues to be a central concern
among those demanding and supplying edu-
cation. Formal education 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 literacy
have the additional task of achieving social
participation among the masses.

Thirty years of planning education, according
to a view of development that replicates mod-
ernization paradigms of societies in the North,
have not been as successful as expected. Objec-
tives such as universal education and literacy,
thc possibility of reaching a balanced pattern
of expenditure between different levels of the
system, and the attempts to make education
relevant to the world of work and to the changing
trends in science and technology have not been
fully achieved. For the poorest sectors of these
societies, educational poiicies have not made
the system more egalitarian in the distribution
of knowledge, less discriminatory among social
classes, morc instrumental in creating the ncw
scientific and technological cadres, or more
efficient in performing thc functions that edu-
cational planners and educational policy-makers
had in mind.

Despite thc large amount of resources allo-
cated to education, and the attempts to maintain
control over the changes occurring in school
systems, greater accessibility to education has
not resulted in increased political participation,
enhanced social mobility, or reduced tensions
between the state and civil society." Although
a higher number of children have access to
basic education, more teachers arc serving the
growing number of students, morc textbooks
and educational materials are available, and
better equipment 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
accrued to children from large urban centres
and from middle- to upper-income families.
Schools in marginal and rural areas still face
high dropout rates, a paucity of teachers
and textbooks, poor facilities, and general
isolation."
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The expansion of primary schooling and the
attempts to make basic education available to a
larger number of children continue to respond
first to political priorities seeking to reach wider
scctors of the population rcprcscnting 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 ycars of primary
education, or to prepare those who survive to
enter the world of work. The limited success
in widening participation in society has resulted
in even greater demands for thc elimination
of inequality in the distribution of educational
opportunities as an integral part of social
rcforms."

In countries like those in Latin America,
characterized by strong class differences, pro-
found ethnic and cultural traditions, and deep
inequalities in the distribution of wealth and
political power, education planned for social
modernization continues to deepen existing
social and economic differences. The planning
of education has taken place within a pattern
of development that, according to Gonzalez,
(1987) P. 9))
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 applied in educational planning
in Latin America have not led policy-makers
to design and strategically orient educational
reforms and innovations that are conducive to
a process of self-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.
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At the theoretical level, thc efforts to plan
education 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 implies. 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 been one of the initiatives of
governments for securing the badly needed
external funds to support educational change
and expansion (Psacharopoulos and Woodhall,
1985, pp. 99-102). In 1980, the World Bank
estimated that approximately 9 per cent of
developing countries' budgets allocated to edu-
cation were supported through external assist-
ance." This situation continues in the 19805
showing the precarious base of education in the
region. Even in the mid-198os, external assist-
ance represented a major source of funds for
developing countries' education programmes
(OECD, 1984). In many cascs, the short-term
relationships between costs and political ben-
efits 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-tcrm 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 chatacteristics
of decision-making practices in the develop-
ment context. The first is that in class societies,
public policy formulation in education, as in
many other development areas, responds pri-
marily to priority needs for higher political
effectiveness. Thus, they are not exclusively
formulated in response to demands for more
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and better education of those who need it
the most, but rather of those holding and
sharing power in the network of given social
relations. The second is that the relationship
between supply and demand for education in
societies with structurally dependent economies
is not regulated by the same logic of natural
equilibrium 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 he explored and evaluated.

I.ittle attention has also been paid to another
characteristic of planning in these countries.
The state constantly seeks the means to legit-
imize its mediating role under conditions of
political instability and economic dependence.
Thus, the formulation and implementation of
policies in education respond to immediate
economic 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
education, 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
educational development, has provided thc
techno-political elites 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 maintain control
over distributive policy directions associated
with the capitalist mode of production. 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
stientific 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, rathcr than as a dialectical process
resulting from local socio-political dynamics.
Research on the political economy of education
focusing on these issues is urgently needed.

This understanding of the role of planning is
also reinforced by a view of education as a
process intended to guide thc socio-psycho-

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 conditions
within which the main actors in the rearch
process are operating. They have in common,
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

One of the areas in education perhaps most
often overlooked in planning education for
development has been pre-primary education.
In most cases, 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 Eswdios y Atención del Nifio
y la Mujer (CEANIM), a non-governmental
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research institution in Chile, has developed and
tested over the years a community based pre-
school system that relies 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 Atención 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 activities. 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 directly in chil-
dren's cognitive and socio-affective develop-
ment.

Following a quasi-experimental design, the
research assessed the effectiveness of different
models of pre-school education, including thc
CCAI's, 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 are substantially less expensive
and morc 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 thc number
of children per adult (teacher). At the level of
classroom communication, it was also found
that thc 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 develcp-
ment, it was found that children whose mothers
were directly involved in their education showed

a higher level of psychomotor and ernotional
development when compared with children in
other types of pre-schools.

Following this experience, CFANIM 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 research on basic primary
education 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 severely affected by edu-
cational inequality in terms of access, attrition
and quality.

The Centro Andino de Acci6n Popular
(CAAP) in Ecuador, the Centro Paraguayo
de Estudios Sociológicos (CPES) in Paraguay,
and the CorporaciOn Educativa MACAC,
also in Ecuador, have madc important con-
tributions to the research on the bilingual edu-
cation of indigenous communitics. These non-
governmental research centres have carried out
extensive work on formal and non-formal edu-
cation being delivered to these sectors of the
population. They have examined the ef ts

of mouolingual Spanish primary cducation on
student achievement, 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 education upon this capacity (Sanchez-
Parga, 1988).

Particularly important is the research done
on adult literacy by the CorporaciOn Educativa
MACAC in Ecuador. Extensive studies have
been done on Quechua-speaking communities
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and the relevance of developing educational
materials that integrate the traditional culture
into the educational processes. 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 research on technical-
vocational education has been perhaps one of
the areas that has traditionally received the
most attention in terms of education planning,
such research has focused primarily on large-
scale, national vocational-training programmes.
Research on more focus-specific alternatives to
integrating education and production has not
enjoyed the same success in reaching policy-
makers.

The Consejo de EducaciOn de Adultos de
America Latina (CEAAL), based in Chile, has
done pioneering research in education in co-
operatives. A regional organization, CEAAL
has carried out comparative research in five
countries in Latin America to study the con-
ditions that exist in co-operatives for the edu-
cation of their members. These studies have
provided aailt educators concerned about basic
primary education 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 are often plagued by economic and
political constraints, in those cases where mini-
mum conditions for their operations take place,
they offer an effective environment for the
implementation of educational innovations
which respond more directly to the needs of
low-income sectors of the population and the
training needs of low-skilled production workers.

This research has been successful in docu-
mcnting an arca which has retvived little
attention from educators. It has also shown the
need to further explore educational alternatives
that could be participatory in nature and
community based.

BEST COPY AVAILABLL
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PROVIDING BASIC INFORMATION
TO PLANNERS

It has been argued that at the corc of the
relationship between educational planning and
research is the flow and quality of information
rcaching policy-makers. Thc experience indi-
cates that in some countries there is a rich
accumulation of knowledge and information
that seldom reaches planners.

Thc Programa Interdisciplinario dc Invcs-
tigacioncs en Educación (PHE), in Chile, is in
the process of developing a mechanism that
will not only gather information through re-
search on issucs relevant to education policy,
but w:ll also be capable of organizing and pre-
senting such information in a format that can
be easily retrieved by policy-planners. This
experience involves the creation of a system by
which the prioritics and concerns of policy-
makers and planners can be transmitted to
researchers, and by which the results of research
can be fed back into the planning process in a
form that docs not obstruct their utilization.

This is one of the few attempts in the rcgion
of a non-government researzh institution to
assume as one of its priorities 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
educational planning in developing countries
have been analysed from different perspectives.
These views show that educational planning
rests on the belief that the correlation between
education and development is positive. Edu-
cation is considered to have a direct influence
on the socio-cconomic well-being of low-income
sectors, economic efficiency and productivity,
and political development and participation.
However, no single approach in education or
the social sciences has been able to generate a
reliable theoretical framework so as to under-
stand how these relationships take place in the
context of underdeveloped social formations, or
to identify thc most effective strategics that can
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be used to control the contradictions taking
place between education and development.

Latin American societies 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-
cieties at the international level.

Educational development in these societies
over the past four decades, and the emphasis
given to schooling as a central 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
educational strategies towards achieving indus-
trialization and technological modernization
that could lead these societies 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 hopm 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 statc design, implement and control
thc political and economic role of education
without jeopardizing interest sectors and with-
out deepening the conditions for potential social
unrest?

Answers to these question have traditionally
been found in thc use of educational planning

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 succtss 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
thc state in the region.

Given current development trcnds, both re-
gionally and internationally, 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
reprment to minimize social conflicts. 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.
Thc 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 societies do not evolve
according to this paradigm, the process of policy
formation becomes a conduit between extreme
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political alternatives aiming at sometimes op-
posite development goals over relatively short
periods of time. In such a context, developing
societies are oftcn 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 research, planning education becomes
a limited exercise, which responds to the most
immediate pressures facing those formulating
and implementing policies.

Notes
1. At the time, many countries of the region were feeling

the impact of development strategies heavily depen-
dent on foreign 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 strategies
towards more liberal reforms. This was not the case in
Brazil and Chile before the military interventions
in 1964 and 1973 respectively.

2. During this period, only seven from among twenty
countries in the region had an urban growth of less
than to per crnt, while five others had a growth rate
between 25 and 32 per cent.

3. Touraine (t987) presents a systematic analysis of the
trends and conditions affecting the development of
the region, particularly in terms of the power relations
affecting decision-making.

4. Public expenditures on education alone, grew from
3.4 Per Cent of gross national product in 1970 to
4.2 per cent in 1980 (Unesco, 1985).

5. Scholars have argued that over the years these trends
shifted modernization towards the model 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 Economic Development Division of
ECLA at the time, argued that 'a planner cannot
determine by himself social objectives. Ile always
works for an economic system, for a form of social
organization 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 or social system' (Ahumada, 1972, P. 4).

7. The modernization theory was 'based on the notion
that there is a direct causal link between five sets of

8.

9.

10.

12.

13

14
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variables, namely, modernizing institutions, modern
values, modern behaviour, modern socicty and
economic development' (Fagerlind and Saha, 1983,
p. 16).
An example of the use of educational planning as an
integral political tool were both the educational
reform implemented in Chile in the late 19605 during
the government of Eduardo Frei, and the planning
of the Escuela Nacional Unificada (ENU) during the
administration of Salvador Allende.
Countries like Argentina, Brazil, Chile and Uruguay
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
controlled social mobilization have been devastating,
and the attempts to reduce the gap between developed
and developing societies 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.
The problems presented by the 'crisis affecting Latin
America in the 19805 have been profusely discussed
from the point of view of its economic implications
associated to the external debt problem (Foxley,
1983). For an analysis of the effects of the crisis on the
social sciences, see Morales-G6mcz (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 universities and
secondary schools are becoming, once again, import-
ant agents for the expression of demands for social
change.

. A recer.t report prepared by the Centre for Educational
Studies in Mexico argues that between 198o and t986
only 52 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 to.6 pet cent in 1986.

. Between 1970 and 1982, public ezpenditure on
education in the region grew from 3.4 to 4.4 per cent
of the gross national product. However, at thc end
of this period, 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 fur
developing societies, it was still 4.7 times lower than
that of developed countries. In fact, public expendi-
ture per inhabitant in primary education in the region
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fell approximately 45 per cent in real terms between
1970 and 1978 (World Bank, 1984).

15. This situation did not change during the first half of
the 1980s. Today external assistance still represents a
major source of funds for developing countrics' 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 agencies.

16. Norberto GoaLilez, the Executive Secretary of the
Economic Commission for Latin America, indicated
in Ids opening remarks to the International Col-
loquium on 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 development. This reassess-
ment covers both long-term development strategies
and short-term economic 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-
temspolitical, economic and socialand 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 bascd 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 (his link, and serve as a basis for thc

Dan Inbar (Israel). Head of the Division of Edu-
cational Planning and Administration, School of
Education, The Hebrew University of Jerusalem.
Fortner director of in-service teacher training at the
Hebrew University. Author of numerous articles on
educational planning and book; including Educational
Administrative Deliberations; Israeli 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 othersthe
typc of leadership making the decisions, the
suitability of the administrative machinery,
budgetary constraints, national development,
and social structurc are among the most im-
portantbut these have been treated frequently
elsewhere. Thc 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 purely technical process;
it involves behavioural change in teachers,
parents, studcnts and administrators as well as
politicians.

This is essentially in line with thc reasoning
of the IIElys Medium-tenn I'lan 1984-I989,i
which encourages those involved 'to examine
planning in the context of decision-making . . .
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in the light of thc specific responsibilities of
teachers and educationalists' (paragraph 40),
prescribes 'definition of the "zones of inter-
action" between planning and decision-making'
(paragraph 46), and recommends focusing
'above all on the reality of planning, gaining
insight into thc practice of planning and its
dysfunctions' (paragraph 77). Our analysis
will take thc Israeli Educational Rcform as a
case in point.

The educational reform approved by thc
Knesset (the Israeli Parliament) in 1968 had
two declared purposes: to raise the level of
academic achievement, particularly of disad-
vantaged children, and to encourage the inte-
gration of students of different ethnic 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 changc from 8/4 to 6/313 (elementary high
school to elementary/junior high/high school)
took place. Unselective admission to an inte-
grated district junior high school was guaranteed
to all pupils who had completed the sixth grade
in a neighbourhood elementary school. By
setting new school districts, we intended to
make these schools heterogeneous in terms of
socio-cconomic status (SES) and ethnic origins
of thc students. A four-year comprehensive
follow-up study was conducted to evaluate
thc Reform.

The problem

It is realized today that one of the difficulties 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 effectively narrow
thc 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
either/or situation or a dichotomy, but rather
as a continuum. Hence, each question will be

2,

answered in tcrms of degreehow 'wicked' or
how 'tame' each problem is. Ten distinct

asscsscd below in these terms,
end with profiles of planning

properties are
and wc thus
problems:
Can the problem be definitively formulated?

The more 'wicked' the problem thc less
definitively it can be formulated, since in
order to understand a problem it is necessary
to have an idea of all its conceivable solutions.
The goals of the Israeli Educational Reform
were 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 achievements, the danger of
social tension, etc.

Is there a criterion, an end rule, which tells us
when a solution has been found? Again, the
vaguer the criterion, the more 'wicked' thc
planning problem. The end rule of the Re-
form is a structural/teclmical one, i.e. when
all schools in the country have been re-
structcd. However, the attcmpt at social
intcgration, as well as the improvement of
scholastic achievement, has essentially no
end rule.

Are the answers to the problem true or false or
on a good-or-bad scale? 'Wicked' problems
arc based on value judgements rather than on
objective criteria. Indeed, the Israeli Edu-
cational Rcform was accompanied by a com-
prehensive evaluation which submitted sev-
eral interim reports and a final one. Each
was followed by a nationwide socio-political
discussion of its results and implications.
AlthoLgh the reports wcrc based on quanti-
tative results, the discussions around them,
even between the researchers themselves,
were mainly value-based.

Do wc have immediate and ultimate tests to
evaluate solutions? For 'wicked' problems,
solutions arc hard to appraise, since im-
plementation itself will raise waves of on-
going consequences. The evaluation of the
Israeli Educational Rcform continued for
four years; it has now formally ended, but
its demise 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
Israeli 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 generation it
has been a 'one-shot operation'.

Do we have a fully-exhaustive set of poten-
tial solutions? For `wicked' planning prob-
lems, definable solutions are not possible.
The Israeli Reform essentially followed thc
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-
tcms. This is mainly a structural consider-
ation, but for the unique ingredient of the
needed curriculum development, teacher-
training and parcnts' involvement, no set of
potential solutions exist.

Is the planning problem unique? Here, despite
many similarities between 'wicked' plan-
ning problems, each is essentially unique.
Although many attempts were made to
compare the Israeli Educational Reform to
other rcforms, such as those in the United
Kingdom, Sweden and the contcmporary one
in France, it was found that in the last
analysis, in spite of many similarities, it is
unique. Experience from other cases may
be applied only in very general terms, and
very little about the implementational process
itself is applicable.

Arc planning problems a symptom of other
problems? 'Wicked' problems tend to bc
symptomatic because of our inability to
develop full causal explanations. Obviously
the planning problem of the Reform reflects

other historical, socio-political problemsfor
instance, the basic gaps between social groups,
the relatively segregated neighbourhoods and
public prejudices.

Can the planning problem be explained in differ-
ent ways? The importance of this criterion lies
in the assumption that choosing the expla-
nation wi'.1 determine to a great extent the
nature of the solution. If, indeed, 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 seems
most feasiblein other words, the 'tamest'
explanation. It is well known that social in-
tegration, increasing scholastic achievements
and narrowing the achievement gaps between
students from different backgrounds are very
complicated processes, and there is no one
explanation for thcm. It is also well known
that they are the result of many and diverse
interactions. However, it is found again and
again, as in thc Israeli Educational Reform,
that the main effort of planning is invested
in one aspectin the Israeli case, the struc-
tural one. In this case, structural change was
considered necessary, but obviously not suf-
ficient. It was to serve as a catalyst, trig-
gering off new proccsses. 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.

Does the planner have the right to be wrong?
If it is a general principle of science that
solutions arc only hypotheses to be refuted
later, 'wicked' educational planning problems,
which arc not intended to fmd the truth but
rathcr to solve practical social problems, arc
not immune. The succcss of the Israeli Edu-
cational Reform is often considered a politi-
cal issue, and is discussed more frequently in
political rather than educational terms.

Once implementation of the l dorm, which is
a long-range change, has begun it can no longer
bc considered solely as an attempt to fulfil its
objectives; it is conceived as the best solution
available. Hence, an analysis of the Israeli Edu-
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cational Reform clearly points to the 'wicked-
ness' of the planning problem. Moreover, pro-
files of social planning problems in general, and
educational ones in particular, tend to be rela-
tively 'wicked'. This fact has, of course, direct
implications for thc decision-making and im-
plementation processes which will bc discussed
below.

At this point three things should be empha-
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 bc
analysed separately and a separate profile estab-
lished for cach. For instance, the structural side
of the Educational Reform discussed here has
a much 'tamer' profile than thc facets which
deal with teaching heterogeneous classes. It
should not be surprising that the structural
aspects received the most attention, were the
focus of thc Reform, and only later was em-
phasis placed on the educational process itself.
This brings us to the third po:nt. Since 'wicked'
planning problems are characterized by a high
degree of uncertainty, it is inevitable that in
translating them into action, efforts will bc
made to 'tame' them. This might be related
to conflicts, and might raisc unforeseen conse-
quences, since the decisions will bc, in the last
analysis, political in nature.

The decisions

March and Simon distinguish four basic
types of decisionsthose of acceptability, unac-
ceptability, incomparability and uncertainty
based on the ability to identify preferred
alternatives as a function of the different prob-
abilities of a choice resulting in positive or
negative results.
The acceptable alternative, which among the

alternatives of action is clearly better than
all others, and good enough to be accepted.

Under such ideal conditions decision-making
can bc expected to be quite routine. However
considering thc 'wickedness' of educational
problems, the situation in educational plan-
ning is not often ideal. The other three situ-
ations arc thus more relevant.

In the unacceptable casc the probability dis-
tributions of outcomes associated with each
alternative arc known, and a preferred alterna-
tive can be identified without difficulty, but
the preferred alternative does not meet an
acceptable standard. Unfortunately in edu-
cational planning decisions in such situations
have to be made, whether or not the
alternatives arc satisfactory. It is often a
case of choosing the least of several evils.
Consequently, implementation will bc con-
tinuously challenged.

In educational planning, the situation of incom-
parability seems 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 equally
expected outcomes, or, more commonly, the
alternatives themselves arc very likely to pro-
duce both positive and negative outcomes.
In turning back to the Educational Reform,
it seems that thc alternatives the decision-
makers were faced with were best charac-
terized as incomparable. Indeed, the long
search for thc best alternative produced sev-
eral, and in the end, the decision was a
political one, 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 arc not known.
This situation, together with thc preceding
one, is characteristic of most educational plan-
ning situations.

If, indeed, educational planning problenis have
a 'wicked' profile, incomparability and uncer-
tainty will be unavoidable. Plans may be de-
veloped on the basis of expertise, but the de-
cisions to implement them will he politically
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determined, that is, on the basis of subjective
preference. Successful implementation of edu-
cational plans cannot bc based solely on com-
pliance and administrative machinery, but has
to be widely accepted and based on broad
involvement and participation. Thc problem of
communicating thc plan is thus brought into
focus.

Communicating change

Diez-Hochleitnerl 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 seen 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 proccss through which the
communication of shared symbols creates
intent.

As states above, educational plans tend to be
characterized by a 'wicked' profile, with no
definitive formulation, no ends 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 perceived. Educational planning is not
only an expression but an impression, and the
success of thc 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 v. hat degree the plan takes this fact into
account. Indeed, onc 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 bc placed on the plan code, that is,
Its professionalized language and rationales, and
more on the specific addressee of the plan, and
the contacts between people, groups, adminis-
n ative units and organizations. Unfortunately,
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today there is a need to appear to be advocating
rationality, which is highly prized and rewarded
and has an almost magical quality of truth and
objectivity, and effort is invested in developing
models, rathcr than contacts, involvement and
commitment.

Educational planning should be considered
a mode of action, a negotiating process. From
this practical angle, the evaluation of the plan-
ning process, cannot wait for its output analysis,
but will have to rcspond immediately to such
quertions 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 svas given to the
opcning of dialogue channels in the Israeli Edu-
cational Reform. It was long debated, analysed,
discussed and approved by Parliament itself.
The committee heard the views of the teachers'
unions, experts, parents, administrators and
politicians. Thc list in thc Parliament Committee
Report' seems to include every 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 arc incom-
parable, its test is limited to how well it explains
the difficulties of implementation, en the one
hand, and how well it indicates ways to improve
that implementation on thc other. When thc
planning process is in practicc 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 emerges. 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; it is disregarded in the actual selection
of alternatives. The distinction between feasible
and possible is blurred, and the planning process
focuses on thc implementation phase. The prob-
lem is that thc implementation process itself
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often modifies or moulds new educational goals
in trying to justify implementation and its
outcomes.

Towards linkage planning

Since there is no way to build a comprehensive
and iational strategy of educational planning
in decision-making situations of uncertainty,
incomparability and 'wicked' profiles, a 'linkage
planning strategy should be developed. Linkage
planning would be based on several plans, each
fairly independent in its implementation, and
each comprising a relatively controllable unit.
Supporting systems would be provided for each
link, which should be based on a developed
communication network.

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 comprehensive plan, whereas links
should have a common orientation but be rela-
tively independent. For such links it is easier
to build a communication network, and to in-
volve and demand commitment from those upon
whom implementation depends.

In many of the educational planning pro-
cesses described above, there is no way to avoid
the exploratory nature of implementation. The
challenge is to build an implementation network
that will be flexible enough to accommodate
the dynamics of such an exploratory process.
Undoubtedly in such linking planning strategy,
it will be necessary to develop and establish
co-ordinating mechanisms for the interchange
of information to activate the supporting sys-
tems, to synchronize the actions of thc various
links, and, in some cases, to try to tie thc links
together. But it is clear that linkage planning
strategy is not based on linear sequences of
actions, and overlapping is unavoidable. In a
way, the strength of the chain is in the over-
lapping of its links.

Pitfalls in implementation

Every planning problem has its characteristic
pitfalls, its hidden dancers and snares, and no
analysis of educational 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 sti ategy 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 are
'wicked', thc choice among definitions, bound-
aries, and alterratives for tcatment are not
established on objective bases, and are vul-
nerable to pitfalls. Perhaps the more 'tame'
aspects arc preferred, and there may be a
tendency to focus on marginal questions, on
the more feasible aspects rather than thc
more important oncs.

Most educational 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 dccisions.

The complexities of educational planning might
lead to the development of over-sophisticated
(abstract) plans, open to qualitative bias, and
to thc pitfall of status at thc price of non-
communication.

As far as pitfalls in communication are con-
cerned, several questions should be asked
here. First, i educational planning oriented
towards a multiple audience, or to a mono-
lithic one (i.e. thc pitfall of the addresser)?
Second, are contact nctworks of implemen-
tation takcn into consideration (i.e. the pitfall
of inner strength and rationale)? Third, has
the tneaning of the plan changed during the
process of communication (i.e. the pitfall of
perception)?

Costs arc of course central to all these consider-
ations. 'Tame' aspects arc easier to be trans-
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lated into costs and benefits, and this fact,
as we have pointed out, may bias decisions,
thc costs of solving 'tame' problems arc
difficult to compare with the benefits of
solving the 'wicked' ones, and pitfalls are
unavoidable. Concentrating on overcoming
them might even discourage creativity. But
the recognition and understanding of pitfalls
inherent in educational planning and im-
plementation arc important.

Notes

International Institute for Educational Planning,
Alediumt.rm plan 1984-1989, Paris, lIFP, 1984

(11E1' INI. 84 A
2 II X. Rotel and M \Vebber, 'Dilemmas III a

Ceneral l'heoiv of Planning', l'olny S,1,11... Vol 4.

9-1, pp I CCI)
3 I March and II A Sim,,n, Ness York.,

Wiles , tos8

4 K Diva -Hos Wenner, 'Educattonal planning'. Eionomic
and So, hit Aspc,tr of Educational Planning, p Parts,

Unesco, 19114

rhe Report of the Parliament Committee for Examining
the Nementai y and Secondary Israeli Educa tumal

Structure, Jerusalem, The Knesset. See also M. Chen,
A. lesey and C. Adler, Process and I hacorne, in
Edmauenal l'racrue. to the Evaluation of the Middle
Division of the Educational System, Hebrew Univer-
sity of Jerusalem, 1971; D. Inbar, 'The Israel, Edu-
cational Reform The Paradox. of Feasible Pbnning',
COmparatit e kdu,aflos Ret ICW, Vol. 25, No. I, 1981,

PP 13- 27

235



Integrated development
of human resources

and educational planning
Vinayagum Chinapah, Jan-Ingvar Löfstedt and Hans Weiler

The nature of the task

The principal objective of this article is to draw some conclusions
from the critical assessment of educational planning in which the
authors and others have been involved over the years (cf. Weiler,
1980; Levin, 1980; Chinapah and Löfstedt, 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. 'vment 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 thc context in which,
it operates.

The main argument of this article is that, for educational planning
to become a more effective 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 educational
interventions both within and beyond the formal education system.

'The conceptual key to this argument lies in a re-interpretation
of thc 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 need to protect and improve people's health, to keep popu-
lation growth within reasonable limits, to sustain and develop
cultural traditions and identities, to enjoy recreational activities, to
put nutritional resources to the best possible use, to preserve a less
hazardous and endangered environment, andlast but not leastto
assume and play an active role as a citizen. All of these kinds of
competence constitute, in the aggregate, a society's 'human resources'.
To develop these resources presents a 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 needs 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 numbcr of other mechanisms and institutions
as well: various 'informal' educational activities, literacy programmes,
grassroots movements of various kinds, community development
programmes, the family, various training programmes and the media.

it is along these two dimcnsions, broadening the range of human
competence with which human resource development would concern
itself and expanding 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; ()) to a new meaning of
'education' as one 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 appropriate and effective notion of
educational planning.

Before moving to the task of developing a new matrix of human
resource development, this first part will review and summarize the
evidence 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
set 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 empirical basis for the problems identified in this section is
derived from surveys conducted in recent years in African and Asian
countries in a project supported by the Swedish Agency for Research
Co-operation with Developing Countries (SAREC) bascd at the
Institute of International Education at the University of Stockholm
(Chinapah and Löfstedt, 1983, 1985). For purposes of this diagnostic,
we treat separately a number of aspccts, 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
educational 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 vertical dimension,
educational planning is often highly centralized and hierarchical,
which leads to the less than optimal utilization of human and
material resources and effectively 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, whP often makes officers
at the centre overburdened with relatively minor 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 arc 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 create a rigid climate and to stifle the initiative and
judgement of individual officers.

At a horizontal level, a growing bureaucracy with ever more
specialized functions has also led to the increasing compartmental-
ization of administration and decision-making, which makes inter-
ministerial and inter-departmental co-ordination even more difficult
than before.

As a result of socio-economic bias in the recruitment for civil-
service positions, the educational planning and policy-making system
tends to bc staffed predominantly by members of the upper social
strata. It is usually also dominated by men. Lower-status social
classes, castcs, ethnic and religious groups as well as women tend
to be grossly under-represented among planning and policy staff.
These socio-economic, cultural, ethnic and gender imbalances help
sustain, in turn, biases in staff recruitment, the definition of problems,
the identification of priorities and the design of solutions. These
imbalances also may be related to a lack of awareness of existing socio-
economic 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 example, student achievement by socio-econornic
status, ethnicity and gender), which would be needed to eliminate or
reduce existing imbalances. Large reserves of human resources among
the poor and among women thus remain under-utilized in thc
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 related 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 qm.ified
officers arc conccntrated at the top and thc 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 areas. Another
reason 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 thc expense of non-aided projects and
programmes. In many countrics, large numbers of expatriate 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-à-vis 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 bc registered, but without their socio-economic,
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 bureaucracy, 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
numbcr of requirements which arc often overlooked or neglected.
Devolution is seldom accompanied by a corresponding upgrading of
local-level resources (staff, infrastructurc, 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 undcsircd effects such as increased regional disparities due
to an uneven distribution of resources. Decentralized dccision-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. Thc experience of many devel-
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oping countries suggests that socio-economically more advanced
regions and elites tend to benefit the most from decentralization and
devolution. 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 arc 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 thc education system and in
the planning structure, and the imbalances referred to above. How-
ever, there 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
middle-level white-collar manpowcr; 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 difficulties in achieving
optimal horizontal distribution of manpower across different sectors,
both within the modern sector and between the modern and tra-
ditional sectors. Equally difficult seems 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 countrics seem to lack thc 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 free-market systems. A Chinese study found that out of
about a million graduates from colleges and vocational schools in the
early 19S0s, less than half were actually working some years later
in the fields they had been trained for (Löfstedt, 1986, p. 14).

Finance and planning

The effective 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 severe resource constraint (Lewin, 1987). The following
are only the most prominent manifestations of the problem which
many developing countries encounter:
A lack of recognition of the importance of educational 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, etc.) causing
disturbances in programme implementation.

The difficulty of managing and co-ordinating funds coming from
different sources (public, private, external, local, ctc.), which leads
to the ineffective 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).

The 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 encoun-
tered. Some of these problems are of a more 'technical' or organiz-
ational nature, and could be seen as resulting from deficiencies
in existing structures and processes which, at least in theory, could be
remedied. Other problems seem to bc 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. Sonic of the staffing patterns discussed above
seem 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

environment.
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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 share of its own problems, problems that have to do with the
way in which thc process of educational planning is conceived,
organized, structurcd, carried out and evaluated. If these were the
only problems, however, they might be remedied by somc internal
reforms of the educational planning operation itself; indeed, there
has been some improvement over the years in such mattcrs as the
information base for educational planning, the quality of planning
staff, the sophistication of projections, ctc. (see Psacharopoulos
and Woodhall, 1985).

While such reforms in the internal workings of educational
planning have helped, they fail to address the full nature of the
problem. For educational planning, just as education itself, is
deeply affected by its environment, by the kinds of problems and
crises that have emerged in the social and political context of edu-
cation systems. It would carry us beyond thc scope of this article to
engage in a more detailed discussion of this environment and its
crises, but of particular significance for our argument here are:
(a) the crisis of thc state: (b) the crisis of thc production and utiliz-
ation of knowledge; and (c) the crisis of the system of international
development co-operation.

The crisis of the state

To put the issue in the shortest possible form, the modern state,
in developed and developing societies alike, is 'overloaded' (Rose,
I980). The demands placed upon the state arc 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 continues to play a powerful role in the social
dynamics of most countries, the delivery of education services
becomes an important indicator and symbol for thc state's willingness
and ability to respond to the needs of it% people, and thus plays a
critical role in the overall strategy of the state to retain both its
power and its legitimacy.

2'60
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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 research were an integral and indispensable
element of the policy process, in education as elsewhere, and that
good planning needed good- research 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 base of educational
planning has been notoriously poor.

At a second level, educational planning has generally found it very
difficult to absorb and utilize such research as does exist on the
relationship between education and work, on the determinants of
educational outcomes, on the nature of decision and rcsource allo-
cation processes in complex organizations.

Finally, educational planning has not functioncd at all as a stimulus
or a catalyst in a world of research which, as far as education 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.2yed quite
an important role in the development of education in the Third
World. Although limited in quantitative terms (roughly to 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 issue is only one, and not even thc most critical,
aspect of what looks like a serious crisis in international development
co-operation. At least as important arc: first, a considerable deterio-
ration in the relationship and interaction between donor agency and
recipient countries, particularly over issues of tied aid and over
conditions and modalities of aid agreements; second, the increasing
debate over whether the existing system of international development
co-operation makes any sense; and, finally, the role of external aid as
a vehicle for importing alien cultural elements.

THE GAP BETWEEN EDUCATIONAL PLANNING
AND THE INTEGRATED DEVELOPMENT OF HUMAN RESOURCES

The preceding sections have provided a brief overview of some of
thc major shortcomings, fallacies, and crises 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 i efiection of much broader problems which pervade
the political, economic, research and international environment
within which educational policy is being made. In this section, wc
will return to one of the claims made at the outset, namely, that
educational planning is predicated on, and tends to reinforce, an
overly narrow conception of human resource development.

Inspired by human-capital theorists and economists of education,
the conceptual, methodological, and empirical 'classics' on edu-
cational planning have tended to concentrate on purely economic
criteria for ascertaining the roles and functions of educationformal
schooling as a source of skills, qualifications and certifications relevant
to the domain of production (see, Shultz, 1964; Psacharopoulos,
1973; Blaug, 1968). Educational planning had to be geared towards
the manpower required for the economic growth of society, human
beings wcre to be madc more productive and educational planning
was seen in this context as a vital instrumcnt for gearing educational
development towards the economic needs of society. Although
severe doubts and criticisms were raised on the limited roles and
functions attributed to educational planning in the process of human
resource development, evidence shows that thc application of
cconomic rationales for hum in resource development rcmains up to
the present a powerful maxim in thc theory and practice of edu-
cational planning (see Youdi and Hinchliffe, 1985; Lourié, 1985).

Notwithstanding attcmpts in different directions, the fact rcmains
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 limitation, efforts were made in the 1970s to
redefine human resource development in terms of a strategy for
satisfying basic human needs (Chinapah and Fagerlind, 1979). Thc
whole purpose of development was not to be to develop things but
to develop man. In this context, educational planning was seen as
instrumental in thc process of an all-round development of human
beings, intellectually, socially, politically, morally, aesthetically and
physically. It seems fair to say that this earlier effort at re-
conceptualizing the notion of human resource development away
from a purely economic construct has had limited impact on the
reality of educational policy and planning.

t
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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, thcory 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, lead to a 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, thc
human capabilities and competencies required to participate actively
in these different facets 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 identities, the quality and ease 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 thc 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 a major policy challenge.
To plan for this concerted effort gives a new and both more ambitious
and exciting meaning to the old notion of human resource develop-
ment. Inasmuch as education plays a role in bringing about this ncw
range of human competence, educational planning would become an
integral part of this new overall effort at the planning of human
competence development, and we shall deal later with what this will
entail for the future of educational planning as We know it.

But let us return for a moment to thc overall concept. One of thc
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FIG. 1. Types of intervention and areas of human competence.

elements of the new concept of development is the multiplicity and
diversity of human competence that is required to sustain the ideal
of the autonomous, active participant in the development process.
In Figure t, 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 capabilities that would be needed, they
would seem to represent the most significant ones. They are probably
self-explanatory, but it may be important to emphasize oncc more
that, while many of these capabilities are related to one another, they
also represent objectives in their own right. For example, it is obvious
that poor health and nutrition will have a detrimental effect on a
person's ability to participate in the process of economic production.
At the same time, however, there is absolute and independent value
in sustaining peoples' health and physical well-being regardless of
its impact on their productive abilities.

The point of the matrix in Figure t is precisely 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 strategies 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, etc.) or in terms of the
kind of intervention (resource allocation, literacy training, regulation,
publication, etc.). For purposes of illustration, the matrix in Figure
includes examples of both. Each 'cell' 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 achieving a
particular objective, as in a combined media and educational cam-
paign in favour of ccrtain 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 media and 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
challenge 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 models 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 thc
policy process, and the role of knowledge and research 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
insfitutionalized agencies according to more or less clearly defined
intervention strategies. A task of such complexity requires careful
and comprehensive planning in order to maximize the contribution
of each intervention or set of interventions to achieving the desired
competence. This kind of planning can only succeed on the basis of:
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(a) a thorough examination of the kinds of competence people have
or lack with rcgard 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, modes
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
strategies and modalities; and (e) designing and implementing
evaluations.

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 adtninis-
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 (h) 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 CommunicRtion) 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 naturc of thc linkages to be established will bc a function
of specific conditions and traditions in a given country; thcy 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, etc.
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Knowledge needs and the role of research

The nature and complexity of policies for the development of human
competence places great demands on the supply and management of
appropriate information. Given the cross-sectoral quality of these
policies, this information will have to come from different domains
of knowledge (health sciences, communications, food research, social
psychology, etc.), and will have to be carefully 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 know-
ledge will again be a function of each country's specific conditions
and, especially, the existing infrastructures for the generation and
utilization of knowledge. The important thing seems to be thc
realization that: (a) research 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 research effort; and
(c) that the effort to generate the knowledge needed has to reach
across conventional disciplines, schools of thought and methodologies.

The role of education 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 field 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 agencies, but become
at least potentially part of an overall strategy for the comprehensive
development of human competence and of human resources in a
wider sense.

At the same time, thc matrix developed above (Fig. t) allows
us to accommodate conceptually thc multiple strategies 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 strategies 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 see this comprehensive mapping as a major theoretical
as well as political task, and recommend it to the attcntion of our
colleagues in the field 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 systcms, literacy work,
and community development programmes for strengthening com-
petence in such arcas as health, nutrition, cultural awareness and
social interaction.

While education, as we have shown, is only one of several strat-
egies 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 easily than many othcr social institutions, by the
state and/or powerful social and economic forces in thc society;
(c) 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.

IMPI.ICATIONS FOR FORMAL EDUCATION,
PI.ANNING 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 widc 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 set 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 existence, the skills to handle mental and physical
tools in a creative way, and the ability to interact with other people
in a variety 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 areas of competence that could best bc
dealt with in schools, rathcr 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 socicty 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 proccss 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 generated, delivered and
applied.

This kind of teaching-learning process will require multiple
linkages between the school and the classroom, on the one hand, and
people and institutions active in the respective area of human
competence (for example, (a) in culture, theatres and actors; (h) in
policy, political parties and government authorities; (c) in work,
employers and employees in enterprises). The different rows in our
human competence matrix, in other words, constitute meeting
points for different agencies involved in developping the same or
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related 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 effort.

Planning and management of school systems

In discussing the role of formal education in the development of
human competence in the previous section, somc necessary changes
in the construction of the teaching-learning environment and other
aspects of the education system have been discusscd. These changes
will have implications not only for the classroom, but for thc wider
issue of planning and managing education systems, such as adminis-
trative and organizational structures, personnel, research, information
use 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 seeks to
cover the wide range of human competence required i:a different
domains and sectors, and which also aims at much closer interaction
with a wide variety of other agencies in a morc integrated effort of
human competence development. At present, the administrative and
crganizational structures for planning are tightly linked to the man-
dates of different ministrics (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, educational planning must be part of
an intersectoral approach to the public administration of human
resource development. These intersectoral arrangements arc 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 educational planning within the context of human com-
petence development requires new roks and functions of the planning
personnel. Educational planners have to play new roles and assume
tiew 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 studcnts and
teachers in the formal cducation system, the planning of school
facilities, and rather technical projections for the allocation and
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deployment of resources. Their training was orientcd 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 need to have a multidisciplinary
structure, content, and orientation so as to enable educational
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 each 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, household surveys, ctc.) will become of critical
importance for the planning effort. Besides expanding the sources 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 rcforms
taking place in all areas of human competence.

The evaluation and monitoring of thc extent to which educational
planning accomplishes its different tasks in human competence
development will dcmand not only a larger data base but also an
integrated system of evaluation and monitoring. This system will
have to take into 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.
Thc 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 agcncics, joint evaluation and
monitoring teams with representatives of 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 competences
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 sense of human beings as resources
in the development process but also in the 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 necd in
order effectively to cope with the multiple challenges of life. We have
seen these challenges as relating not only to the world of work and
productivity but also to the need for a whole range of life-related
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 thc 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 thc 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 morc in the
direction of issues of human competence gives a new meaning to the
role of evaluation in educational planning and administration. Not
only does evaluation become more important and, given thc 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 197os, educational plan-
ning generated great hopes as its techniques
began to spread. There were several reasons for
this enthusiasm. Economic analysis, borne along
by the wave of growth in the West, was dis-
covering thc role of human capital and claimed
to be able to gauge its contribution to national
economic performance and its role in individ-
ual careers. School enrohnents, thc number of
graduates and R&D expenditure became growth
variables on a par with physical capital stock
and labour (Denison, Malinvaud et al.). The
developing countries saw educational planning
as a means of asserting their national Identity
and allocating resources rationally in a form of
investment which was held to be decisive for
their future.

In the last fifteen 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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of Paris-Dauphine; President of the Societe d'iiconomie
Politique; Iknorary Member of the Economic and
Social Council; Trustee of the Intermit:owl Council
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planning has not escaped the harmful effects of
thc world economic crisis, first, because of thc
impact of that crisis on budgetary restrictions
and the employment of young people and,
second, 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 career 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 one idca to have emerged recently is that
the experience 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-dc-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 difficulties confronting
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 corn-
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 effect.

The virtue of a strategic plan resides, strictly
speaking, in its educational value, which de-
pends in turn on the extent to which it can make
educators more efficient. The work that they
are 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

It is generally held that the time-scale in indus-
try is a long one. The time taken by production
cycles in heavy investment sectors 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 twent} years. These times do not fit in with
the political calendar, nor do they correspond
to the daily, monthly or annual schedules for
the routine operations of company life.

Educational cycles also fail to correspond to
political cycles. The amount of time needed for
an educational reform to take effect is greater
than that available to the political authorities
responsible for the reform. On average, thirteen
years of schooling and six years at a university
are needed to produce a high-level graduate.
Even more timc is needed '3 enable the new-
style teachers, who arc thc product of edu-
cational reform, to demonstrate their talents to
the full Can a plana set of procedures and
organizations enjoying relative administrative

stabilitycope with phenomena which the pol-
itical authorities cannot assimilate or still less
evaluate? That was once the belief, but people
arc now less certain. Why?

The weight of thc past, the pressure of thc
establishment at national level and lack of funds
greatly limit the scope for manoeuvre and the
innovative capacity of education systems, even
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 societies arc uneasy, unsettled 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 seen from the following
two examples.

School education worldwide generally suffers
from four deficiencies:
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
need 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 thc
country's distinctive character, with thc morc
universal, standardizing values introduced by
thc scientific and industi ial revolutions of thc
Western world.

A similar upheaval is also taking place in the
narrower, but rapidly expanding, contcxt 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
yoing people knew that by undcrgoing the
initiation rites of university, thcy could obtain
much sought-after positions at the top of the
social hierarchy, positions usually similar to
those occupicd by their fathers. A good uni-
versity could be easily identified by a single and
easily verifiable criterion, namely, academic
excel knce.

The attraction of these well-paid and pres-
tigious careers 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.e. non-compul-
sory) education and economic growth could be
defined as follows: (a) highcr education is a way
of increasing thc pool of qualified personnel;
(b) more engineers, 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
feeling of scarcity.

This pattern is now bcing challenged in the
industrialized countries. A large proportion of
thc population in the Wcst 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 merely a pipe-dream. Leisure time,
whether voluntary or enforced, has greatly in-
creased, particularly in Western Europe, and
there is now a mass demand for the right to
higher education arising from thc desire to ward
off unemployment, not by acquiring oncc-and-
for-all qualifications to last a lifetime, but by
claiming the right to kccp up to date in a world
awash with information, technological advances
and knowledge. Singling out 'good' universities
is much more difficult nowadays in our more
democratic, less hierarchical societies, because
of thc explosion of knowledge, thc profession-
alization of research and the desire to make

higher education pay off. All universities must
expect to be judged by a range of criteria.
Consequently, management of education sys-
tems is becoming a much morc complex affair.

The two examples quoted above, concerning
the education of the majority of children in 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 conse-
quence of the increasing number of graduates
is that they are to be found everywhere in thc
world of production and administration. West-
ern companies are even coming to think of
themselves as education systems. Teachers arc
no longer the only repositories of knowledge;
they are the victims of their own success. For
that reason, the remobilization of the teaching
profcssion has now become a major concern.

How can the strategic approach give edu-
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 properties 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) (Dircctor of the Business
Consulting Group McKinsey in Tokyo) points
out, a company with no competitors can afford
to go ahead and plan its decisions. The concept
of strategy, on the othcr hand, implies that the
company feels challenged by competition. In in-
dustrial economics, competitors challenge each
other in three ways, in a triangular pattern as
in Figure I, which shows that: (a) the market
is segmented; (b) companies differ in terms of
the quality of thcir products and services and
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of their cost-benefit ratio; and (c) companies sell
value along with their products and services,
which is appreciated by customers, not by sup-
pliers.

There arc many objections to the application
I of such a scheme to the education system. But

at least it highlights somc of the problems
involved in keeping educational machincry run-
ning smoothly when it is insufficiently fired by
the spirit of competition.

Indeed, in the absence of official competitors,
companies in monopoly situations find it in
their own interest to invent compctitors so as to
protect themselves from the dangcrs 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 reach arc usurped by their
competitors and threatened with the desertion
of thcir customers. Similarly, the private sector
is energetically involved in schooling and vo-
cational cducation, and schools arc not immune
from a falling-off of a portion of their clientele
(IIEP, 1988). Schools have no absolute right

, to a monopoly on education. Does anyone
, need reminding that in the West, for example,

mothers attended to early childhood education
long before schools took over that task?

It may, of course, be objected that a national
education system is an expression of political
choices stemming from thc desire to draw a
radical distinction between schools and busi-
nesses. But thc educational budget of somc
companies is more impressive than that of
certain prestigious institutions: thc education
budget of ATT is more than three times that
of MIT. Moreover, in the United States, the
business sector 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 expen-
diture is intended simply to make good the gaps
in basic schooling, particularly in the case of
recent ininsigrants (Eurich, 1985).

Moreover, there is a need to review thc mono-
lithic nature of the state education system. Thc
uniform nature of the regulations imposed on a

Value // Value

Price

Companies Competitors

Costs

FM i Competition irt industrial economics.

N.B. The market is segmented; companies differ in terms
of the quality of their products and services as well as an
terms of their cost-benefit ratio; companies sell value along
with products whose services are appreciated by thc cus-
tomers, not by the suppliers.

whole population in the name of equality leads
either to resistance to change or abrupt general
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 comprehen-
sive overhaul of thc system, it usually encounters
incrtia and a general lack of understanding.

The strategic thinking at work in the best
companies tries to picture the institution's
futurc in thc light of the real or potential
competition to which it is exposed. Schools too
often see themselves as having a captive clientele.

At the level of thc education system as a
whole, strategic thinking approaches thc future
in a different way from straightforward planning.

To begin with, the strategic thinker tries 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 whiLh plan%
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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'
(Masse, 1965) and ' weak signals' (Ansoff, 1975) in
order to influence 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
every case the steps which, whatever the
circumstances, must be takcn 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 enrolments, it is essential to determine
what tasks education should perform and to
ensure their relevance. Costs cannot, of course,
be disregarded, but efforts to reduce (at any
price!) the conspicuous costs of a system,
namely, those recorded in the accounts, do not
necessarily make thc system work with maxi-
mum efficiency. If we drive with our eyes glued
to the dashboard, wc arc unlikely to reach our
dcstination. Low cost is not primarily what
makes good education policy, even if wastage
must be eliminated. It must be defined first
and foremost in terms of its purpose, the
quality of the services IO be provided, and only
then in terms of the best possible price. The
unexamined extrapolatims that -reep into even
the most complex planning models no morc
guarantee the planners' credibility than a

straight advance through a minefield guarantees
the safety of a foot soldier. 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 opportunities thrown up by
the changes in society.

It may, of course, be objected that education

should be a part of the sacrosanct core of
essential duties that all countries must perform
even if they are going through a crisis. Unfor-
tunately, this assertion is too general and too
categorical to bc 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 event of
famine are just some of the variables which
may curb the resources anocated to education.
How far can the continuity required by the
education system be recondled with the necess-
ity to keep expenditure consistent with avail-
able resources? Some educational activities are
indeed inviolable, but there is also a grey arca
that is subject to review. The quantity of real
resources available for each pupil or student
varies too much from one country to another,
from one educational level to another and from
one decade to another, for governments not to
tackle this question openly. It is better to discuss
it than to rely on a 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 ncw occupations and skills
generated by development and the ongoing
industrial revolution. Hitherto, cducation sys-
tems have simply juxtaposed 'vertical' courses
of education, that is, courscs 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
therefore beLomes the surest way of creating a
divided society. In future, those starting work
earlier should receive morc general education,
even if industrial training has to take over
where schools leave off; conversely, literary and
scientific courses should foster greater aware-
ness of world developments, careers and the
values of communication.

I astly, the content of all strategic decisions
in business may be reduced to one of the five
categories summarized in Table t.

Common to all these decisions, which are very
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TABLE I. Strategic decisions applicable to education

What are we building? Investment, new recognized
courses of study, recruitment
of teachers

What shall we keep? Maintenance, operating
resources, quality control

What shall we sell? Abolition of coot ses, closure of
establishments, recycling
human re4c,urces

What shall we buy? Documentation, software, etc.
Who are our allies? Local and regional :uthorities,

educational institutions both
upstream and downyream,
business enterprises,
international co-operation

familiar to companies, IS 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 need is felt to reorganize school
mapping or to rejuvenate syllabuses and courses?

The state education system remains a poten-
tial prey to the dangers mentioned, while a
subtle erosion 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-
orities respond by taking their own measures,
namely political tradc-offs. The compromises
made often favour new regulations or statutory
rcforms without always solving the underlying
problems. Political pragmatism is seldom the
kind needed in the educational field.

Strategy cannot replace planning. A study
backed up by figures must be carried out to
confirm that decisions, some of which are
simultaneous 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: cnds,
means and management.

THE ENDS OF EDUCATION

Throughout the worldin the United Stares, as
a large number of reports have revealed in
recent years, in Europe and also in thc Third
Worldthe content and organization of cdu-
cation arc running into tremendous difficulties.
These arise not only from the evolving 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 sincc the
Second World War. This has had several
consequences: syllabuses have become weightier
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 science 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 thc raising of the minimum
standard of know!edge that young people re-
quire to find their place in society and to lead
independent lives.

Time is limited, however; neither the exten-
sion of life expectancy nor thc 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.

Moreover, relations 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 societies suffering from a lack of
communication. In the industrialized countrics,
overturned as they have been by a scicntific
revolution whose impact is tremendous, since
it affects people's thinking, a superficial study
shows how information and knowledge have
found thcir way into the smallest workings of
companies, machines and products. Individuals,
however, in no position to mastcr all this in-
formation find themselves obliged to put their
trust in sccond- or third-hand knowledge.
What a contrast to the intimate, but empirical,
knowledge of peasants in the Mrican savannah
or on the plains of Thailand, who have 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 whosc 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 arc
now less harmonious because progrcss in know-
ledge and technology devalues the rultural
heritage and accentuates the generation gap.
Young people are no longer trained for the
same occupations as their parents. Schools,
which formerly sprang from the initiative of
parents, today separate young people from their
elders. 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

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, Bienayme, 1986).

As a result, there is much controversy, es-
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 true
that the demand for education is experiencing
a crisis, as IIEP (5988), 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 elitist type of higher education to mass
education and then to almost universal edu-
cation calls for a much closer analysis of what
education is required to do, rather than im-
posing on everyone 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 yet succeeded in org:ai-
izing their dialogue with society, though that
dialogue seems to have lost its ideological
virulence in recent years. The problem is how
to prepaic young pcopic 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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example, 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 strcssing 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.

One 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
education. 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 elsewhere 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 half 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 arca
with a dwindling population will meet with
strong resistance and the central authority's
powers of coercion are restricted. Moreover,
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 countries 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 fewcr people
wishing to take up teaching as a career, es-
pecially in thc subject areas most sought after
in the working world. It will not be possible
to deal with this recruitment CTisis without
furthcr 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 due to the
expansion of benefits by virtue of acquired
rights and also unforeseen variations in expen-
diture-generating factors such as illness, unem-
ployment, poverty and pensions. Some inter-
national comparative studies (Wilenski, 1975)
on Western countries have even shown that
health spending is negatively correlated with
educational expenditure in terms of their rela-
tive share of the GDP. Thc more people spend
on health, thc 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 196os.

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 thc sweeping
changes dictated by 'crisis management', wc

fr f
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should turn our attention to some of tile manage-
ment constraints in the public education system.

THE MANAGEMENT OF EDUCATION

Typically, except in countries with a federal
structure (usually very large countries), state
management of education features bureaucratic
rules, a top-down flow of information, com-
partmentalization of responsibility and slowness
to react to far-reaching changes in society. The
industrial groups that have copied this model
arc handicapped by such characteristics when-
ever markets or technology become turbulent
or hostile (Emery and Trist, 1965; Lawrence
and Lorsch, 1967; Bienaymé, 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 are persisting in thc error of centralism
and across-the-board decisions. These decisions
overrate the advantages to be gained from econ-
omies of sle, and their supporters over-rate
the equalities they think should be preserved.
Finally, dccision-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
expenses should be granted to two establish-
ments which, though similar in all other re-
spects, have to operate under different climatic
conditions, on the grounds that equality must

At a time when education has come under
scrutiny and its relations with society arc chang-
ing, planning offers inadequate technical sol-
utions. Planners have gradually become slaves
to ritual and routine, sinking eventually into a
rut. Educational planners arc not the only ones
to have run into troublethe same is true
of those responsible for centralized economic
planning, who underestimate environmental
changes, the inertia of social groups and the
workings of international competition. In the
circumstances, and taking due account of the
differences between countries and individual
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cases, is it possible to come up with any broad
lines of action that may alter the coursc of
education policiesand hopefully improve thcir
results?

Suggested strategic guidelines

Contemporary thinking ,n educational policy
(for example, Cerych and Sabatier, 1986;
Debeauvais, n.d.; Husén, 1988) focuses on
two questions: How, and to what extent, can
changes bc effected without reform? Under
what conditions can a reform actually bring
about the desired changes? Generally, there arc
two types of guidelines.

One series is provided by educational policy
specialists with detailed practical knowledge of
the field. One example is Husén (1988), who
while refuting the view that a single paradigm
could be universally valid, nevertheless spells
out a handful of general rules which, if neglected,
will lead reformers to ccrtain failure. According
to him:
A properly designed educational reform requires

a grcat deal of timetime measured, not in
years, but in five-year spans or even decades.

To be carricd through in full, it requires the
active involvement of educators right from
thc outset. All too often, educators feel left
out of the decision-making process which
nevertheless depends heavily on thcm for
implementation.

No educational reform can bc content to sct
objectives without identifying the resources
to be harnessed for this purpose and the
sacrifices that It is going to entail.

Any educational reform needs to be designed .

with a view to changes affecting other sectors
of society. Educational reforms cannot be
used as a substitute for other reform% in
society: school and the university cannot ad-
vance democracy single-handed, or improve !

the general climate of inthistrial relations.
A reform can only succeed and take shape after

a tong experimental 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 arc not in them-
selves a guarantee of success. The strategic
outlook demands greater humility, more re-
alism, and morc perseverance on our part.

Another series 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 entails sctting the quality of edu-
cation as the first priority for action. The
strategist's cast of mind seeks to turn threats
into concrete problems capable of responding
to operational solutions. Whereas the planner
is too readily reassured by thinking in terms
of aggregates and the statistical averages con-
tained in his model and remains the prisoner
of norms and ratios, the strategist seeks to
extricate himself as neatly as possible if he
senses that the situation is bccoming dangerous.
When a company runs into serious difficulties,
which may have been occasioned by an unfor-
tunate combination of circumstances, it needs
to distinguish thc symptoms from thc causes
of these difficulties. The stratcgist's character-
istic approach is to seek ways to turn his
experienced difficulties into a concrete problem
for which practical solutions may reasonably be
devised (Ohmac, 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 sense.

Absenteeism among school pupils, uncom-
pleted studies, rejection rates and repeater rates
among students, the crisis of motivation and
staff recruitment in education are commonly
cited indicators of the difficulties encountered,
even 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 studies on education. This i the theme
of quality. Wc are now discovering that am-
bitious goals of democratizing society and pro-
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moting social justice cannot be achieved over-
night simply by increasing thc number of people
in school. The reasons arc: (a) the goal is
bcyond the rcach of educators; and (b) edu-
cators ought to give practical expression to
these goals in thcir own actions, by improving
thc 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-
egorize their customers, segment their market
into groups of customers having more or less
homogeneous behaviour patterns, and adapt
their products to the specific tastes in evidence in
each segment. Product differentiation, selective
action and operational flexibility arc some of
the secrets of successful businesses. Quality is
not just a question of seeking excellence in
terms of a single scale of performance or a
single criterion (e.g. academic erudition). Qual-
ity is also defined by the extent to which
products meet customers' expectations: safe-
guarding acadcmic excellence is one indispens-
able element in a good education policy. But
there is another consideration too, namely, the
relevance of activities in terms of curricula,
teaching methods, and the type of evaluation
of knowledge and abilities. This relevance needs
to bc assessed in the light of thc expectations
of the public with whom educators have to
deal.

Lastly, in the strategist's own specific heu-
ristic approach, the cducator must develop
his ability to listen to his clients (parents,
schoolchildren, professional circles, regional
bodics, etc.). Teachers who realize how oftcn
their imagc is dcntcd will win back the respect
of their fellow citizens by their willingness to
step outside the framework of their speciality
in ordcr to communicatc and exchange concrete
proposals with their natural partners in the
field.

Qualitative progress in education calls for
greater involvement on the part of the key
players, who happen to be in school classrooins
and university lecture theatres. This can be
achieved by means of genuine decentralization
of power, which mean.; giving school heads
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and university vice-chancellors or presidents
greater control over thc 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 necessary
resources.

The resulting stratcgic 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 pas3ively 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 self-reform.

Thc decentralization of power to institution
level will entail 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 set of rules
which preclude the risks of arbitrary decisions
(De Woot and Desclees dc Maredsous, 1984).

According to thc headmaster of the American
Community School of Abu Dhabi (Ambrose,
1988), some of the criteria of excellence 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 enterprise,
the search for greater productivity through
personnel motivation, clear awareness of the
values and goals of the establishment, and so on.

Closer links between establishments and their
local environment, productive activities, elected
officials, etc., should make it easier to diversify
sources of financing. This is the best way to
lighten the burden of central government
financial tutelage 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 other
words, their capacity to define their identity
and their long-term goals. Tnis presupposes
that thc following conditions are 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 thc scientific and strategic content of
education.

Finally, thc 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-
tutions, steering the education system as a
whole will become a far more delicate and
complex task, particularly for thc state, which
is the supreme guardian of the national intcrcst
(general cultural, social solidarity, etc.). 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 ensure that certain institutions do not sys-
tematically skim off thc 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 prioritiesnotably through its pay policy
for teachers--even if regional or local com-
munities may have to contribute in order to
make some adjustmcnts.

It is also up to the state to plan for staff train-
ing and recruitment, avoiding the excesses of
regional nepotism on the onc hand, and the
seesaw trends on thc other, which are so preju-
dicial to teachers' morale due to resulting un-
evenness in their careers. Lastly, the dynamics
of self-reform need to be guided, advised and
inspired with thc aid of procedures for self-
evaluation and for evaluation by bodies of
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acknowledged impartiality and competence.
To conclude, whcn educational planning is

conceived as an essentially quantitative exercise,
and when it remains in the hands of specialists
accustomed to thinking 1,1 nationwide terms, or
in terms of broad masses, its 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 ; ad-
,ancts to the strategic function with which
establishments ought to be invested.

Comparisons of companies 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 outlook. Obviously a firm needs 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
thcy can reasonably hope for, to people with a
sense of initiative rather than to thosc whose
prime concern is to administer the application
of regulations. Educating the young is about
guiding them firmly towards autonomy. It is

up to thc 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 mis-
takes. But it is not enough in itself to define a
commonly agreed order of social realities (pri-
orities?), nor to convince educators to work for
its fulfilment. A society's future belongs neither
to educators alone nor to planners. All the
different sections of society, adult communities,
the political authorities, the influence of local
authoritiesall 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, `Kings will go on losing
thcir heads for as long as they wear their crowns
over their eyes instead of over their brows', then
planning is neither the only, nor even the most

2 c

important, means of putting the crown back
on the brows: strategy is less an instrument or a
set 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 twenry years, the nature of the edu-
cational phenomenon as a reflection of 'social
demand' has changed radically. This is particu-
larly obvious in three areas.

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
instrument 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 education,
that is, thosc demanding an 'educational prod-
duct', is no longer restricted to the children and
young people for whom school was originally
designed and has sincc developed. Today, it
includes not only thc children and young people
rejected by the education system but also adults
of all ages from every social class. Lifelong edu-
cation is thus a very real demand. As a result,
this new clientele is much more heterogeneous
than before. A time factor comes into play here
(education for all at any time of life) and also a
space factor (since there is a tendency for edu-
cation to comprcss space by attempting to atten-
uate differences and regional or international
antagonisms).

Progucti, Vol. XIX, Ho. 2, 1989
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CHANGING SUPPLY

Five factors seem to have helped to change the
nature of educational supply, which has hitherto
been confined mainly to formal school systems
(schools per se), designed and regulated by the
state.

The statc 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 electoral process, a government's expec-
tations, etc.) does not coincide with that of the
educational process, espetially wh:n 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 .eitiZens with the opportunity of
entering or leaving a variety of educational and
training systems at different times throughout
their lives.

Any changc in educational provision depends
on the tension between the strands of the rel-
evant 'social fabric'. In other words, as in-
termediary bodies and group structures have
gradually assumcd greater weight and responsi-
bility within the social order, it May be said
that the threads of the social fabric have become
morc tightly woven, since a greater number of
need: arc expressed by a greater number of
social actors. For example, in a highly struc-
tured country, if the education provided by the
school system needed to be radically altered, it
is highly unlikely that such a change would
actually comc about, for it would meet with
resistance from professional groups and unions
which sec their social role not only as a means
(to serve education and society) but as an end
(to defend their own interests). In the devel-
oping countries since decolonization, and also in
the industrialized countries, history has shown
that the fabric becomes progressively more
closely knit with thc gradual development of a

more participatoryor, to put it more simply,
more democraticnational society. 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.

Thc 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 enterprises
($4o,00o 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, etc.) arc increasingly channelled
towards the productive sectors and national
defence; of late, we have even witnessed com-
petition within the social sector between social
security and health needs, and educational
requirements.

The technological explosion has intensified
the emergence of an alternative to the conven-
tional state education systcm in the shape of
distance education nctworks, computerized in-
formation and communication systems, satellite
communication across frontiers, and so on, a
combination of which makcs possible per-
sonalized teaching based on self-learning, as
well as teaching systcms organized outside tra-
ditional systems.

These changes in educational supply have
given rise 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
educational materials and teaching methods, but
specific responses to demands from a variety of
population categories whose social, cultural and
economic 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 (IIEP) noted that thcre were
in fact two different kinds of planning:

tone] is effectively integrated into an overall political
project, duly accompanied by the necessary means
of direction, implementation and control; thc other,
whose connection with development planning is par-
tially theoretical, nevertheless tends to defme 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 early days
enabled it to play the role of direction, im-
plementation and control. Instead, we are wit-
nessing thc disappearance of the certainties
which made it possible to identify factors that
were stable and relatively easy 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 systcm, from gm level to the next, it
used to be possible to determine the budgetary
resources needed for school 'flows' 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
dcmand 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 education, was in
turn radically altered in both meaning and
scope.

We have raised thc question chosen as the
title for this article (Does education need
strategic piloting?) because it suggests a new
approach (a comprehensive one, of course,
since we are talking about a policy or strategy
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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
educational strategies arc differentiated strat-
egies, no longer rooted as before in theory,
which is planning-oriented, systematic, pre-
dictable and linear, but in a precise knowledge
of the factors which are vectors of change and
arc characteristic of any society studied in
depth. The range of these strategies is de-
scribed below.

Identifiable trends

If, therefore, educational planning, like any
other prospective process, must no longer be
based as in the past on theoretil, analytical
and deductive models, but on a knowledge of
an existing situation, it is essential to pinpoint
the factors that can be identified today and
foreshadow the shape of education in the future.
We shall endeavour to single out two groups
of factors, the first relating mainly to the
contemporary socio-cultural and political fac-
tors which already 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 countries but also in the developing
countries, however far advanced they are oa
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 stile, and on thc other the trends
to be found in industry and the 'consumers' of
education.
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The role of the state

Sy Ivain Lourié

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,
employment policy, the mobilization of the
resources needed to finance social needs or
innovations reflecting the changing require-
ments of the economy and society, thc 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 example 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 society,
embodied by a state unable to adjust to the
fluctuating demands of the individuals and
groups for which it is responsible. In Latin
America, the organization of society is hetero-
geneous, due to a lack of co-ordination between
thc social actors, political forccs and the state
itself. This situation may give rise either to a
considerable weakening of thc actors or to a
disorganized expansion of the state, which
gives the impression of resorting to a wide
variety of different approaches according to the
sectors or mechanisms it is meant to be
controlling.

These two examples suggest that as histori-
cally structured, the state, whose original pur-
pose was to ensure a balance of social forces
while acting as custodian of the nation's
independence and sovereignty, has become an
end in itself. Abandoning its instrumental and
supportive role, it has become a be-all and end-
all, first for its own public servants and ulti-
mately for the population as a whole. By way of
illustration, some school and aciidemic 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 exert a decisive influence when it comes to
determining the tzchnical and st,cial objectivec,
means and functions of these systems. From
being originally a service to society, education
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has bccomc an cnd in itself for the planners,
teachers, administrators and politicians who are
responsible for it on behalf of the state. The
state is supposed to be acting on behalf of the
community, which in fact is at no stage
associated with the decisions conccrning it.

Some people believe that thc response to
this all-powerful and to some extent irrespon-
sible state authority lies in some form of
decentralization. With the opening up of ncw
prospects in the Soviet 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 users 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 are taking
on an increasing share of responsibility for
management.

But does 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 thc problem? It
appears that it is not necessarily possible,
particularly in Latin America, to establish a
correlation between a high degree of decen-
tralization and the democratization of society.
In many Latin American countries it has been
thc centralizing function of thc statc that has
enabled it to guarantee independence, develop-
ment and opposition to other morc particularist
forccs such as, for example, the Church.

Conversely, decentralization does not necess-
arily provide a 'relevant' response to pupil,
and students' needs, or greater economic et-
ficiency, or more appropriate teaching methods.
In fact, would-be decentralization might well do
thc reverse and give risc to action by certain
forces at thc local level to the detriment of the
interests of the majority. Since thc finan ial
autonomy of local authorities (piovinces or
municipalities) is more often than not an il-
lusion, what happens is that under the banner

40.0
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of decentrahzation, thc 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 delegated, without thc necess-
ary resources to solve them.

It cannot therefore be claimed that thc
answer to the dominating role of thc 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 needed if decen-
tralization is to become 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 advocated as a universal panacea. The
role of the state must thcrcforc be viewed as a
fluid one, passing through different historical
stages according to the extent to which a
nation and its society arc organized. In some
cases, state power might be counteracted at the
central level by thc establishment of represen-
tative structures which also operate on a
nationwide scale (tradc unions, students' as-
sociations, consumers' organizations, etc.), in
preference to contemplating some authority at
the subsidiary territorial echelons which might
conceivably take over certain public activities
such as education.

It is therefore not possible to propose an arbi-
trary, universal model for responsibility- and
burden-sharing between thc state and local
authorities according to which the state alone
would be entrusted with the power to establish
national standards or rules and to er.sure 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 assessment
of results (nationwide examinations), which is
one of thc statc's prerogatives, can probably
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not be delegated to intermediate authorities. By
contrast, the adaptation of educational pro-
grammes and methods, and even local or
intermediate structures will depend on how
well equipped the local social and political
structures arc to take on such new responsi-
bilities. In some cases, it is obvious that
intermediate educational 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 instancc, although there
arc 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 docs involve a measure of
structured &centralization and participation in
the form consultative bodies at all levels, but
these dc not have any direct authority, such
authority remaining centrally in the hands of
the state.

i'he diversified educational field
and those involved in ir

Alongside the state and its structures, which
may or may not adapt to the requirements of
collective participation, a 'diversified edu-
cational field' has become increasingly im-
portant in recent years. This covers, in addition
to school systems directly administered or
controlled by thc central state authority or its
decentralized structures, a wide variety of
educational and training programmes which
arc very often set up, managed and controlled
by employers in thc production and service
sectors. Both in thc countries traditionally
thought of as industrialized and in some newly
industrialized countries, we ftnd an increasing
part played by firms in providing basic training
as well as technical and even cultural vocation,i1
retraining for their employees. This action
on the part of productive sectors has already
given rise to networks not only for the exchange
of information hut also for the mutual recog-
nition of certificates betwern firms providing
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training and retraining programmes These
'parallel networks' of specialized training and
education are often based on the standards of
general knowledge provided by the formal
cducation system itself, and partly also on the
general qualifications acquired within thc formal
system.

In addition to the direct role of firms, which
may provide specific training for tlieir own
staff or even offer services to the community at
large, there has been the rapid development of
distance education systems. These arc intended
not only for students in higher education but
also for those in secondary education, and
today provide an opportunity for people living
in remote areas and also those who arc not of
the usual school-going agc to join in information,
cultural and even vocational training pro-
grammes. Systems of recognition and certifi-
cation have been introduced, enabling self-
learning to be acknowledged as a legitimate and
universal method of education and training.
Very often, thc 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 forces. While business
enterprises arc playing an increasing part in
education and training, this is primarily for
purposes of productivity and efficiency, whereas
many distance-education and self-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 as regards available means and tools, but
also as regards the aims sought.

There is also a rising tide which invites
closer scrutiny. This represents thc growing
influence of thc 'consumers' of education over
the choice of thc 'products' offered them,
either by official institutions or through private
or special programmes. Whereas administrative
reforms nearly always envisage student or
parent participation on school committees or
various advisory bodies, thc functioning of
distance education systems reflects the dy-
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narnics of a fr-e-market economy For instance,
the Indira Gandhi Open University in India
conducts thorough and costly market research
before deciding on the 'product' to be put on
sale. The reason for this is that, as the pro-
grammes offered by distance-education systems
are fee-paying, they must meet precise require-
ments in respect of personal satisfaction or
vocational training. Thc quality of thc product
will determine the market's response to it.
Alongside these commercial systems, edu-
cational and training exchange and partici-
pation systems have grown up, prompted by
purely personal considerations. These motiv-
at'ons have a considerable effect on the nature
of the relatiunships and exchanges which shape
educational 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
clientele 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 seeds of change and arc
already 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 setbacks of the
scientific and technological organization of
contemporary societies rather than in the
motivation of individuals or institutions. It is
to this second category that we shall now turn
our attention.

DECISION-MAK1NG FACTORS

As of now we can discern three trends which
may modify, if thcy do not already do so, the
role of education and, i o an even greater extent,
the forecasting of its development by means of
concepts for new strategies. Our starting-point
will be the impact of financial uncertainty on
education policies, the availability of infor-
mation giving a clearer understanding of thc
potential changes in supply and demand, and
finally the ncw factors which may affect the
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very nature 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
education plan is obviously entirely justified and
legitimate. But in a situation of sharply fluc-
tuating resources, in which economic growth is
no longer the order of the day, thcre 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 state and the regions, with no
reference to the traditional framework of the
five-year plan. The 'plan for the future' (plan
pour l'avenir) 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 mobilizing 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 even setting 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 consequence to emerge from this
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trend is the need to explode the mystery of the
plan as a 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 partly
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 field, and thosc 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 information

The second series 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 rcducing 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
ncw information, satellite transmission and
videotex which enable information to be trans-
mitted and exchanged, as well as responded to,
all of thcsc in theory clearly provide thc
decision-maker today with a vast potential
store of knowledge which should give him far
greater scope for creativity than was hitherto
the case.
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Decision-makers often imagine they have far
more latitude for intervention than is actually
the case. In fact, if a dense nctwork of infor-
mation is converted into an organized, readily
available information basc, 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
morc forcefully than before. These information
networks and means of communication actually
exist. In the years to come thcy 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 decision-
making, hence the ability to translate com-
munity perceptions into action, is the innovation
of software reproducing 'artificial intelligence',
using, for example, concepts such as thc Expert
method, designed to reconstruct decision-
making processes. Drawing on the empirical
experience of the decision-maker when dealing
with real-life situations, artificial intelligence
rules out fanciful hypotheses and bases thought
structures and me'..itods of action on established
experience, backed up by the dense network of
information referred to above.

In conclusion, the plan will become a manage-
ment tool, while analysis and forecasting, with
the help of the information networks and com-
puterized 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, communication and decision-
making, will henceforth be called upon to play
an unprecedented role of leadership and inter-
vention in education and training. What kind
of process of collec,ive participation and action
will result from this is not yct known; and
there is also some fear that a possible scenario
of polatintion may emerge, with considerable
powcr concentrated in the hands of a minority
of decision-makers. In that casc the next step

2

will bc to try to establish some counteracting I

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 purpose 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-
manent, hence 'irreducible' factors, then in
order to act within thc narrow limits left to him
it is absolutely necessary for him to receive
reliable information and analyses on a regular
and frequent basis. This means that the plan-
ners' function will be primarily to gather,
proccss, analyse and then disseminate infor-
mation, and to report on it to decision-makers.
In this way, the bases for choosing this or that
alternative will be as close as possible to reality.

The fact is that decision-makers do not have
to takc a decision at a given time, bearing in
mind the range of possible options for estab-
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 does 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 seek to understand the
nature of this approach by reviewing the in-
consistencies of the present system and trying
to outline the concept of strategic piloting.
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INCONSISTENCIES EMERGING
FROM OBSERVED TRENDS

As we have seen, there is no symmetric relation
between thc heterogereous factors making up
the 'social demand' for education, and the re-
sponses offered. As demand grows in diversity
and its range of component parts becomes more
entangled, traditional responses are no longer
adequate, and new responses are at times somc-
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
piojections or forecasts, but must be rooted in
an overall knowledge of the complex present-
day situation which often carries within it the
embryo of future trends; this approach is some-
times called 'forecasting thc present'. By de-
tecting the factors which are vectors of change,
we may gradually come to understand the
nature of the changes that affect the edu-
cational order and thc demand for education.
It is essential to begin by delimiting areas of

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 areas 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 oftcn sct as a
result of an ideological view of reality. It
ideology is no longer the sole criterion for
determining objectives, and if objectives arc
partly shored up by a better understanding of
the areas of uncertainty, thcn 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
conwlexity of the context. This approach is
'strategic planning', entailing a variety 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 cnd 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 bc possible to
idcntify 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 bc changed. The fact is
that objectives are as vulnerable as resources to
unforeseen 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 theoretical nature. It cbns;sts of
joint action involving a team of actors who
pilot educational stratcgy along a global course,
combining the implementation and formulation
of tasks with their revision and constant re-
adjustment to ensure that the objectives arc
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
so as to create the necessary conditions for the
realization of a collective idea, 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
dccision-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
ensure 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 relation 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 modify that cycle,
will reappear in the way in which the orientation
and implementation of educational activities are
determined, whether at the central state level,
at the les el of specific progiammes 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 w;11 consequently be less rigid
than it seemv! ;ome years ago. Regroupings of
decisions wil be proposed, which it will be
difficult to issociate from implementation,
since general policy analysts will be required
to give effect to their proi,osals, 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 seems 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 one of com-
pensator. Although it is true that for the
reasons referred to above, this sharing of
responsibility is not everywhere the same, and
cannot be decreed according to a single model,
the general trend seems to suggest that as the
social fabric becomes increasingly mad.c up of
intermediate groups which are effectively auton-
omous, and to which material and particularly
financial resources can bc delegated, the state
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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 achieved. It is unlikely
that the statc alone can determine any such
criteria. In so far as industry will increasingly
take responsibility for educational and training
activities, there can be no question of relying
solely on the state to bring evaluation back
into linc with the formal school system. Vari-
ous professional groupings (banks, insurance
companies, airline companies, etc.) have already
established recruitment, selection and pro-
motion criteria based on types of training and
education whose content, methods and struc-
tures they have themselves laid down. Onc of
the key questions which will arise in future
will be that of recognizing results achieved by
variousand in some cases, as we have seen
above, even divcrgingways and means, so as
to ensure a cuitcoive recognition of proven
results. It is likely that such certifianion or
recognition of achievement will be in thc hands
of joint bodies in which the state will naturally
play a major role but over which it will in no
case have a monopoly.

2 5
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