
PROG94M
 
MWOMO
 

UJDE 

Intercountry Evaluation of
 
Education Sector Programs
 

Brazil 
Colombia 
Panama 

December 1976 

Agency for International Development 

Bureau for Latin America____________Office of Development Programs (LA/DP) 



AGENCY FOR INTERNATIONAL DEVELOPMENT 

BUREAU FOR LATIN AMERICA 

PROGRAM EVALUATION STUDIES 

INTERCOUNTRY EVALUATION OF EDUCATION SECTOR PROGRAMS 

BRAZIL 
COLOMBIA
 

PANAMA 

by 

Edmond Hutchinson
 
Charles Montrie
 
Laurence Posner
 
William Charleson
 

DEOCIBER 1976 

A.I.D. EVALUATION STUDIES REPRESENT THE VIEW OF THEIR AUTHORS
 
AND ARE NOT INTENDED AS STATEMENTS OF OFFICIAL POLICY
 



INTERCOUNTRY EVALUATION OF EDUCATION SECTOR PROGRAMS
 
IN 

BRAZIL, COLOMBIA, AND PANAMA 

. . . . . . . . . . . . .. -VPREFACEs.......................... 


PART I -- SUMMARY FINDINGS, RECOMMENDATIONS AND CONCLUSIONS 

1- 5
FINDINGS 


1
Program Objectives ..................................... 

-Educational Conditions and Problems...................... 1 2
 

Program Elements and Underlying Assumptions............. 2 - 3
 
A.I.D. Analysis ........ o.......................o....... .. 3 - 4
 

Program Implementation and Evaluation .................... 4 - 5
 

Specific Achievements ............................ . 5
 

6 - 15RECOMMENDATIONS AND SUPPORTING CONCLUSIONS 

PART II -- EVALUATION AND APPRAISAL 

16 - 24CHAPTER 1 -- PROGRAM SUMMARY 

Amount and Timing of Loans ............. ....... .......... 16
 

Program Objectives... ................................. 16 - 17
 
........
Sector Definition.,........................ ... 17
 

-Educational Conditions and Problems...................... 17 18
 
Program Content......................... 18 - 21
 

21A.I.D. Analysis........................ 


Program Implementation and Evaluation .................... 22 - 24
 

25 - 39CHAPTER 2 -- A.I.D. ANALYSIS 

Purposes of Assessments and Sector and Problem Definition 26 - 28
 

Analysis of Goals........................................ 28 - 29
 

Assumptions Analysis ........................... ..... 29 - 30
 

Program Analysis .............. .... .................... . 30 - 32
 

Problem Causes ...... ......... o...................... 32
 
Financal and Cost Analysis ............................ 32 - 34
 
Analysis of External Factors.......... .............. 34 - 36
 

Individual Errors in Concept or Method................... 36 - 37
 

The Analysis Process ..................................... 37 - 39
 



CHAPTER 	3 -- PROGRAM PHILOSOPHY, ASSUMPTIONS AND STRATEGY 
 40 - 58
 

Role of 	Education 
 ........... . ................. g .... . 40 - 42
 
Basic Assumptions ........................................ 
 42 - 44Program Objectives and Content....... .................... 44 - 48 
Role of Education and its Relation to Economic Development 48 - 53 
Education and A.I.D.'s New Directions...... ............. 53 - 55 
Educational Practice and Relations Between Inputs and 

Educational Outputs ....... ......................... 55 - 57
 
Education and Income Distribution ... ........... 
 57 - 58
 

CHAPTER 	4 -- METHODS OF IMPLEMENTATION AND EVALUATION - 6559 


CHAPTER 	5 -- PROGRAM ACHIEVEMENTS 66 - 74
 

Accomplishment of Goals and Purposes ..................... 66 - 67
 
Internal Efficiency...... ................... ....... ... 67

Planning Management and Administration...............,. 
 67 - 70

Performance Against Targets 
.............................. 
 71 - 74
 

CHAPTER 	6 -- IMPLICATIONS FOR SECTOR APPROACH CONCEPTS 
 75 - 96 

Concept of a Sector Approach ................. ...... 75 - 77

Definition of the Sector.......................... 
 . 77 -	79
 
Influence on Sector Policies and Programs 
............... 79 - 88
 
Influence on Resource Allocations .....................*. 88 - 89
 
Ability to Facilitate A.I.D. Assistance .................. 90
Possible Risks.............. ... ..... ...... 0.0. 	

- 92
 
.. 6..	 92 - 96 

Choosing a Feasible Approach........................... 
 96
 

APPENDIX 1
 

OUTLINE 	OF A CONCEPTUAL FRAMEWORK FOR EDUCATION SECTOR ASSESSMENTS
 

I. PURPOSE OF THE ASSESSMENT 
 97
 
II. CONTENT OF THE ASSESSMENT 
 97 -99
 

A. A.I.D; Objectives..... .......................... 
 97

B. 	Appraisal of Host Country Goals, Policies and
 

Programs ............. 98
C. Assumptions Analysis ............................ 	 98
 
D. Sector Definition ..... ........
 e................
98
 
E. Sector Problems ........................ 98
 
F. Potential Programs.... ......................... 	 98 - 99
 

III. CONCEPT OF THE ASSESSMENT 
 99 - 100 



APPENDIX 2
 

FURTHER COMMENTS ON THE A.I.D. ANALYSIS DOCUMENT
 

A. SECTOR ANALYSIS DOCUMENTS 101 - 117
 

General Coverage and Content............................. 102- 104
 
Areas of Analysis.................................. 104
 
Internal Efficiency Analysis............................. 104 - 105
 
External Efficiency Analysis............................. 105- 112
 
Planning, Management, and Administration.................. 112
 
Financing. .................... 112 - 115
 
Cost Alternatives............ ........ 115 - 117
 

B. ANALYSIS IN THE CAPITAL ASSISTANCE PAPERS 117 - 125 

Colombia CAPs. 99...9..9.9.99.999.99....9.9.............. 118 - 119
 
Panama CAPs...........9 ...9 9.9.. . ............ ... 120 - 122
 
Brazil CAPs .............. 9...... ...... ............. 122 - 125
 

C. OTHER ANALYSES 125 - 131 

D. BIBLIOGRAPHY 132 . 137
 



PREFACE
 

This report reviews A.I.D. 's experience with education sector loans
 

(ESLs) in Brazil, Colombia and, to a lesser extent, Panama. Its purpose
 

is to examine and compare experience under education sector loans in a
 

number of countries and determine the implications of that experience
 

for future assistance to education programs in other countries. The
 

report seeks to reach generalizations useful in formulating and executi~g
 

future education lending programs.
 

It was not the intent to appraise success or failure of individual
 

country programs pj se, to conduct a management audit, or to provide a 

possible basis for changes in the ongoing programs. The latter purposes 

were either outside the scope of our assignment, were not relevant, or 

were not feasible for various reasons. The main emphasis has been rather 

on the approaches to education sector programming. 

Any critical comment should be considered a citation of evidence of
 

lessomm to be learned; it is not an attempt to assign blame for shortcomings
 

or even to say that decisions or actions,or omissions were necessarily wrong
 

in the larger context of the circumstances of that time or the then-existing
 

experience with education sector loans.
 

In accord with this purpose, the main focus of observation is on A.I.D.
 

processes and needs rather than host country problems or on the detailed
 

effects or results of the programs. There is no effort to appraise the
 

validity of host country decisions or programs. Questions concerning them
 

are raised only in a context of appraising the adequacy of A.I.D. analysis
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and its approach to future education sector loans. 
 The conclusions and
 

recomendations thus are directed principally to A.I.D. for use in its
 

operations rather than to the host countries.
 

The conditions under which the examinations were undertaken required
 

that they be primarily "desk studies" involving study of documents and
 

records, supplemented by interviews with various persons involved. 
Limited
 

time was spent in the field. Three members of the group spent two weeks
 

in Colombia in October 1974 and two members spent two weeks in Brazil in
 

April 1975. 
Other members and consultants visited Colombia, Brazil or
 

Panama on other occasions. Visits involved discussions with USAID per­

sonnel, examination of Mission files, informal discussions with host
 

country officials, and visits to schools in Colombia and Brazil. 
An
 

earlier team spent the period December 3 
- 15, 1973, in Panama, during
 

which time it reviewed basic documents, discussed loans with Mission
 

personnel, interviewed Ministry of Education officials and observed schools
 

in Panama City and the interior. We have, to some degree, drawn on the
 

unpublished draft report of that team as a part of this study.
 

In the main, facts were drawn from and conclusions derived by
 

comparison of various documents. Consequently, the report suffers from
 

lack of depth of detail about the background setting and the how and
 

why of decision-making. 
These problems could have been overcome by more
 

extended actual observation of programs in operation and fuller interchange
 

with those directly and immediately involved and concerned, but would have
 

required substantially more time.
 

This volume consists of three principal parts. 
The first is a summary
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of findings, recommendations, and supporting conclusions. 
 The second
 

consists of six chapters which lay out the subject matter in more complete
 

but still relatively concise detail. 
The appendices examine in still
 

Weater detail the analysis documents and process on which the programs
 

were based. 
While this format leads to a considerable amount of repetition
 

for anyone reading through the entire volume, it appears unavoidable as
 

the price of accessibility to readers with limited time or specialized
 

interest.
 

Terms used in the report carry their generally accepted and understood
 

A.I.D. definitions. 
We have, however, made no distinction between "sector
 

assessments" and "sector analyses" as is currently done by A.I.D. 
Since
 

we found the terms used interchangeably in the documents studied, we have
 

taken the same liberty. Similarly, we do not distinguish between "purpose"
 

and "goals" as in the Logical Framework for project design. Instead, terms
 

such as "objectives," "goals," and "purposes" are used interchangeably. All
 

refer to expected outcomes beyond immediate project outputs.
 

This summary report is the responsibility of a core team consisting of:
 

Edmond Hutchinson, American technical Assistance Corp., Team Leader;
 

Charles Montrie, A.I.D., Bureau for Latin America;
 

Lawrence Posner, Practical Concepts, Inc,; and
 

William Charleson, 
A.I.D., Office of Education and Human Resources.
 

Hector Correa and Barkley Hudson of Practical Concepts, Inc. also
 

assisted with the studies of Brazil and Colombia, respectively.
 

Drafts of the report were reviewed and commented on by USAID Missions
 

in the three countries and the Education and Human Resources Division of
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the Bureau for Latin America in Washington. Where feasible, modifications
 

were made to accommodate comments received. 
The report is, however,
 

entirely the responsibility of the team and does not necessarily
 

represent agreement between the team and those who reviewed it. 
 The
 

findings, conclusions, and recomnendations reflect the collective judg­

ment of the core team and are not intended to represent the official
 

views of the Agency for International Development, any of its constituent
 

units, or of any of the governments participating in the programs.
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SUMMARY FINDINGS, RECOMIENDATIDNS, AND SUPPORTING CONCLUSIONS
 

FINDINGS
 

Program Objectives
 

Education sector loans in Brazil, Colombia and Panama were in support
 

of country programs designed to bring about major changes in the role and
 

purpose of education and in the nature of the education to be provided.
 

All were concerned with using public education as a major social policy
 

instrument to accomplish national economic and social goals.
 

All programs had as their major education objectives one or more of
 

the following in varying degrees and at different times: the provision of the
 

skilled manpower needed for development; inculcation of national values;
 

increasing the employment and earnings of the recipients; increasing
 

increased access to educational opportunity;
internal efficiency of the system; 


and changes in the distribution of educational access and benefits.
 

Educational Conditions and Problems
 

Programs in all three countries were based on varying kinds of analyses
 

which identified as problems remarkably similar conditions, mainly:
 

1. 	inadequate coverage of the school age population;
 

2. 	insufficient funds for expansion and improvements;
 

3. 	deficiencies in organization and management;
 

4. 	poor quality education due to inadequacies in: 

-- curricula (outmoded and not "relevant"to individual and national 

needs)
 

-- teaching methods
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-- supply of materials and equipment
 

-- physical facilities; and
 

5. 	considerable wastage through high failure, repeater, and dropout
 

rates; few who start primary and secondary levels graduate.
 

Program Elements and Underlying Assumptions
 

The major elements of the host country educational programs supported
 

by 	the A.I.D. loans were very similar, involving in all tnree countries
 

major changes in curriculum to substitute a higher vocational content
 

and 	an "orientation toward work" for an "academically oriented approach";
 

teacher training in the philosophy and content of the new svproach; and
 

the 	construction and equipping of multi-purpose schools in w .ch the
 

new 	curriculum could be installed.
 

These program elements were based on certain common explicit or
 

implicit assumptions, particularly with respect to the content of "quality
 

education," the nature of a "relevant" education and its relation to
 

student motivation and dropout and repeater rates, and relations between
 

teacher qualifications and teaching methods and educational results.
 

In contrast to these common elements, the A.I.D. approach in support
 

of sector programs differed significantly among the three countries:
 

1. In Brazil, A.I.D.'concentrated in the first loan on supporting a
 

program of building, equipping, and staffing a number of model Junior/
 

secondary multi-purpose schools to serve the purposes of demonstrating
 

the basic concepts which Brazilians were seeking to introduce into the
 

system. The second loan concentrated on stimulating the participating
 

state governments to organize themselves to develop their planning and
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operational capability, and to administer programs more effectively.
 

2. In Colombia, A.I.D. undertook through five sector loans to
 

provide general support for Colombia's education efforts, relating
 

support rather specifically to agreed-upon increased levels of budgetary
 

resources for education and very loosely to the kinds of general
 

qualitative improvements the Colombian government agencies were interested
 

in.
 

3. In Panama, the first loan aimed at improving education management
 

as well as providing physical facilities. However the bulk of the funds
 

went for the construction and equipment of additional school buildings,
 

with minor amounts for system improvement. The proposed second loan
 

envisaged support of construction and equipping of a number of model
 

elementary schools, plus development of new curriculum, methods, and
 

teacher preparation for those schools as part of Panama's program to
 

reorganize its entire education system. The elements of this loan were
 

thus similar in several respects to the first Brazil loan.
 

A.I.D. Analysis
 

The A.I.D. planning processes umderlying the loans included supporting 

program analysis compiled into "sector analysis" or "sector assessment" 

documents or incorporated into the Capital Assistance Papers (CAPs). 

These studies constituted an unprecedented effort in A.I.D. in
 

undertaking a systematic diagnosis and presentation of the problems and
 

considerations that lay behind the proposed A.I.D. programs. Despite the
 

large effort, the studies displayed a number of shortcomings in providing
 

a rationale for the programs financed by A.I.D. These shortcomings in
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analysis can be traced 
 through to various shortcomings in program
 

design and evaluation that we believe have limited the potential
 

demonstration value of the programs as innovative approaches to and
 

possibly their effectiveness in solving the educational problems
 

identified and in promoting educational development generally.
 

Program Implementation and Evaluation
 

Methods of loan implementation varied from country to country with
 

variations dependent in part on the purposes of the loan and the approach
 

to support of the sector.
 

1. In Brazil, a comprehensive system was established for administa­

tion and implementation of the projects supported by the lean programs.
 

2. In Colombia, 
A.I.D. financing was provided through non-project
 

financing related to Colombian government allocations to education.
 

3. In ±anama, the first loan appears to have involved direct
 

A.I.D. supervision of construction activities.
 

The nature and extent of A.I.D. evaluation also differed from country
 

to country. 
No provision was made under any of the loans for evaluation
 

at the project purpose levels and beyond.
 

1. In Brazil, a comprehensive and effective system was installed
 

by the government to monitor progress at 
the output level.
 

2. In Colombia, little attempt was made to evaluate results of the
 

program. 
This was probably due mainly to the nature of the financing
 

arrangements and the absence of direct relationship of A.I.D. financing
 

to particular Colombian education programs and accomplishments.
 

1/ Summarized in Recommendation #3 and Supporting Conclusions below (pp. 8-11 
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3. In Panama, no special evaluation system was arranged beyond the
 

usual A.I.D, project implementation monitoring.
 

Specific Achievements
 

1. The number of schools built and the number of classrooms provided
 

under the A.I.D. assisted programs were substantial in all three countries.
 

2. The number of teachers and other educational personnel trained
 

also increased in the three countries particularly in Brazil and Colombia.
 

We have no basis for evaluating the quality of the training received or
 

for appraising the quantitative significance in relation to needs.
 

3. While information on which to base a conclusion as to effects
 

on administrative improvement is scarce and inconclusive, it appear&
 

that the programs did result in an improvement in budgetary and payment
 

procedures in Colombia and in planning and program implementation procedures
 

in the Ministry of Education and in the participating states in Brazil.
 

4. Sufficient time has not yet elapsed to permit an appraisal of the
 

effects of the programs upon broader purposes and goals. In addition,
 

procedures have not been installed which will permit meaningful evaluation
 

of such results. While numerous benefits likely resulted from A.I.D.
 

inputs, the relationship between inputs and benefits is not entirely clear.
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RECOMMENDATIONS AND SUPPORTING CONCLUSIONS
 

We recommend that A.I.D.:
 

#1. 	Reconsider and redefine its conception of the purposes of a sector approach
 

in education and its expectations as to what can be accomplished by such an
 

approach.
 

A revised education sector approach should:
 

a. 
direct sector analysis toward A.I.D. objectives and decisions which
 

emphasize options and the possibilities for more than one educational
 

approach or of "hybrid" strategies;
 

b. 
support selected program elements on a shorter run, more experimental
 

basis;
 

c. 
contain sufficient flexibility to permit revision of programs as
 

experience demonstrates a need for changes;
 

d. 	include a program of research designed to develop out of A.I.D.
 

experience and results of other research a more adequate understanding
 

of the results of particular kinds of education and types of programs
 

and their relationship to A.I.D.'s interests.
 

Supporting Conclusions
 

(1) The experience suggests that the strength of a sector approach
 

lies primarily in its potential for establishing a framework within which it
 

is possible to delineate purposes, define the system of relationships which
 

bears most directly upon their accomplishment, and analyze problems, their
 

causes, and program options.
 

(2) However, the sought-for "cyclical process of analysis, planning,
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implementation, evaluation, and repetition of the cycle" has proven elusive.
 

This does not mean that the effort has not been worthwhile, but only that it has
 

not succeeded in achieving the aim of systematizing the approach as intended.
 

(3) Sector planning and programming nevertheless remain a promising
 

way to tackle education development problems, although pitfalls are numerous.
 

(4) The process of development of sector loans can provide the
 

occasion and focus for host country consideration of and decision on educational
 

policy, strategy and programs. Procedures for implementation can provide the
 

host country with a means for stimulating and accomplishing basic changes
 

within constituent parts of the system.
 

(5) In practice the sector loans mainly supported the educational
 

policies and programs already developed (in some cases with A.I.D. technical
 

and financial assistance) and adopted by the host governments. Little effort
 

was made by A.I.D. to change them or to condition sector assistance on adoption
 

or execution of specific policy measure. We do not imply that attempts to
 

influence policy by conditions on aid would have been desirable. Rather,
 

the more important point is that the sector approach might have served to
 

encourage more innovations and experimentation with significant departures from
 

traditional educational solutions and approaches and to test a variety of
 

alternatives that might have proved preferable.
 

92. 	 Avoid an over-standardized or rigid conception of "The Education Sector"
 

and define the sector in each case in relation to program objectives in
 

that case, e.g., in terms of a target group or other specified objectives.
 

Supporting Conclusions
 

In the programs examined, we conclude that a definition of the sector as
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a functional segment of the economy and society rather than in relation to
 

specifically identified objectives or target group interests resulted in a
 

lack of focus for analysis and of criterion for judgment as to the
 

appropriateness of program content. 
 The purpose should be to define the
 

sector in a way that will establish a framework for analysis and program
 

formulation specifically related to A.I.D.'s areas 
of concern. 

#3. Revise programming instructions to clarify and 	 further define the puKrose, 

coverage, scope, analytical content, and relation to the programming process
 

of sector "analyses" or "assessments," including the analytical sections of 

program and loan approval documents. 

a. We recommend that the analysis which A.I.D. does for its own purposes 

be 	clearly distinguished and separated from sector analysis done
 

by 	a country for its purposes, whether with or without A.I.D.
 

assistance. A recognition that the two are directed at different 

purposes and 	are likely to (and should) be quite different in 

nature should be basic to formulation of A.I.D. guidance as to the
 

nature of sector assessments done as a part of A.I.D.'s planning
 

process.
 

b. 	To reduce unnecessary duplication and repeated "discovery of the
 

wheel," the guidance might also identify and provide or suggest
 

use of some basic material describing and analyzing educational
 

development problems to use as 
a basis for comparison of the
 

particular details in individual country analyses.
 

c. 	 It appears to us that the sector assessment should be designed to 

be 	a basic document for the development of A.I.D. strategy in
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particular areas (sectors) and for laying out the framework of the
 

assistance to be provided in that area, its nature and content,
 

and probable size and duration.--/As such, it must analyze objectives
 

and purposes, problems and their causes, educational and development
 

hypotheses, program options (including those rejected), costs and
 

their implications, and the interrelationships among such factors.
 

Capital Assistance Papers (CAPs) (or Project Papers -- PPs -- in
 

current terminology) on the other hand are appropriately concerned
 

with specific details of financing of segments or phases of that
 

program proposed for financing, with individual adjustments based
 

on experience, and with details of implementation. Analysis con­

tained in sector assessments would not be repeated in the CAP but
 

might be referred to and would serve as the fundamental basis for
 

the 	individual loans covered by the CAPe.
 

Supporting Conclusions
 

(1) The various education studies and analyses undertaken by
 

A.I.D. prior to or in connection with the A.I.D. sector loan programs provide
 

a reasonably coherent picture of the system of formal public school education
 

in the respective countries and an improved base for problem identification
 

and loan development. Taken together, however, they fall considerably short
 

of providing an analytical base for programs that relate overall national
 

development goals and education policies to specific and detailed programs
 

and accomplishment targets and to financial and managerial constraints and
 

requirements.
 

1/ 	And related to the other program planning documents which
 

may contain preliminary, supplemental analysis or other related material.
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(2) There has been a lack of clarity about the purposes which
 

various documents in the A.I.D. decision-making process serve. This has
 

given rise to lack of focus and coverage in analysis, to substantial
 

duplication as between sector assessments and CAPs, and to confusion
 

about the relevance to decisions of a large volume of miscellaneous data,
 

facts, and descriptions which field missions felt they needed to submit
 

repeatedly to A.I.D./W. 
Lacking focus, the documents did not provide an
 

in-depth critique of the country's sector development policies and programs,
 

or assess the alternative useful roles A.I.D; could serve with alternative
 

aid program approaches.
 

(3) Incomplete analysis has left A.I.D. and host governments
 

operating on various assumptions that need intensive examination. There
 

is enough contrary evidence and differing opinion and judgment among
 

educators and other social scientists to warrant careful examination of such
 

assumptions.
 

(4) There is a need to improve the coverage, depth and validity
 

of analysis. Dissatisfaction with the quality of analysis is in fact
 

creating pressures for expansion of the scope of analyses and of assessments.
 

On the other hand,while better analysis is undoubtedly needed, there is danger that
 

quantitative expansion may become so heavy as 
to overload A.I.D. staff with
 

data and documentation requirements without remedying the analytical
 

deficiencies, and make the burden unmanageable. A.I.D. should avert the
 

latter by concentrating on quality and relevance. 
The major need is for
 

clarification of purpose, limitation of scope, emphasis on analysis related
 

to decision making, and restriction of information and data to that essential
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to analysis rather than attempts at ever-larger coverage and submission
 

of more and more information not specifically related to decision-making
 

requirements.
 

(5) The commonality of the basic educational and developmental
 

assumptions involved in all the programs and the similarity of the problems
 

identified suggest the possibility of dealing with many of the aspects of
 

education and development involved in sector assessments on a general or
 

a regional basis rather than in individual country sector assessments,
 

particularly for the basic diagnostic phases.
 

(6) The evidence is that many of the problems of analysis arise
 

out 	of difficulties in internal A.I.D. processes.
 

The similarity of the sector assessments and of the deficiences
 

we see in them suggests that the difficulties may arise from
 

the nature of the guidance provided, especially lack of clarity
 

as to just where they fit into the decision process and what
 

decisions are to be based on them.
 

Most of the problems of the various sector analyses were
 

recognized and commented upon a number of times by various
 

A.I.D. offices and staff members, and by outside consultants.
 

Various studies provided significant analysis over and above
 

that contained in the formal A.I.D. documents. However, it
 

appears that there were no institutionalized procedures by
 

which'such comment and analysis were brought to bear on the
 

formal analysis and decision process or for follow-up to see
 

that consideration was given to it.
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#4. 	Develop general guidance as to current thinking and theory and basic
 

assumptions as 
to the role of education and its relation to economic
 

development to be considered in formulation and support of future
 

educational programs.
 

Supporting Conclusions
 

In particular, guidance is needed in the 
areas in which education
 

programs can serve A.I.D. purposes, especially the effect of the "mandate'
 

upon A.I.D. perceptions of the relationship to overall "developmental:
 

objectives as a condition of A.I.D. assistance.
 

#5. 
Develop general guidance as to the implications for the choice and
 

design of education policies and programs of accepted (or conflicting)
 

educational theory and practice and of results of researched educational
 

experience concerning the relation between educational inputs and
 

outputs.
 

Cuidance should deal with identification of system variants which
 

experience has or has not shown to be consistently related to students'
 

educational attainment including such factors as teaching variables and
 

instructional methods, curriculum content, type of school,and teacher
 

qualifications. 
 It should also include consideration of the extent
 

to which experience suggests that repeater and dropout rates are a
 

function of pedagogic and other internal system factors, and what a
 

"relevant education" consists of as perceived by students and parents.
 

Supportinp Conclusions
 

Reconmendations 4 and 5 derive in part from the fact that a standard
 

approach to education has been followed in the A.I.D. programs in the three
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countries (and in still other countries) which involves the same educational
 

philosophy and development theory and which embodies the same program
 

elements directed at accomplishment of the same purposes without indication
 

of the basis in experience or theory for accepting the validity of a
 

common approach. We believe there is sufficient uncertainty as to the
 

validity of that approach to justify its re-examination.
 

#6. Re-examine the types of programs A.I.D. is now supporting and, in the
 

light of A.I.D.'s New Directions, determine their expected and actual
 

effects on enrollments and distribution of benefits as among social
 

and economic classes, and urban and rural areas, specifically:
 

a. 	whether present approaches are higher cost than adequate alter­

natives that could make benefits available to more people more
 

quickly;
 

b. 	the effect of programs on access by the poor;
 

c. 	whether the new systems being adopted provide adequately for
 

adaptation to varying local needs.
 

Supporting Conclusions
 

The support of education programs directly related to a concept of
 

"development" defined in terms of macro-economic growth may be inconsistent 

with current perceptions and directions which emphasize "equity,"
 

distribution of benefits, and effects upon target groups, especially the
 

rural poor.
 

#7. Explore possible alternative approaches to rural education including
 

examination of experience under these and other programs to determine
 

the strengths and weaknesses of rural centers, satellite schools,
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concentrationes rurales, and the like. In particular, the suitability
 

of the multi-purpose schools for rural areas should be studied.
 

Supporting Conclusions
 

This is an area. which appears especially worthy of further study and
 

experimentation.
 

#8. Build into each loan an evaluation system which would: (i) permit
 

revision of programs and purposes at the earliest date that evidence of
 

results can be obtained; and (ii) provide inputs to a program of research
 

desipned to develop out of A.I.D. experience and results of other
 

research a more adequate understanding of the relationship of particular
 

kinds of education and types of programs to A.I.D. and host country
 

oblectives.
 

a. 
use the standard Logical Framework for program design, monitoring,
 

and evaluation, giving particular attention to consideration of the
 

alternatives in program design, and to appraisal of accomplishments
 

at the purpose level in the evaluation system;
 

b. 	design the evaluation system to serve testing purposes as though
 

the ESL programs were experimental or pilot undertakings even if
 

they are not so labelled or perceived by the host country.. Provide
 

sufficient flcxibility in the programming system to permit in-course
 

corrections.
 

Supporting Conclusions
 

None of the loans evaluated used the A.I.D. Logical Framework or any 

comparable systematic method of program design. In the absence of such a 

framework, the elements that serve as the equivalent of the purpose level 

14
 



(or above) are particularly vague, ambiguous and inadequate for useful
 

monitoring and evaluation. The vagueness about expected impact at these
 

levels is common to virtually all A.I.D. loans for sector or project
 

lending; it is a "system deficiency" which appears in the Panama proposal
 

(Spring 1975) as well as in the earlier loans nade before the "Log Frame"
 

was 	adopted as standard A.I.D. practice.
 

#9. 	More systematic consideration and testing of alternatives should
 

become part of A.I.D.'s: (i) program strategy and analysis; (ii)
 

project design and implementation procedure; (iii) all program
 

management systems (including PBAR); and (iv) personnel training
 

programs.
 

Supporting Conclusions
 

A large portion of the program problems examined in this study seem to
 

have stemmed from unexamined, unverified, or inaccurate assumptions about
 

the nature of the problems dealt with, and the appropriateness or effectiveness
 

of the approaches chosen. While we can accept that many of these assumptions
 

and 	approaches warranted verification through actual testing, we are convinced
 

that the testing would have been much more fruitful if organized, controlled,
 

and evaluated as such, and if provision had been made for testing of plausible
 

variants. The above recommendation follows from our conclusion that this is
 

a system problem-that A.I.D. needs to solve by making appropriate changes in
 

the system at all relevant levels.
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CHAPTER I 

PROGRAM SUtMARY 

AMOUNT AND TIMING OF LOANS 

In Latin America, as of the spring of 1975 when the bulk of our
 

investigations were completed, AID had made education sector loans in
 

Brazil, Colombia, and Panama and was considering another such loan in
 

Pamana as follows: 

Country Date (authorization) Amount (million) 

Brazil 

L-078 6/29/68 $32.0 

L-081 6/29/70 $50.0 

Total $82.0 

Colombia
 

L-054 5/19/69 $10.0
 

L-059 5/28/70 $15.0
 

L-060 6/17/71 $20.0
 

L--066 5/25/72 $20.5
 

V-073 7/30/73 $10.0
 

Total $75.5 

Panama 

L-036 6/25/70 $ 8.5
 

Pending (Sprlnp 1975) $12.0
 

Total $20.5
 

PROGRAM OBJECTIVES 

These loans were in support of country programs designed to bring 

about major changes in the role and purpose of public education, in the
 

nature of the education to be provided and to improve the management of
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education delivery systems. All were concerned with using public
 

education as a major social policy instrument to accomplish national
 

economic and social goals. They thus incorporated objectives with
 

respect to contributions to economic growth, income distribution, social
 

mobility, equalization of opportunity, vocational capability, and changes
 

in individual and group motivations. The developmental role nf public
 

school education was perceived as providing the skilled labor of the kinds,
 

in the amounts, and at the times required by a developing society. All
 

were based on the underlying view that education must be related in a
 

demonstrable way to some concept of economic development.
 

Programs had as their major objective the provision of an education
 

which would provide the skilled manpower needed for development, inculcate
 

national values, and increase the employment and earnings of the recipient.
 

Increased internal efficiency of the system was another important objective.
 

Increased access to educational opportunity and changes in the distribution
 

of educational access and benefits were also significant objectives in
 

varying degrees and at different times.
 

SECTOR DEFINITION
 

The "education sector" was not explicitly defined in any of the
 

three cases, although for program purposes it was clearly considered to
 

be the overall system of public education, with major emphasis, for
 

practical operational purposes, on the Primary/secondary subsystem of
 

the public school education system.
 

EDUCATIONAL CONDITIONS AND PROBLEMS
 
Programs in all three countries were based on analyses which
 

identified remarkably similar conditions and problems, mainly:
 

1. Inadequate coverage of the school age population;
 

2. Insufficient funds for expansion and improvements;
 

3. Deficiencies in organization and management;
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4. 
Poor quality education due to inadequacies in:
 

- curricula (outmoded and not 
"relevant" to individual and
 

national needs)
 

- teaching methods
 

- supply of materials and equipment
 

- physical facilities
 

5. Much wastage reflected in high failure, repeater, and dropout
 

rates.
 

PROGRAM CONTENT
 

The major elements of the host country educational programs supported
 
by AID loans were very similar, involving in all three countries major
 

changes in curriculum to provide for substitution of a high vocational
 

content and an "orientation toward work" for an "academically oriented
 

approach," teacher training in the philosophy and content of the new
 
approach, and the construction and equipping of multi-purpose schools in
 
which the new curriculum could be installed. 
The basic strategy involved
 

in the sector approach has also been similar; viz., 
to make available
 

relatively large amounts of funds over extended periods of time to assist
 

countries ro achieve objectives contained in educational plans.
 

However, in contrast to the commonalities of underlying assumptions,
 

problenms identified, conceptions of the role of education, and program
 

objectives and elements, the AID approach in support of sector programs
 

differed significantly among the three countries.
 

1. In Brazil, AID concentrated on supporting a program of building,
 

equipping, and staffing a number of model junior/secondary multi-purpose
 

18
 



schools to demonstrate the basic concepts which Brazilians were seeking
 

to introduce into the entire system and to stimulate the participating
 

state and local governments to organize themselves to administer programs
 

more effectively and to develop their planning and operational capability.
 

The second loan was designed to serve similar purposes and contained
 

similar elements but provided for expanded state coverage, considerably
 

more emphasis on organized state planning capacity and more flexibility
 

both in selection of activities to be financed and in the amount of
 

financing to be provided specific and distinct activities. Fund require­

ments were established in relation to estimated costs of the specific
 

activities and funds were made available for the period projected for
 

completion of the activities. The CAP for the first Brazil loan makes
 

clear that the strategy was to select priority areas rather than try to
 

do everything at once. The approach included a deliberately narrow focus
 

of effort and the identification of key points of the structure for
 

involvement.
 

The second Brazilian loan also provides for the financing of specific
 

activities in the plan. However, categories of activities rather than
 

specifically identified projects were established in advance. A Jointly
 

financed COB-AID Fund was then established to help finance approved state
 

government activities.
 

The means for accomplishing the overall objectives included the use and
 

control of funds, planning, training, and demonstration in an integrated
 

undertaking. Funds were established in advance of planning (in the case of
 

the second loan) to serve as a stimulus to planning by states and to assure
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the availability of funds to implement plans once formulated. 
In order
 

to receive approval and funds, plans had to be designed to bring about
 

changes in the educational system in accord with the established policy
 

and philosophy. The "polivalente" school concept (a multi-purpose type
 

school "oriented to work" with a high technological or semi-vocational
 

curriculum content) was to serve a central role by providing a model for
 

and a visible demonstration of the application of the changed approach
 

to and content of fundamental-secondary education. 
The school building
 

itself was to be a visible element with physical design related to changed
 

approaches and revised curriculum. 
Training of teachers and administrators
 

was to be related to the revised curriculum and to new teaching methods.
 

Conceptually 
there was an integrated approach, with facilities, staff,
 

curriculum, and pedogogy directed toward changing the system. 
This
 

integrated concept as embodied in the polivante school was 
expectd to serve
 

as a catalyst for bringing about changes in the whole system.
 

2. In Panama, the bulk of the first loan went for the construction and
 

equipment of additional school buildinps, with minor amounts for system
 

improvements, although earlier documents note that management was 
the key
 

to that improvement. The proposed second loan envisages support of construc­

tion and equipping of a number of model elementary schools, plus development
 

of new curriculum, methods, and teacher Preparation for those schools as
 

part of Panama's program to reorganize its entire education system. The
 

elements of this loan are 
thus similar in several respects to the first
 

Brazil loan.
 

3. In Colombia, the loan strategy contrasts sharply with that followed
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in Brazil and Panama. AID undertook to provide support for Colombia's
 

education efforts, relating that support (a)rather specifically to
 

agreed-upon increased levels of budgetary resources for education, and
 

(b)very loosely to the kinds of general qualitative improvements the
 

Colombian government agencies and AID were interested in, including
 

support of a multi-purpose secondary school system. Some of the CAPs
 

attribute AID financing to particular activities; references are made
 

from time to time to specific program targets, and loan agreements
 

for later loans contain provisions for allocation of specified total
 

amounts of AID and G0C funds to certain categories of activity. However,
 

under procedures established in the loan agreements, AID funds were in
 

fact commingled with GOC budgeted educational funds rnd became indistinguish­

able from them. CAPs and statements of USAID personnel make it clear that
 

in fact the strategy was one of increasing education sector activity at all
 

levels by increasing Colombian education sector budgets and providing fiscal
 

assistance to that budget with AID loans.
 

AID ANALYSIS 

The AID processes associated with the making of the loans involved 

the development of a large volume of "sector analysis" materials incorporated 

into numerous voluminous "sector analysis" or "sector assessment" documents 

and into the Capital Assistance Papers (CAPs). In some instances the 

sector "assessment" or "analysis" documents preceded the CAPS and in some 

cases they were subsequent to the CAPs or incorporated similar material 

included in earlier country assistance strategy papers. 1J/ 

See Chap. 2 below (pp. 25-39) for extended treatment of this subject.
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PROGRAM IMPLEMENTATION AND EVALUATION I 

1. Methods of loan implementation varied from country to country
 

with variations dependent in part on the purposes of the loan and the
 

approach to support of the sector.
 

a. Significant elements of methods used in Brazil were:
 
1. Decentralization of responsibility for detailed
 

program planning and execution to state governments
 
under the guidance and policy control of a speci­

fically designated national agency with responsibilities
 

only for the loan supported program;
 

2. 	Provision of technical assistance in planning and
 
program management to state governments;
 

3. 	Use of a series of formal agreements between the
 

national agency and the state governments in which
 

the roles, functions, and responsibilities of the
 

parties were defined;
 

4. 	The establishment of specific standards and criteria
 
for 	release of funds by the national agency to
 

participating states;
 

5. 	Use of a series of formal AID/GOB agreements specifying
 

the conditions for AID release of funds for each
 

program component;
 

6. 	Institution and use of a system of program progress
 

reporting and joint AID/GOB review; and
 
7. 	Regular and systematic USAID involvement on a
 

cooperative basis with the GOB in the identification
 

and solution of problems of implementation.
 

b. 	In Colombia, the program was carried out through the establishec
 

educational organizations (a significant reorganization of the structure of
 

1/ 
 See 	Chap. 4 below (pp 59-65) for extended treatment.
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the office responsible for planning and managing education programs
 

was completed just prior to the first sector loan.) AID implementation
 

activities were directed primarily at achieving timely disbursement of
 

funds by the GOC and AID. Since the loans were for general support of
 

the sector, monitoring by AID was related to funding flow requirements.
 

rather than to substantive program purposes, progress or problems of
 

program execution. AID disbursements were made on the basis of GOC
 

estimates of funding requirements based entirely on financial data.
 

Annual reports of program progress were received but they were not
 

related to program objectives as set forth in loan agreements or to
 

specific loan agreement requirements.
 

c. In Panama, responsibility for administration of the first
 

loan was placed in a special agency outside the Ministry of Education.
 

The Ministry of Education is expected to be responsible for administration
 

of the second loan. AID involved itself in rather detailed monitoring of
 

GOP activities under the first loan and plans to do the same under the
 

second loan.
 

2. The nature and extent of AID evaluation also differed from country
 

to country.
 

a. In Brazil, a quite comprehensive and effective system was
 

installed and used to monitor progress at the output level.
 

b. Little provision was made for formal evaluation of results of
 

the program in Colombia. This probably was due in part to the fact that
 

AID financing was largely supportive of all governmental educational
 

activity at financial target levelspbut without educational output targets.
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c. 
In Panama, no special evaluation system was arranged beyond
 

the usual AID project implementation monitoring.
 

d. No provision was made under any of the loans for evaluation
 
at the project purpose 
levels and beyond. Design and evaluation system
 

techniques did not include the following elements: 
 targets and baseline
 

data defining the target group and the benefits they were expected to get;
 

consideration of the effect on school age children who would not receive
 

direct benefits from the program (e.g., whether the program would siphon
 

resources 
away from them); and indicators anA target3 for administrative
 

capacity and institutional viability.
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CHAPTER 2 

AID ANALYSIS
 

Aid "analysis" as contained in the various sector analysis documents
 

consists generally of a number of elements shared in common and some fewer
 

differences, particularly in connection with the nature and extent of the
 

analysis done. Major common elements include:
 

1. 	 No specific definition of the sector, but a clear derived
 

implication that for practical purposes it is considered to be
 

the formal public school system from primary through university
 

levels, certain specialized training institutions related to
 

that system, and, at least conceptually, certain government
 

operated programs of "non-formal" education; 
2. 	 Acceptance of the same basic educatioral and developmental assumptionsi
 

3. 	 Descriptions of the structure and composition of the public
 

school system (grades and subdivisions, types of schools, nature
 

of the curricula, and methods of administration);
 

4. 	 An identification of "problems" in the sector, but no attempt to
 

deal with their causes;
 

5. 	 Descriptions of programs being undertaken by the respective
 

countries;
 

6. 	 Discussions of the financing of education;
 

7. 	 Data with respect to enrollment, drop-out, and failure rates; and
 

8. 	 In the case of Colombia and Panama, analysis in terms of the
 

"internal efficiency" and the "external efficiency" of the 

system. 

Material in these documents provides a reasonably clear picture of
 

the system of formal, public school education in the respective countries.
 

They also provide some indication of educational activities outside that
 

system. Problems and deficiencies are identified, especially those affecting
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primary and secondary education, and basic country objectives are set forth.
 
However, these documents, the CAPs, and analytical materials in the files,
 
taken together suffer from significant shortcomings from the point of view
 
of providing a basis and rationale for the sector approach involving several
 
loans and substantial financing over extended periods of time and for
 
the content of the programs assisted.
 

PURPOSES OF ASSESSMENTS AND SECTOR AND PROBLEM DEFINITION
 

In all three cases the sector assessments appear to have been undertaken
 

with the view that such assessments are made to examine some functionally
 

distinct segment of a society or economy and identify problems in it. 
 On
 

the basis of that identificationsjudgments then are to be made as 
to programs
 

which AID will support. The theory seems to be that, within broad policy
 

constraints, AID will provide support to programs for the solution of whatever
 

priority problems are identified. 
On its face, this seems reasonable. However,
 

the assessments in the three countries examined are deficient in that they did
 
not provide an analytical framework for specific analysis related to the kinds
 

of decisions AID should and could have made,
 

The approach used has given rise to difficulties in defining the "sector"
 
and "problems" in it. It overlooks 
 the fact that neither "sectors" nor 

"problems" are absolute, definitive concepts. They must be defined and
 
analyzed in relation 
to something. "Education" and a "sector" can be as 
broad or as narrow as one wishes to make it, depending on what one's objectives
 

are. 
Problems are "problems" only in relation to perceptions of what ought
 
to be or what conditions "should" prevail, or what results are desired, and
 
what kind of programs, as a practical matter, can or cannot be supported.
 
In the absence of a clear view of the relation of assessment and analysis to
 

26
 



purposes, sector assessments have been left without a focus for adequate
 

delineation of scope, subject matter coverage, and information and data
 

requirements. 

For example, if one's concern is the well-being of the rural poor, or
 

even with the provision of a pool of particular types of trained labor, the
 

entire system of public school education may not be the appropriate "sector"
 

for consideration and analysis. It may be too broad in that there may be
 

only limited elements of that system which bear upon either concern. It
 

may be too narrow in that there may be educational elements outside that
 

system; i.e., non-education system elements may be much more relevant to
 

such concerns. Similarly, internal inefficiency of the entire public
 

school system or the total amount or resources going into public education are
 

"problems" only if one's concern is for the widespread dissemination of
 

public school education. 

The assessments examined appear to us to offer clear evidence of this
 

inasmuch as no definition of the sector is contained in any of them. That
 

which .s implicit may have been either too broad or too narrow, depending on
 

what AID's assistance policies and purposes were. "Problems" identified
 

and analysis madeaccordingly, may or may not have been pertinent in such a
 

context. We are also confident that many of the specific deficiencies in
 

the assessments derive in considerable measure from lack of a conception of
 

purpose which requires a specific relating of sector and problem definition
 

and analysis directly to AID policies and objectives and its programmatic op­

tions. Specifically, there appears to be:
 

1. 	 Uncertainty about the purpose and extent of the analysis
 

required and lack of focus for delineation of information
 

and data requirements and for their presentation;
 

2. 	 A consequent tendency to include large masses of unanalyzed
 

data the purpose and significance of which is not apparent
 

with a resulting dissatisfaction which leads to constant
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AID/W pressure for expansion of the scope of coverage to
 
include more and more areas of "education" or which affect
 
or are affected by "education". The enormous size and subject
 
matter coverage of the First Draft Panama Education Sector
 
Assessment and material in "Sector Analysis" sections of
 
the CAP for the third loan to Colombia are cases in pointp and
 

3. A continued "updating" of sector assessment documents
 
which has resulted in five such documents in the case
 
of Brazil with little substantive difference among them
 
with the additions being primarily added descriptive
 

material and additional and updated data.
 

ANALYSIS OF GOALS 

None of the AID analysis makes any examination of the appropriateness
 
of overall national goals for education. The Panama assessment does in­
dicate how such goals are related to broad societal goals as do country
 
plans to some extent in the case of the other two countries. There is,
 
however, nowhere any AID analysis of the validity of such goals from the
 
point of view of generally accepted education theory, their appropriateness
 
to country circumstances, or the extent to which such goals conform to AID
 
policies and ohjectives, ane the extent to which they are
 
supportable within that context. 
 There is some discussion of the rural poor,
 
rural/urban inbalances in educational opportunity, and relationships between
 
country goals and AID objectives. 
 As a result of the absence of critical
 
examination of the goals themselves, the assessments do not provide a basis
 
for AID advice on sector policy or for choice by AID among basic assistance
 
options or program elements to be supported or excluded from support.
 

Omission of examination of host country goals has been defended by AID
 
staff on the grounds that AID cannot and should not try to dictate host
 
country policy, that a "collaborative style" in the provision of assistance
 
requires a non-aggressive AID posture, and that, in any event, host country
 
basic policy decisions were quite firmly fixed and not likely to be changed.
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Although these arguments may be true, they seem to us to be basically
 

beside the point. AID as a provider of assistance has a responsibility
 

for examining goals in terms of their soundness and conformance with
 

AID objectives in order to make its own decisions on what goals it is
 

(or is not) prepared to assist in accomplishing and on the extent of
 

the assistance it is prepared to provide, if any.
 

The position has also been taken that the sector loans developed
 

out of long.periods of joint efforts between the host country and AID
 

during which the appropriateness of national educational goals was
 

Jointly considered. The various AID documents do not contain any such
 

analysis and the record provides no evidence on which to base any conclusions
 

as to the extent or adequacy of any such analysis or consideration. The
 

fact that the loans were approved, however, suggests that AID/W was not
 

concerned seriously enough to raise this point. Not to have incorporated
 

such fundamental considerations into the AID Sector Assessments which are
 

designed to serve as the basis for approval of the sector loan program by
 

AII appears to us a significant regretable and unnecessary omission.
 

ASSUMPTIONS OF ANALYSIS
 

A further conceptual problem associated with sector analysis, as
 

exemplified in the case of assistance to these three countriesphas to do with
 

the distinction between issues and questions which fundamentally must be
 

settled and answered on the basis of generally accepted theory and philosophy
 

and informed professional judgment,and those for which specific country infor­

mation and analysis should provide the basis for decision. As indicated in
 

Chapter 3 the programs being supported are based on a number of fundamental
 

assumptions. The analyses do not make the assumptions explicit and indicate
 

which are to be accepted on the basis of consensus on educational theory,
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experienced results, and given policy, and which must be subjected to
analytical examination or are 
to be accepted as experimental hypotheses and
 
subjected to testing by the programs adopted.
 

Such questions as 
the relation of education to economic development, the
role of education in income distribution, and the basic relations between input
and educational outputs fall in the first category. 
Answers to them are not
likely, it appears 
to us, to result from individual country sector analysis.
They are matters much more appropriately approached through research programs

related to multiple experiences than through "sector analysis." 
 Failure to
make such a distinction has had two results in the case of the sector analyses

in question; either (1) assumptions or answers have been implicit without any
indication of the basis in theory and judgment for their adoption or (2)
an attempt to reach broad conclusions on the basis of analysis in the particular
country case has led to incomplete and strained analysis and conclusions which
are highly questionable on the basis of the evidence presented and the analysis
made. 
Some of the analysis of "external efficiency" and in some cases that
of relations between education and income distribution and of rates of
 
return to education are examples.
 

PROGRkM ANIALYSIS
 
A lack of critical examination of the program as a whole or of its major
elements has paralleled the omission of what we have called "assumptions ana­

lysis." 
As Chapter 3 below points out, certain implicit assumptions as 
to the
 

validity or particular kinds of educational practices and pedagogical methods
 
and as to relationships between inputs and educational outputs seem to have

been accepted. 
AID documents, however, contain no examination or summary

of studies of any other program elements from a strictly educational or peda­gogical perspective. 
For example, they contain no analysis from fhe 
per­spective of course mixes within the curriculum, the relation between courses and
grade levels, the points at which vocational subject matter might be most
appropriately introduced into the grade structure, of the assumed advantages
of a "nine year basic cycle" over a six year or some other cycle, 
or tha nature
 
of teacher qualifications and training needed.
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In a similar vein, problems in the sector were identified but the
 

analysis did not, in most cases, show how program elements were related
 

to problems in a specific and direct way.
 

In general, discussion of programs was confined to those to be
 

Little attempt was made to appraise the relationships
supported by AID. 


to all the other programs operating in the sector or the overall system.
 

Even within the area of AID support, all programs were discussed as
 

through they were of equal importance and no priorities are assigned.
 

There was also no analysis of trade-offs among levels of education,
 

types of education, educational methods, geographic areas, or quantity
 

and quality. No consideration is given to the question of relative resource
 

allocations within the program supported.
 

Similarly, the analysis documents do not directly address the question of
 

a possible need for variations in the nature and content of programs in
 

accordance with varying areas or regional conditions. It is true that in the
 

case of Brazil each state prepares its own plan and the point is made
 

of the possibility of varying the vocational content of the curriculum to
 

some extent to conform with area differences. While there is variation in
 

such things as agricultural versus commercial or industrial content of
 

the vocational component, the curricula to be adopted are not basically
 

different from .-tate to state. It appears to us that under conditions of
 

great variations in educational development and opportunity, extent of
 

economic growth and development, and financial and other resources, an ex­

amination of the implications of wide variations in regional conditions and
 

circumstances for educational needs, approaches, and programs is in order.
 

The Panama Sector Assessment contains much material which seems to
 

question whether a program for extensive "reform" of the entire system is
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preferable to selective strengthening of the existing educational program
 

and placing increased emphasis on rural areas. 
 It does not, however,
 

bring the question to focus and analyze it. 
Such questions were not
 
suggested at all in documents relating to programs in the other countries.
 

PROBLEM CAUSES
 

As indicated earlier, problems in the sector are identified in
 
relation 
to internal and external efficiency criteria. 
However, causes
 
of nroblems and their relative significance are not analyzed. 
Curriculum
 

and teaching inadequacies are asserted to be causes of dropout, repeater,
 

and failure rates. 
 Factors external to the sector are also mentioned as
 
possible causes. fHo'yever, no inquiry is made as 
tc whether such factors
 
are, in fact, the significant causes and, in any case, whether internal
 
factors alone are of enough importance to justify major system changes.
 

FINANCIAL AND COST ANALYSIS
 
All the analyses present data oni 
 educational financing, including
 

information on trends in absolute amounts of expenditure and in educational
 
expenditure as a percentage of the total budget and of GDP. 
No significant
 
conclusions are drawn from the data. 
The Panama Sector Assessment examines
 
the ability of the government to finance the estimated cost of the total
 
education program contemplated. 
The CAPs indicate how the specific program
elements to be assisted by the particular loans are expected to be financed. 

The analysis is,however, es3entially a financial analysis rather than 
a cost analysis. That is, it is in terms of how funds are to be provided to 
finance specific program elements rather than in terms of the way costs should

affect program decisions and are likely to influence program results.
 

There were, however, problems even in the financial analysis. 
For
 
example, the CAP for the first Brazil loan examines the possible sources of
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financing of the specific program to be assisted. It does not, however,
 

examine the prospective position, including the expenditure, revenue and
 

debt position of participating states and their ability to continue and
 

expand such a program or argue that the prospective financial position of the
 

states was not relevant to consideration of the loan.
 

There is evidence that the financing of the programs adopted may have
 

in fact presented some real problems. As is indicated below, financial
 

stringency did in fact in the later stages of the program force significant
 

reductions in the Colombia program. The AID Auditor General in his report
 

of examination of the first Brazil loan raised important questions con­

cerning the ability of the states to continue to finance the programs which
 

were involved under the loan. In fact, it became necessary to reduce the
 

specific program financed by the first Brazil lca" because of the states'
 

inability to finance increased program costs. While such cost increases
 

were not related to continuing program costs, the inability to finance
 

them did raise questions as to the financial capacity of the states. Logic
 

and experience sugrest that sector analysis should examine in some detail the
 

financial implication ot sector policy and programs. In fact, in view ot
 

the breadth of coverage of sector loan supported activities, the size and
 

duration of AID and country commitments involved, the difficulties in changing
 

such programs once they are underway, and the political, economic, and finan­

cial costs involved in lack of success of such basic programs, careful
 

examination of financial implications and feasibility is much more im­

portant in the case of sector loans than in that of individual project loans.
 

The sector assessment documents contain some data on past per-pupil
 

cost. There is, however, nowhere (with a minor exception in the Panama as­

sessment) any analysis of what the probable per-student cost of the program
 

supported is likely to be or what the implications of possible higher unit
 

costs might be in terms of ability to generalize the programs throughout the
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country, or of the possible effect of higher unit costs on the ability to
 
increase or maintain enrollments under conditions of large unenrolled school­
age populations. 
In summary, there is no analysis of the cost implications
 
of the programs in terms of the practicability of their generalization, their
 
effect upon related objectives, the possibility of choice among program
 

options, the relative emphasis on program elements within the program to
 

be supported, or the incremental benefits of the various component features.
 

The need for such cost analysis is great under conditions in which
 

there is reason to expect that programs may be relatively high cost. The
 

nature of the programs financed in all three countries was such as to
 

suggest that such might be the case. 
The provision of facilities included
 

shop, library, laboratory and special administration space; provision of
 

shop and other equipment; large sites; special teacher training programs;
 

higher qualifications for teachers; and development of new teaching and
 

learning materials. 
Prima facie, higher unit costs would be expected unless
 

there was some evidence of significantly improved efficiency in the
 

individual schools. Incomplete data in the case of Colombia suggest thet
 

per-student costs have in fact been high in the multi-purpose schools.
 

Cost analysis is also important, since schooling seems to be a high cost
 

enterprise and there is some evidence that in general costs have a tendency
 

to increase. 
In any case, where pilot efforts are undertaken, marginal
 

costs should certainly be reckoned.
 

ANALYSIS OF EXTERNAL FACTORS
 

As discussed in Chapter 3, 
the validity of an education program
 

designed to contribute to economic development may be highly dependent upon
 

the structure of opportunities and incentives which are external to the
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education sector. Similarly there may be external causes of internal problems
 

The AID analyses, however, did not examine whether the structure of policies,
 

incentives, infrastructure, and other conditions external to the system of
 

public education, especially in rural areas, was such as to permit the
 

assumed relation of education to development (even if accepted as valid
 

under ideal conditions) to operate under conditions which actually existed
 

or whether companion programs were underway to change that structure. Si­

milarly, as indicated above, except for passing mention of the fact that
 

system problems might be caused by external factors, there was no analysis
 

of whether and the extent to which system problems were caused by external
 

factors.
 

The Panama assessment makes some attempt to appraise the possible
 

implications of the financial requirements of the proposed education program
 

on the overall economic and financial situation in the country. That ap­

praisal is, however, far from a complete analysis. The later Colombia CAPs
 

discuss the mounting inflation and other internal economic conditions.
 

No attempt is made, however, to relate the sector programs and such condi­

tions. Ceneralizing, it can be said that the assessments and other
 

analyses do not address the question of the relation of the total sector
 

programs to economic and financial conditions. There is no discussion of
 

competing demands from other sectors, of the economic and financial impli­

cations of heavy dependence on foreign borrowing for support of the sector,
 

of the possible inflationary implications of borrowing foreign exchange
 

to finance large local costs, and of possible implications of all this for
 

the governmental budgetary, tax, and internal debt structure. Conversely,
 

there was no examination of the possible adverse implications of such factors
 

for the size and nature of the program being carried on. The need for such
 

analysis is especially great in conditions in which increasing percentages of
 

the budget and GDP are being required for education and other sectors and in
 

which the ability to raise taxes effectively is severely limited. It may
 

also be important in circumstances in %Mah sector expenditure as a percent
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of GDP is already relatively high, as 
is the case in Panama (in which the
 

Sector Assessment does recognize the possibility of a problem), 
 It is
 

especially important considering that there is~in factpa general tendency
 

towards increasing costs of education. 
 ! Its importance is demonstrated
 

practically by the experience in Colombia in which accelerating inflation
 

and rising governmental costs 
resulted in the inability of Colombia to
 

meet its commitments for investment in the sector and in its sharply
 

cuLting back the education program.
 

INDIVIDUAL ERRORS IN CO.NCEPT OR TIMMOD
 

There have been a few instances of what appear to us 
to be errors in
 
analytical concepts or methods. 
In the first place, the conceptual and
 
methodological problems in rate of return analysis in education and of the
 
relation of education to income distribution are well documented in the lite­
rature and will not be repeated here. Suffice it 
to say, however, that we
 
do not consider the bare citation of a study or two suggesting positive re­
lationships to constitute "analysis" sufficient for program decisions. 
As
 
previously stated or implied, we seriously doubt that any such analysis can
 
be handled effectively within the context of sector assessment for individual
 

countries.
 

In considering external benefits, private returns to the individual
 
have been equated with public returns to society. This ignores the fact
 
that public school education usually contains a considerable element of
 
individual subsidy, which may be important if the tax structure is regressive
 
and educational benefits tend to be higher for individuals in already higher
 

income groups.
 

A further specific problem in this connection seems 
to have been involved
 
in the AID analyses. It seems 
to have been assumed that if there are returns
 
to investment in education, increased investment is justified andpin additions
 
investment in a particular educational program is justified. 
A similar
 

/ See; Swett, Francisco X., 
Formal and Non-Formal Education and Educational
 
Develppment, Research Program in Economic Development, Woodrow Wilson School,

Princeton Unversity, Discussion Paper No. 53, February 1975, p. 7.
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problem is involved in conclusions drawn'from data showing higher earnings as­
sociated with more education. It may be true as Swett indicates that wage­
earnings profiles of more educated individuals are invariably higher than
 
those of less educated individuals and that the starting points of the profiles
 
and the rate of growth of the profiles is higher for the educated than for the
 
less educated.-! 
 It does not follow, however, as 
seems to have been assumed
 
in all the AID analyses, that changes in curriculum and other system reforms
 
will increase the differential in favor of those receiving the new type
 
education. Such associations may suggest that education per se is worth­
while for the individualbut obviously does not suggest that a change in
 
the nature of his education is beneficial.
 

Similarly, there seems 
to have been d common tendency to confuse ave­
rage and marginal costs and average and marginal benefits. Average benefits
 
under the existing system are equated with marginal benefits to be expected
 
from system changes. Also, Lhe Panama analysis uses data associating edu­
cational levels with levels of salaries in non-agricultural employment as
 
indicators of returns to education when agriculture represents A
 
large share of total employment and when the AID education program
 
is to be concentrated in rural areas. 
More generally, we share the position
 
expressed in the Panama analysis that such comparisons are open to very
 
considerable questioning. 
In any event, they seem to be useful only in order
 
to indicate that in some generalized sense investment should be made in edu­

cation. That, it seems to us, doesn't advance one very far from the starting

point. It is not helpful in deciding how much to invest or what kind of
 

education to invest in.
 

THE ANALYSIS PROCESS
 
Our examination raises certain questions as to the utility and cost
 

effectiveness of the sector assessment and analysis process as it has ope­
rated in these cases. The Colombia Sector Analysis Paper was not prepared
 
until some three years after the first loan was made. 
While expanded in
 
coverage, it adds little to what had already been covered in the CAPs insofar
 
as problem identification is concerned. 
Its updating has added nothing of
 
significance. 
 We see little relation between it and AID decisions. The
 
first Summary Sector Analysis in Brazil did precede the first loan and its
 

1/ See Swett, op. cit., pp. 19-26
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preparation seems to have accompanied development of the first loan.
 

From a substantive standpoint, however, it added little to the identification
 

of sector problems 
and basic AID strategy which was contained in the
 
Country Assistance Program Document for 1968, dated September 1966. 
 The
 

four subsequent sector analysis documents made no substantive additions to
 
the 1%6 document. The program rationale and some analysis of it are contained
 
in the CAPs rather than in the sector analysis documents. There was no
 
AID sector assessment which served as a basis for the first Panama loan. 
 In­
stead, it was based on an AID financed study prepared by a U.S. university
 
for the Government of Panama. 
An enormous effort has gone into preparation of a
 
sector assessment which was used as a basis for the proposed second loan to
 
Panama. 
However, clearly insufficient time Was allowed for its preparation
 
with AID programming schedules dictating its completion date. 
 It is our
 
opinion that this sector assessment does not provide firm support for the
 
proposed loan. It appears 
that in this instance, as in the case of the
 
Brazil and Colombia programs, the assessment and loan development efforts
 
were companion processes rather than part of a system in which the loans
 
grow out of the analysis and are specifically conditioned by it. 
Thussin
 
one of the most recent cases as 
in the earliest, sector assessment materials
 
are being used in a rather ineffective attempt to support and justify a
 
proposed loan which is actually based on assumptions and conclusions which
 
are not formally presented or analyzed.
 

Examination of AID files reveals that many of the problems of sector
 
analysis were recognized and commented upon at various times by various
 
members of the AID staff. 
 The comments of the Sector Analysis Division of
 
the Bureau have been particularly pertinent in this regard. 
Perceptive
 
comments from individual staff members also appear in the files. 
 Various
 
studies by outside consultants also provide valuable insight and in some
 
cases contain significant analysis over and above that contained in the
 
formal AID documents. However, there does not seem to have been any in­
stitutionalized procedural mechanism by which such comment could be
 
brought to bear on the nature of the analysis conducted or decisions made.
 
In fact, it appears that AID/W considered its analytical role to be limited­
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to raising questions about the USAID analysis, and that procedures were
 

not such as to assure that questions and critiques got introduced into the
 

mainstream of the analytical process and exercised an influence on the
 

actual analysis performed.
 

It is clear that there is a need for more closely relating the sector
 

analysis process to the AID programming and decision-making processes and
 

for clarifying the analytical relations among the DAPs, the CAPs, and
 

the Sector Assessments.
 

39
 



Chapter 3
 

POGCPAM PII.LfSOP11Y, ASSlJ!IPTINS ANP FTPATEGY 

The education proprams in Prnzil, Colomhia, and Panama and NIT sector 

loan suonort to them are based on certain coripon theories and assumptions
 

as to the role of education in society, the relation between education
 

and economic dpveloprent, and re]ationships between input and educational
 

Outpllts,
 

ROLE OF EDUCATION 

Progrnms sunnorted by the sector loans in the three countries are
 

all based on a coT-mon educational philosophy in which education Is 

considered a major social policy instrument for accomnlishing national
 

goals. I'nder that philosophy education is seen as a means of facilitating
 

economic develonment and bringing; about significant social chanpes. It
 

is held to be an important vehicle for:l) providing trained manpower 

needed for economic development; 2) increasing the earnfnp poer of the
 

recipient; 3) reducing inequities in income distribution; 4) improving
 

the general social and cultural milieu; and 5) Inculcating national
 

values. Country policy and nlanninp documents are filled with e )ressions
 

of such views on the role of education.
 

Brazilian planning documents make it clear that the concern is with a
 

system of public education related to the needs of a developing
 

md technologically advancing society and the needs of the individual in
 

:hat society. References are made to using education "to permit 
... a
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consolidation of the human capital of the country as a means of accelerating
 

the process of economic development" and as an "instrument of social trans­

formation in a democratic society." Its economic purpose is said to be
 

to increase the number of persons involved in the process of development
 

and to increase their productivity. Finallyit is said Ihat education is
 

to provide a means for social mobility, develop the ability of persons to
 

adjust to new emerging realities, and inspire the idea of democracy and the
 

principles of freedom of the individual.
 

Colorbian planning documents refer to.a Colombian recognition of the
 

relation of education to development, social mobility, income distribution,
 

and economic, social, and political integration and to efforts to:1) use
 

the education system as an instrument to create opportunities, redistribute
 

L.ncome, and integrate marginal populations with economic, social, and political
 

institutions; 2) use education policies as an effort to assist in social
 

and economic development; and 3) coordinate the education system with em­

ployment policies.
 

Planning documents in Panama specifically relate education to the
 

accomplishment of national economic and social goals. General goals are
 

said to be toil) adapteducation to development requirements, linking
 

objectives and goals of the system to national development goals; 2)
 

develop a creative and self-reliant Panamanian personality; 3) develop'the
 

educational system as a service of social usefulness, mobilizing all
 

resources of the country and enjoying the participation of all; 4) establish
 

and maintain an active orientation of education toward cultural development,
 

democratization... ; and 5) establish education as an element in the infrastructure
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of social transformation. 
Education is thus clearly considered to be an
 

instrument of economic development and social integration.
 

It is clear from both the general tenor and tone of the discussion
 

and from specific statements in AID loan and sector analysis documents that
 

the AID Missions accepted and supported this philosophy of the role of
 

education. Those documents particularly emphasize a direct role in the
 

development process through the provision of traininp required to meet
 

manpower needs. The following quotations from the CAP for the first loan
 

in Panama provide examples:
 

There exists a potential for unprecedented economic
 
growth for Panama in the decade of the seventies and
 
beyond. However, to realize such a potential, the nation
 
must structure its educational system, allocate its
 
resources, and transfer knowledge, skills, and attitudes
 
in such a manner that development proceeds fairly uni­
formly and rationally in all sectors. Manpower studies
 
recently completed in Panama have shown that educational
 
output is becoming more closely attuned to the labor
 
market demand, and that earning power of Panamanians
 
is directly correlated to educational attainments.
 

The Ministry of Education has the task of providing

Panamanian youth with the education and training essential
 
to making a maximum contribution to the economic and
 
social development of their nation.
 

To maintain and augment its economic and social
 
progress, Panama needs a labor force skilled in
 
the professions, technologies, commerce, and
 
services. The school system is the principal
 
progenitor of such trained manpower.
 

PASI ASSTT.PTTONNS 

These views appear to be based on a proup of assumptions that have
 

heavily influenced the country and AIn analysis. 
The more imoortant of
 

them are:
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1. The public school system. is or can be a major instrument for the
 

accomplishment of a broad spectrum of national goals;
 

2. Education is related to economic development in a general sense
 

through its influence on attitudes and motivations and the provision of
 

a populace with an understanding of "modern" processes and a technological
 

orientation required for a developing society and in a specific sense through
 

the provision of a pool of skilled manpower required for economic growth;
 

3. The amount and quality of learning acquiredare a function of (a)
 

the subject matter coverage of curricula, (b) teaching methods, and (c) the
 

nature of learning materials used and the extent of their use;
 

4. Student motivation is to a significant degree a function of the
 

actual and perceived "relevance" of what is taught and relevance from the
 

point of view of the individual consists of the usefulness of the education
 

in an employment context, either in terms of self-employment or as a hired
 

worker. For the point of view of society, it is the usefulness of what is
 

learned to the production process;
 

5. Student drop-out, repeater, and failure rates are thus directly
 

and to a significant extent related to the nature of the curriculum$
 

6. A curriculum which contains considerable work-related subject
 

matter and emphasizes acquaintance with skills is more "relevant" to the
 

individual and to national labor force needs than is a more "academic"
 

curriculum;
 

7. The later grades of the primary cycle (above about grade 3) are
 

from an educational point of view the appropriate point in the system to
 

begin to introduce work-oriented curriculum;
 

8. '"odern"teaching methods based on current theories of communica­

tion and use of various types of teaching and learning materials will pro­

duce outputs (in terms of amounts learned and of the holding power of the
 

schools) which are superior to those produced by "traditional" methods;
 

9. The amount and quality of educational output is to an important
 

extent a function of the qualification of teachers as reflected by the
 

extent of their training in teaching methods and the philosophy of the
 

educational concepts being adopted; =6
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10. Inherent in all of this is 
a further underlying assumption that
to be eligible for AID support, education must somehow be related to-some
 
concept of economic development.
 

PR0GRM OBJECT VF~S AINY) COM7T"N 
In practice the proprams involved several irmedlote objectives which were
 

common to all the countries, rnralle]ing the commonality of general Philosophy
 
as 
to the role oF education. 
 Al] involved ohlectives related to:
 

1. Accomplishment of fundamental system changes to make the education
 
provided more "relevant" to national, economic, and social needs
 
and to the needs of the recipient;*


2. Improvement in the "quality" of the education provided;

3. Increased educational opportunity through system expansion;

4. Changes in the distribution of educational opportunity and benefits,
 

and
 

5. Improvement in the internal efficiency of the system both in
terms of better management and administration and increased
 
student flow through the system and reduction of student losses.
 

While all programs contain elements of all these objectives there has
been some variation in the emphasis placed on them. 
The objective of pro­viding a "relevant" education underlay all programs and was probably funda­mental in all three countries. 
Quality of education tended to become synonymous
with "relevant" education and improved quality in this sense was an objective
in all three countries. Improvement of quality through use of changed teaching
methods and expanded use of teaching materials was also an objective.
 
Increased enrollment was an explicit objective of the Colombia program
and the program supported by the first Panama loan. 
Both Brazilian loans and
the proposed second Panama loan also provided for adding to system capacity
through provision of additional classrooms. 
In these latter, however, this
element of the programs does not seem to be so much related to increasing
access to education as it does to permitting and stimulating changes in the
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nature of the education provided. The CAP for the first Brazilian loan statid
 

that it was not expected that enrollment under the program would increase
 

more than would otherwise have been the case; that for the second loan did
 

indicate some expectation of resulting increased enrollment. However, it is
 

clear that the emphasis is much more heavily on system change and quality improve­

ment than on expansion of opportunity. The CAP and the sector analysis for
 

the second Panama loan both say that the problem of access to education has
 

been pretty well solved. Provision of classroom-facilities is thus apparently
 

related to problems of improving quality and efficiency and the rural/urban
 

distribution of access.
 

The Colombian program did have a stated objective of changing the pattern
 

of distribution of educational opportunity as between the urban and rural
 

areas. There is some uncertainty, however, as to the extent to which
 

this objective found practical expression in actual program imple­

nention, since, in practice, the obiective of expanding system
 

activity at all levels seems to have had more emphasis. The purpose
 

suported by the first'Brazilian loan was in part demonstrational
 

and the CAP stated that as a result schools had to be put where they would be
 

seen and have the greatest impact and that this meant urban areas. The
 

USAID contends, however, that a large number of the schools do in fact
 

serve non-urban areas. The program supported by the second loan is more
 

general in application and may be more related to a distributional objective
 

than was the first. That objective is not, however, being heavily emphasized,
 

as compared with system change. The first Panamanian loan was more concerned
 

with overall expansion of enrollment than with the distribution of enrollment.
 

The proposed second loan makes improvement in the distribution of educational
 

benefits a specific objective.
 

An increase in the flow of resources into education was established as an
 

objective in the Colombian and the first Brazil loans. Specific targets
 

for education expenditures as a percentage of the total government budget
 

45
 



and as a percentage of GNP were set up as objectives in the Colombian project.
 
Budget targets for the states in which programs were being financed were also
 
set up in the first-Brazilian loan. No such objectives are set up in the
 
second Brazilian or in the Panamanian loans.
 

There were also many similarities in the nature of the programs adopted
 
and in the activities which were carried on in support of these objectives.
 
First, programs in all three countries involved, either originally or as
 
they progressed, a change in the structure of the system below the university
 
level. 
 With some minor differences in detail and terminology, this change
 
involved.the substitution of a two level system consisting of "basic education"
 
and "secondary education" for a three level system of primary and two levels
 
of secondary education. Basic education consists of the previous primary
 
level plus two or three additional grades and the second level consists of
 
three or 
four more years of secondary education. This change was designed
 
to improve "articulation" in the system, make possible a more integrated
 
educational content at lower levels, and provide a more complete education
 

in the first level.
 

Next, programs in all three countries place heavy emphasis on changes
 
in curriculum. 
All provide for changing the curriculum from an "academic"
 
to a "diversified" education in which heavy emphasis is on a vocational or
 
a work-oriented content. 
Programs provide for the introduction of vocational
 
and skill acquaintance or training components at all levels and inclusion
 
of academic and vocational tracks at higher levels.
 

Construction of primary and secondary schools and other facilities
 
and supply of equipment for all of them have been the 
largest single element
 

in the loan programs in all three countries. In the case of the program
 
supported by the first Panama loan such construction was related to meeting
 
the demand for increased access to education. In the case of Colombia the
 
construction financed by AID was also related largely to increased enrollment
 
objectives. 
However, an important element in the total Colombian program 
was the construction of multi-purpose schools (INEMs) assisted by the IBRD. 
AID-financed construction in the Brazil loans is for similar multi-purpose 
schools, ginasios polyvalentes or "ginasios oriented toward work." Con­
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struction of these types of schools is primarily related to the curriculum
 
reform objective and the conceived role of education as a prnvider of needed
 
skills and a vocational orientation rather than to an increased .enrollment
 
objective. The design of the buildings and the inclusion of space for shops,
 

laboratories, libraries, etc. 
 is intended to permit the effective use of
 

vocational courses in the curriculum and the use of "modern" teaching
 
methods. 
 Such schools are also intended to serve as demonstrations which
 
will stimulate imitation and thus to serve as a "leaven in the lump."
 

Model schools are considered, especially in the Brazilian program, to be
 
the principal means of accomplishing educational "reform" objectives. 
While
 
statements with respect to construction under the proposed second Panama
 
loan are not explicit on the question, it seems to be more related to
 
"reform" objectives and to redressing the balance between rural and urban
 
areas than to assisting in accomplishing an overall increase in enrollment.
 

Training of teachers and other educational personnel is also an element
 
in all the programs. In Colombia general training programs and programs
 
for training in the INEM philosophy and methods have been included. 
In
 
Brazil and Panama the emphasis is on training in the philosophy and methods
 
involved in the reform program 
 especially in vocational subject matter
 

and teaching methods.
 

Improvement of planning, management, and administration is heavily
 

emihasized in statements of objectives of the programs in all these countries.
 

Similarly, improvement in system flow-through by reducing droo-out, repetition,
 

and failure rates is an important objective in all three country programs.
 

All AID documents also heavily emphasize the need for improved planning
 

and administration as 
elements in the program. In factin the case of
 
Colombia and Brazilthe bringing about of such improvements is set up as
 

a major purpose of the loans. 
 The structure of loan implementation in
 
Brazil is specifically related to the necessity for bringing about improved
 
educational planning. 
Programs in all three countries include provisions
 

for changes in organization, and for assistance in improving sector adminis­
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tration and management. 
The amount of AID funds provided in support of such
programs is, however, quite small in relation to 
the importance assigned to
it in the AID documents. 
 In the 
case of Brazil the Ministry of Education
and Culture provided funds for administrative reform in the states.
 
Establishment and strengthening of vocational schools also seems 
to
be an important element in the country programs although it is only in the
Panama program that AID is providing direct support. 
Assistance to such
schools in the other countries is, however, being provided by the IDB and
 

the IBRD.
 
All three country programs also contain a component involving the
establishment of rural educational centers designed to serve as 
nuclei
for providing vocational curriculum elements to associated schools too small
to include such elements, and also to offer consolidatid eductional,
 

health, and agricultural services. 
However, AID financing has not beendirectly associated with such centers (AID officers do not appear to havebeen much involved with them) and they do not seem to have made much progress
in getting off the ground. 
ROLE OF EDUCATION AND ITS RELATION TO ECONOMIC DW LOPH T

The conception of public school education as a major social policy
instrument for the accomplishment of national goals upon which the pro­grams in the three countries arebased raises three basic types of questions:
1. 
Whether experience has demonstrated that the school can effectively
bear the burden of serving as the instrument for bringing about a broad
range of large-scale social changes ranging from inculcation of national
values through inducing changes in individual and group motivations, to
serving as the handmaiden for economic development and social and political
 
participation,
 

2. 
Whether public educationsin factsmakes its effective contribution
to economic development through provision of a vocationally trained labor
force, and if a contribution is made through augmentation of the supply of
skilled labor, at what point in the system structure vocational training

should be introduced; 
and 
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3. Whether the conception of "development" which is implicit in the
 
conceived relation of education to development(which is expressed in the
 
programs and the analysis of them)is appropriate or whether it is in fact
 
necessary to relate public school education to any particular concept or
 

theory of development.
 

Clearly an attempt to incorporate into a school system programs de­
signed to make specific contributions to economic growth; income distribu­
tion; social mobility; economic, social, and political integration; equal­
ization of opportunity; vocational capability; and changes in individual
 
and group values and motivations, all in addition to traditional contributions
 
to individual learning, placE 
an enormous burden on an educational system.
 
Current moves to expand into consideration of contributions to health,
 
family planning, productivity, etc., can only increase that burden. 
This
 
may all be an especially heavy burden to bear under the conditions of
 
internal and external inefficiencies identified in the case of the three
 
countries and which are almost certainly typical of education systems in
 
other countries. 
Prima facie it would not seem unreasonable to question
 
the ability of underdeveloped, inefficient, financially straitened systems
 
to support it. 
 The following quotation may also be pertinent in connection
 
with consideration of such a perceived role:
 

There is, perhaps, a general tendency to accord to the schools
 
a "central" position in strategies designed to facilitate
 
economic development. 
To some extent this reflects an appre­
ciation of the relative lack of alternative institutions
 
which can be utilized, but it stems partially from the notion
 
that schools are particularly manipulable institutions. It
 
is widely believed that schools can be readily modified to
 
meet new economic needs, and more particularly, to accord
 
with the intentions of social and economic planners. 
I shall
 
argue, on the contrary, that schools are remarkable clumsy

instruments for inducing large-scale changes in underdeveloped


I
areas.


The tear is not able to make a definitive professional judgment on so
 

comnlex a question. foever, we are of 
the opinion that in examining nossihle
 

future programs, the question of whether AIT) 
assistance should be provided
 

1. See: Foster, Phillip J., 
"The Vocational School Fallacy in Development

Planning" in Anderson, C.A. and Bowman, M.J. (eds), Education and Economic
 
Development, 1975.
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to support such broadly conceived and multiple roles for education, or
 

should be Provided to support more limited roles, should be examined closely
 

by persons vrth requisite experience and relevant professional background.

Consideration should also be given to the practical question of the feasibility
 

of programs which cut 
across established organizational, bureaucratic, and
 

professional lines.
 

There are several schools of thought concernin5! the role of education
 

in economic development, and of the way in which that role should 
Le
 

played. 
It is clear from internal agency guidance,1 explicit
 

statements in country program documents for the three countries, and the
 
implications of the programs and the nature of the analysis made that AID
 
has opted for that which holds that the major developmental role of educa­
tion is to provide the skilled labor of the kinds, in the amounts, and at
 
the times required by development needs and that the introduction of a
 
curriculum which'emphasizes work-oriented vocational and skill training
 
into all levels of the structure of public education is the best way for
 
that role to be performed.
 

The basis for adoption of that fundamental concept is, however, no­
where made clear and we have been unable to find any exposition of the
 
process by which it was arrived at. 
There is no statement of the basis
 
for acceptance of the general view that education is a significant con­
tributory factor in development. 
 Our limited review of the literature
 

on the subject suggests that research ane conclusions and informed

opinions are mixed and generally inconclusive on the subject.
 

Rogers, in his review of the literature? concludes that growth and

education have been associated although no one has been able to isolate
 
the contribution. 
He says that education may have been a key contributor#
 
but that even when an association is established, one is still faced with
 

1. See, for example, The AID Education Program Strategy, September, 1973
2. 
Rogers, Daniel, "Purposes and Assumptions of Education Sector Loans"
unpublished paper, Education and Human Resources Division, Bureau for
 
Latin America, AID, Jan. 1972
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the chicken and the egg problem. Similar conclusions are reached by Swett. 1 

2 
Correa concludes from an examination of sources of growth in Latin America
 

that "the percentage contribution of education (to economic growth) tends
 
to be low in Latin American countries.... However, in most of the other
 

Latin American countries (other than Argentina) the contribution does not
 
reach the 5% level." He also concludes that the contribution of education
 
increases with the level of development. He points out "an extremely sur­
prising result," namely that "the contribution of education to development
 

shows a highly significant negative correlation with the rate of growth of
 
income," and points out that this result is in agreement with results found
 
in the case of Greece by Bowles and by Carnoy in Latin America who stated
 

that "rapid investment in education is not a sufficient condition for economic
 

growth."
 

There is also no examination in Al documents of the rroponition thnt formal,
 
public school education, especially at the earlier levels.( which w make a
 
contribution to the supply of trained manpower by an emphasis on general
 

education with a bias toward general science 
and verbal skills) may be the
 
best option. The possibility does not seem to have been considered that the
 
lack of literacy, language ability, computational capability, and general
 

background may be where the problem lies'and that the appropriate role for
 
the public school may be that of imparting the ability to absorb and utilize
 
vocational training when needed. The following statement from the Panama
 

Education Sector Assessment may be significant in this context:
 

The most promising avenue open to Panamanian education from
 
the standpoint of its economic development goals may not
 
be the production of more graduates under traditional labels
 
in response to "rate of return" or "needs" computations, but
 
rather the general upgrading of cohorts in terms of their
 
ability to respond effectively to rapidly shifting condi­
tions in the context of occupations and in opportunities for
 
employment.
 

There are legitimate questions as to what type of education best
 
accomplishes such a general upgrading and best provides for flexibility in
 

ability to respond to change.
 

1. See Swett, op. cit., p. 29
 
2. Correa, Hector, Sources of Growth in Latin America," The Southern Economic
 

Journal, Vol. XXXVII, No. 1, July 1970.
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The following quotation from A Perspective of Employment and Occupations
 
1
 

in Paraguay, 1950-1984 is also pertinent on 
this point:
 

Experience in other countries has demonstrated that there

is an important distinction between the two systems (the
education system and the training system) which is basic
 
to the capability for change and flexibility which tech­
nology demands. 
It is to make the general education
 
system, from primary through university, responsible for
 
general education only, and not for training in specific

occupational fields, while.the training system is made
 
responsible for specific occupational fields, but not for
 
general education.
 

Similarly, it seems to 
us 
that the validity of any approach adopted
 
requires the existence of certain conditions external to the education
 
sector. 
 It seems fundamental that a society must be so structured as to
 
offer the needed opportunities and provide the needed incentives if voca­
tionally oriented education is to accomplish the perceived purpose. 
For
 
example, increased agricultural output, and resulting increased agricul­
tural employment and relevance of agriculturally oriented education,
 
require the existence of a meaningful structure of incentives for the
 
individual farmerto improve his technique, extend his activities, and
 
increase his production.2 
 It is, however, precisely the absence of such
 
a structure which may be most characteridtic of "underdevelopedness." 
It
 
may also be a fact that there is not a technologically oriented structure
 
of job opportunities, especially in rural areas.
 

The comments of Sheffield 3 seem pertinent in this regard:
 
It is absurd to blame schools for the fact that most young
people in Africa prefer urban white collar employment to
 
vocational occupation with lower status and pay, or to

non-formal traditional agriculture. But it would be more

absurd to expect changes in the curriculum to change these

attitudes until the entire incentive structure of society

is also changed so that agriculture and vocational careers
 
become viable alternatives to the white collar route.
 

There is nlso a relted qulestion of whether the major problem is in
 

fact a "real" need for education or the existence of a structure of
 

1. 
Joint Report, USAID Paraguay and Ministry of Justice and Labor, April 1975
2. 
See Foster, op. cit., for a fuller discussion of this general point.
3. 
Sheffield, James R., TheGreening of Schooling: 
 Reflections on Non-Formal
 
Education, Teachers College, Columbia University, p. 11.
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artificially high educational standards for employment - as is suggested
 

as a possibility in the Panama Assessment.
 

The point of all the above is not to say that the AID conception of
 

the role cf education is wrong or that there isn't opinion which supports
 

it. It is only to suggest that it may not be the best approach, that the
 

public school system may not be the best place to provide vocationally
 

oriented education, and that these propositions should be accepted as
 

_possibilities which should be explored.
 

EDUCATION AND AID'S NEW DIRECTIONS
 

While improved income distribution and equalization of opportunity have been
 

given some consideration as objectives of the programs, it still remains evident that
 

the view of the relation between education and econmic development involves the
 

further conception that economic development consists of overall national economic
 

growth in terms of macro-economic output. Current international assistance
 

doctrine, AID policy and strategy, and especially the "Congressional Mandate"
 

deemphasize interest in that conception and emphasize instead consideration of
 

"equity," distribution of benefits, and effects upon "target groups." 
 It thus
 

appears to us that while in the case of the Brazil and Colombia programs, the
 

approaches were consistent with thinking existing at the time of their adoption,
 

the conception on which the jrograms were based is probably not consistent with
 

current thinking. This divergence suggests that sector definitions, program
 

content, and the focus of current analysis should be shifted from the models
 

provided by the Brazil, Colombia, and Panama sector loans.
 

Current AID thinking as reflected in statements concerning the "Congressional
 

Mandate," program guidance documents, and draft guidelines relative to education
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and human resources development seem 
to be evolving in the direction of relating
 

education "to the development needs of the poor majority" and to the development of
 

"human resources." Greater emphasis than previously is given to the provision of
 

a broad spectrum of benefits to that majority. However, there still remins a
 

heavy emphasis on*"development needs" and 'human resources" development.
 

For example, the paper, The Congressional Mandate: Aiding the Poor
 
Majority, April 1975, 
defines "minimum practical education" as "that body
 
of knowledge, attitudes, and skills necessary to effectively contribute to
 
and participate in a developing society and economy," and says that "pro­
grams most likely to succeed and which receive highest priority emphasis
 
under the Congressional Mandate and AID policy, are those involving the
 
active and effective participation of the poor in all facets of the
 

development process."
 

This all clearly implies an objective over and beyond that of improv­
ing the well-being of target groups. 
The very term "human resources devel­
opment" implies that people are to be "developed" as resources which can
 
be invested in
or dedicated to some goal which transcends their own welfare.
 
Their "development" is thus a 
means to some fuuther end. 
Under such circum­
stances, the previous concerns with the relation between education and
 
overall economic development seem inevitably brought back into the concep­
tual framework. That framework, then, becomes broadened to include all
 
external constraints on education's ability to contribute to target group
 
welfare and national development.
 

This all raises a quite basic question, the examination of which is
 
far beyond the scope of this evaluation but one we feel impelled to at
 
least raise; that is,whether such an approach is, in fact, consistent with
 
the Mandate. 
Whether there really is any necessity to attempt to develop
 
any specific rationale at all for a direct relation between public school
 
education and economic development, however understood, seems open to
 
question. 
It is quite certain that the Mandate is based on the assumption
 
that education, however 
defined, provides benefits to recipients. It may
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also be based on an assumption that it contributes to development in some
 

general sense. Under such circumstances, may it not be that the question
 

of the role of education should be approached in terms of determinings(1)
 

(2) what the
who 	it is desired to help, i.e., what the target group is; 


benefits desired are; and (3) what role various types of education can
 

play in providing such benefits? It may even be that in some cases the
 

educational benefits need not be more than those associated with develop­

ment of "traditional" capabilities to perceive, understand, analyze, and
 

communicate. Whatever those benefits may be, however, such an approach would make
 

it unnecessary to try to relate education in general or particular types
 

of education to any overall conception of the nature of development or to
 

any 	theory as to the process by which such development takes place.
 

EDUCATIONAL PRACTICE AND RELATTONS BETWEN INPUTS AND EDUCATIONAL OUTPUTS
 

The 	fields of educational practice and relations between inputs and
 

educational outputs are areas in which most team members have had little
 

experience, nor has the time associated with this report permitted fully
 

appropriate analysis. Nevertheless, we feel compelled to make observations,
 

because the issue lies at the heart of AID work in education in those nations.
 

With respect to the general proposition that educational outputs in
 

the form of learning acquired are pusicively related to particular educa­

tional inputs, our understanding is that data and research results are
 

conflicting and that professional opinion differs. For example, Simmons
 

concludes from a review of the literature that research has not identified
 

a variant of the existing system that is consistently related to students'
 

educational outcome. He also concludes that research, which admittplv
 

is deficient, suggests that there is no significant variation in outcomes
 
1
 

attached to teaching variables and instructional methods. Zymelman also
 

found that there is "no conclusive evidence of the superiority of one type
 

of school or of non-formal vocational training" and that findings are not
 

clear on the relative effectiveness of alternative instructional media.
2
 

1. 	Simmons, John, "How Effective is Schooling in Promoting Learning? A Review
 
of Research,"IBRD Staff Working Paper, 1974.
 

2. 	As quoted by Swett, op. cit., p. 40
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Other researchers have, however, concluded that school variables ar 
 impor­

tant in explaining variance in learning outcomes.1 
 The nature of such
 
research results suggests the need for critical examination by AID of
 
assumptions of positive outputs from curriculum changes.
 

The assumption that high qualifications for teachers are required for
 
improved educational output in particular needs reexamination not only-on
 
the basis of general theory and research results but also on the basis of
 
AID experience. AID has itself financed a number of programs which sug­
gest that in some circumstances quite acceptable results may be obtained
 
with the use of .teachers whose formal qualifications are considerably less
 
than those associated with commonly used qualification standards. Programs
 
such as those operating using IVS (International Volunteer Service) volunteers
 

and the reportedly highly successful program of Teachers for East Africa
 
are cases in point. The experience of the Peace Corps may also be perti­

nent in this connection.
 

Questions may also be raised as 
to the validity of other assumptions
 
about relationships between inputs and results. 
For example, it does not
 
seem to be indisputably established that relevance from the point of view
 
of the student, his parents, and the community consists in the ability to
 
directly relate what is taught or learned to some structure of potential
 
employment opportunities. In the first place, it may not in fact be pos­
sible for people to have any meaningful perception of a structure of prac­
ticable employment opportunities. Itmay be that they can perceive'that,
 
as pointed out above in connection with the discussion of the relation of
 
education and economic development, society must be so structured as to
 
offer the needed opportunities, and that this structure in their environ­
ment bears little relation to education. The subject matter coverage of
 
the curriculum and teaching methods may thus have little to do with percep­
tions of relevance and thus to drop-out and repeater rates. 
It may also
 
be that the question of relevance is more related to the material which
 
is included within a particular subject area rather than to the area itself,
 
that is, it may be that the failure to deal with a subject in terms of
 

Ibid, pp. 28-29
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material within the scope of a student's experience is what makes it
 

"irrelevant" rather than the fact that the subject itself is "academic."
 

Finally, facts with respect to enrollment raise questions as to the 

validity of the assumption that existing curriculum and teaching methods 

are at the root of high dropout rates. In'the first place, it is quite 

clear that demand for the existing type education considerably exceeds
 

the supply. Strong social demand for increased enrollment in the existing
 

system and the existence of the large unenrolled populations is or has been
 

a significant fact of life in all three countries. This demand is so
 

strong as to suggest either that enrollment is not a function of consid­

erations of relevance or that the education which has been provided is
 

considered sufficiently relevant to existing objectives of parents and 

students to permit them to demand the existing education. In the second 

place, the very large number of overage children in the system is a
 

startling characteristic and a significant problem in all three countries,
 

with large numbers staying in school until as late as their twenties. For
 

example, in Brazil the number of secondary school age children enrolled in
 

primary schools exceeds total secondary school enrollment by three or four
 

times. It appears to us highly doubtful that so many students would per­

sist in school for so long under circumstances in which the education was
 

found to be so lacking in relevance to them as to be a major cause of very
 

high dropout rates. This problem deserves much more careful analysis.
 

EDUCATION AND INCOME DISTRIBUTION 

The question of the relation between education system inputs and 

external outputs has been covered above in the discussion of assumed rela­

tionships between education and economic development and of the role of 

education. In one other area, namely, the relation between educa­

tion and income distribution, discussion in the AID documents is ambivalent 

and it is not quite clear what the assumption or position is. The sector 

analysis documents tend to deal with the question in terms of data showing 

an association between increased educational levels and higher earnings 

and seem co imply from this a positive relation to income distribution. 

57 



However, when dealing with specific conclusions, they tend to become
 

uncertain (as in the case of the Colombian document) or to suggest the
 

lack of a positive relationship (as in the case of the Panama Assessment).
 

The CAPs, on the other hand, using the same or similar data, quite
 

clearly come down on 
the side of a positive relationship. Analytically
 

they seem to conclude that the nature of the relationship is doubtful,
 

but from an operational, decision-making point of view, assert a
 

positive relationship. 
Our impression is that the preponderance of the
 

evidence seems to be against such a general c6nclusion.1 Jallade did
 

find some fairly dramatic shifts in Colombia and generally concluded that
 

in the aggregate, public expenditures on education in Colombia have had
 

the effect of distributing income from the rich to the poorer classes
 

and that most of this effect comes from financing primary education.2
 

As Harbison points out, however, while the study deserves high praise as
 

a pioneering effort, it would be dangerous to generalize the conclusion.
 

The problem, of course, lies in estimating benefits. Consequently,
 

one 	finds evidence on both sides. 
 Some studies support investing in
 

education to make income distribution more equitable while others do not.
 

Clearly all the evidence is not in. We conclude that further research
 

is needed before the effect of formal public education on income
 

distribution can be used as 
a basis for support of education sector
 

programs.
 

1. 
See, for example: Education Sector Assessment for Panama, page 89,

and Harbison, Frederick, The Education-Income Connection, prepared

for the Brookings-Princeton Income Distribution Study, November 1974.
2. 	Jallade, Jean Pierre, Public Expenditures on Educationand Income
 
Distribution in Colombia, IBRD, April 1973.
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CHAPTER 4 

METHODS OF IMPLEMENTATION AND EVALUATION 

Methods of loan implementation varied from country to country with
 

variations dependent in part on the purposes of the loans and the approach
 

in support of the sector; that is, whether the loans were considered to be
 

in general support of all activities in the sector or to be in support of
 

specifically identified activities.
 

In the case of Brazil a comprehensive system was established for
 

administration and implementation of the programs supported by the loans.
 

The major features of that system were:
 

1. 	 Assignment of basic responsibility for implementation
 
by the GOB;
 

2. 	 A formal agreement between the Ministry of Education
 
and Culture (MEC) and each participating state relating
 
to (a) objectives of the program in the state; (b)
 
respective responsibilities of the MEC (PREMEM) and the
 
state 	for funding and administering the program; (c)
 
undertakings by the state to study and adapt the con­
struction, staffing, and curriculum elements of its 
educational system to the multi-purpose (polivalente) 
school concept; (d) state commitments with respect to
 
increases in educational expenditure and salaries to be
 
paid teachers; and (e) basic procedures for release of
 
funds;
 

3. 	 A requirement for review and approval.by the MEC of
 
state educational plans and plans for implementation as
 
a condition for release of funds;
 

4. 	 Establishment by the MEC of criteria and standards for
 
program and project implementation by the states;
 

5. 	 AID release of funds in tranches related to each invest­
ment program, e.g., construction, and to each project
 
in the national program, each of which releases was
 
covered by a forual AlD/PRELEM Tranche Release Agreement
 
which described the specific activities to be funded,
 
established a disbursement schedule for each investment
 
program;
 

le Brazilian Commission for Educational Administration
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6. 
 Inclusion in the Loan Agreement of conditions precedent

to disbursement relating to the system of implementation

-to be used; the establishment of necessary implementing

organizations, and planning and programma!:i.c progress
 
necessary for disbursement of loan funds; 

7. 	 The establishment of a special organization (The PREEIEM
Commission for Administration) within the MEC but outside

its regular bureaucratic structure to be responsible for
 
program execution and the establishment of similara 
organization in each state;
 

8. 
 Provision of AID funds for administrative support and
 
technical assistance in planning and administration of
 
the progri; 

9. 
 The use by the GOB of a consulting engineer for prepara­
tion of construction specifications and oversight of the
 
school construction aspects of the program;
 

10. 	 The installation of foriial system of reporting and
 
project monitoring used by PREMEM and AID;
 

11. 	 AID participation in the process of establishing

implementation requirements and methods; review andapproval of administrative arrangemenits, including
organization, assignment of responsibility, procedures,
and criteria for decision-making; monitoring of pro­
grams through analysis of reports and site visits;
and participation with MEC/PREMEM in the 	 identification
and resolution of problems through a system of regular
meetings for review of progre.s and 

12. 	 The establishment of AIDan project commnittee for 
monitoring the programs and for relations with 
MEC / P RFMEM. 

The USAID involved itself in a regular and systematic way on a coop­
erative basis with the GOB in following the progress of loan supported
 
activities and in the identification and resolution of problems as 
they arose.
 
The system of state reporting to the GOB administering agency and the USAID
 
was well designed to show progress against targets and to identify problems
 
impeding progress. 
Activities associated with construction of schools
 

were closely supervised.
 

Although the degree of AIl 
involvement in supervision of construction
 

may have exceeded that usually undertaken for an ATD financed capital
 

prolect, this system in fact made possible considerable decentralization
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of responsibility for conduct of implementing activity. Under it AID had
 

no responsibility for conduct of program activitiespbut was responsible
 

for seeing that an effective system was established and operated. Each
 

state rather than the national government was responsible for executing
 

its program subject to policy requirements, standards, and criteria
 

established by the national povernment and with assistance provided by it.
 

The methods ielected were well designed in relation to the type of
 

program and to the several parties involved in the programs. The system
 

provided fort(a) decentralized responsibility under the guidance and policy
 

control of, and with technical assistance from, a specifically designated
 

federal-level agency with responsibilities only for the loan supported
 

program; (b) use of formal agreements in which the roles, functions and
 

and responsibilities of each of the parties are defined; (c) periodic
 

release of funds for specifically identified activities and in accordance
 

with definite standards and requirements; (d) use of formal agreements
 

covering 'the conditions for release of funds for each program component;
 

and (e) application of a system of progress reporting and joint review. 

It may offer potential for use elsewhere with suitable modifications to
 

meet different circumstances.
 

The evaluation systcm in Brazil was also well designed to permit
 

appraisal of accomplishment of activity level targets and first order
 

program purposes. There is a need, however, to expand it in such a way as
 

to permit appraisal of the effectiveness of the strategy and of resolution
 

of overall problems (internal system efficiency, quantitative demand, and
 

quality and relevance) and to permit assessment of the validity of the over­

all educational objective (viz. the appropriateness and feasibility of the
 

chosen role of education and of the nature of the education to be provided).
 

Problems encountered in implementing the program supported by Loan I
 

have included difficulties in selecting contractors and in contracting for
 

cbnstruction services, deficiencies in contractor performance, inadequate
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technical investigation of sites and selection of inappropriate sites,

inadequate contractor supervision by the country, and similar problems.
 
These problems, while significant and troublesome, seem to us 
to be in
 
general of the same kind and magnitude that one would expect in programs
 
as 
large and complex as that being carried on, and especially when improvement

of methods of administration is 
one objective of the program.
 

In the case of g aq differing understandings and positions as 
to
 
the way the sector loans were 
to be implemented plagued the loans from the
 
beginning. 
While loan papers suggest that disbursements would be made only

after specific justification of funding requirements and review of program

activities and that regular progress reports would be received and reviewed,
 
in practice only the very minimum of financial information was required in
 
support of disbursements.
 

Voluminous reports of status of funds and estimates of needs for funds
 
were submitted from time to time. 
 Annual reports of program activity were
 
also submitted. 
They were not, however, specifically related to program
 

objectives and loan agreement provisions. 
 We find little evidence in
 

the files and from discussions with MD personnel that precise tracking
 

of program accomplishment was a significant factor in either approval
 

of disbursements or 
in the general monitoring/wrk efforta of AID staffu
 

Since the Colombia AID loans were in fact annual support to 
the entire
 
public education sector, the GOC had complete responsibility for implementa­
tion of all activities carried on. 
 No special otganizational arrangements
 
were set up for administration of the program and activities were carried on
 
through the recently reorganized GOC structure. 
According to USAID
 
personnel, this general approach was based on the conclusion that, by and
 
large, the Colombian program was a good one, the GOC had the ability to
 
administer it effectively, and the primary restraint on progress in the
 
sector was a lack of financial resources. 
 Under such circumstances the
 
implementation problem was considered to be primarily one of seeing that
 
resources were made available and spent as needed.
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To effect such an anprosch earlier loans provided for release of
 

dollars for commodity ipynorts uiJt!,out repard to sector :ons icratlons 

except for dollars directly relIted to nroi-rr rolnted cor-onities and
 

particinant training. I'neer later loans 
dollars were used to buy local 
currency required for support of the education pro.gram. 1Tnder early
 

loans pesos generated in these ways were deposited in i snecial account 

in the Treasury where they became commingled with other GOC funds and lost 

their identity. Later, pesos generated by the loans were held in a
 

special account from which they were released to education sector agencies.
 

Upon release they became commingled with Colonlbian agency funds and lost 

their identify by that means. Under this approach loan agreements contained vrovisiocs 

establlshino the of whichamount funds would lie prov.ided to the various 

agencies by the GOC and AID, resnectivelv. The arounts of the total
 

commingled funds to be used for desianated activities were expressed
 

in fairly general terms and included a laree "all other' category.
 

AID requirements as to GOC program performance were set up as condi­
tions precedent to AID loan disbursements or as covenants in the 
loan agree­
ments signed by the GOC. These conditions and covenants related to such
 
things as 3(a) presentation of evidence of "satisfactory efforts...to advance
 
the educational development of Colombia so as to be able to accomplish the
 
Development program set forth in the Borrower-IBRD Memorandum;" (b) prepara­
tion of a five year plan for primary and secondary education; (c) the reach­
ing of a specified relation between the education budget and GNP and the
 
reaching of specified targets as to levels of educational expenditure; and
 
(d) the giving of "best efforts" to getting specified legislation passed,
 
including legislation relative to the teaching profession and commitments
 

with respect to establishment of particular organizations and undertaking
 
certain research efforts. The Borrower-.IBRD Memorandum referred to commit­
ments with respect to establishment of an experimental program to test 
the
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applicability of the curricular program and administrative innovations 
to
 

he introduced into the new multipurpose secondarv schools 
(INE:'s) to other
 

existing hitt reorganized secondarv schools, preparation of plans for
 

conduct of studies of hipher education, and suhriss.ion to the Colombian
 

ronr!ress oF tax reform, lepislation makins! adeqtre nrovisions 
 for the
 

finnncfn- hv departments and municlnalltfes 
 of the five-vear educational
 

plan. Dropress against these 
connitrents ecane conditiona precedent
 

for ATD loan dishirsements.
 

Loan agreements also required vropress renortInp 1v the borroTier.
 

As finall.y ac'reed upon, such reportin-, consiste(! of an annual report of
 
activities in sector
the unrelated to sDecific loan apreement commitments.
 

Pequests for disbursenent were sutbi'.tted on an "a- needed' basis w~ith 

Information submitted in terms of financial allocations without specified
 

relation 
to propram activities or accomnlishment. Requirements were 

established for submitting information to nermit determinations as 
to the
 
meeting of conditions precedent to disbursement. 
 The evidence indicates.
 

however, that such requirements were not enforced and there apnears to
 

have been little examination to determine whether and ho 7 such conditions
 

had been met.
 

Areas of AID implementation activity consisted of (a) obtaining com­
pliance with AID procurement regulations 
 in the expenditure of dollars used 
for imports and the resolution of individual procurement problems; (b) just­
ifying and atithorizing the extension of deadlines for meeting conditions
 
precedent to disbursement, opening letters of commitment, and making
 
disbursements; and (c) expediting loan and COC expenditures. 
This last
 
item apparently received heavy emphasis with a great deal of AID professional
 

64 



staff time being spent in learning GOC disbursement procedures and serving
 

as expediters of the flow of GOC funds through the system to educational
 

agencies both in order to get GOC bills paid and to assure GOC disbursements
 

at levels which would permit disbursement of AID funds.
 

No examination of methods of implementing the first Panama loan
 

was made by the present evaluation team. Tt appears from the CAP, however,
 

that, as in Brazil, the extent of direct AID involvement in supervision
 

of construction activities may have exceeded that usually exercised in
 

the case of capital projects.
 

The earlier team which examined experiences under the first loan
 

attributed delays in construction and in equiprent procurement to use of
 

AID procedures that were possibly inappropriate to a sector loan approach.
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Chapter 5
 
PROGRAM ACHIEVEMENTS.
 

ACCOMPLISHMENT OF GOALS AND PURPOSES
 
Basic program goals such as contributing to economic development, and
even contributing to the well-being of recipients of the education are quite
long run in nature. 
 Since graduates are just beginning to come out of the
 new type schools, considerably more time would be required before any
appraisal of possible effects upon the position and situation of students


and of the nature and extent of any influence upon development could be
made, if indeed it is possible at all to make a meaningful appraisal of the
latter. 
In any event, however, no arrangements have been made to obtain base
 
line data to conduct longitudinal and other types of studies necessary to the
examination of such questions. 
Similarly, it appears that only in Brazil

is consiperation being given to establishing a testing program designed to

permit some appraisal of educational outcomes.
 

The overall picture we have gained through the dourse of the evaluation
 
studies is that all three countries were engaged in a process of modernizing,
 
reforming,and expanding their educational policies and systems. 
AID entered
 
into a variety of relationships with this process, interacting with host
 
country education planners and adninistrators, both influenced by a variety
 
of current ideas on the world scene. 
A basic theme of each of the country
 
programs was the improvement of the quality and effectiveness of their
 
education systems. 
 Yet in practice, it appears that the pressure for
 
quantitative expansion was also very strong and may have outdistanced the
 
strttgple for qualitative betterment. 
In this perspective, AID's aim to
 
suport the struggle for quality was a sensible basic approach.
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events A D,programs may

Just how much impact on the larger trend 

of 


have had, or will have, is very difficult 
to judge. To detail it would
 

Those who worked on
 
require a scale of effort beyond that of 

this study. 


the programs report numerous instances 
of successes in movinp thinps
 

The fact that AID entered into
 
forward, and numerous unsolved problems. 


joint efforts with the host country 
officials to strengthen their modernization
 

can
 
policies may have had, at numerous points, 

beneficial impacts that 


never be tracedghut which may have been 
crucial in starting and increasing
 

the momentum of the countries' efforts 
to solve, and equin themselves to
 

solve, their education problems.
 

INTERNA EFFICIENCY
 

The first cycles of students going through 
some of the new type schools
 

have been completed only recentlygor 
are in mid-course or just beginning.
 

There has also not yet been time for the 
institution of curriculum reform
 

generally. In addition, except in some cases in which 
data on drop-out
 

rates are being accumulated, no system 
has been instituted to provide a
 

and failure
 
basis for appraisal of program efforts 

upon drop-out, repeater, 


rates or upon other elements of internal 
system efficiency.
 

Such extremely fragmentary data as are 
available concerning the
 

Colombia program suggests that the drop-out 
rates remain quite high in the
 

new type multipurpose schools~but may be 
improving in the primary level.
 

Data in the case of Brazil is unclear 
as to its implications, and perhaps
 

somewhat conflicting, but in any event 
is not adequate to permit meaningful
 

conclusions.
 

PLATITNG MANAGIR ' AND ADMINISTRATTON 

In Rrazil, ten states have preppred plans ,hch can serve 
as a hasis
 

for the conduct of programs of considerable size ane complexity. nur
 

of thoqe plans convinces us that they do 
very superflciAl examination 


for rather
 
set forth clearly articulated and reasonably 

sneciflc goals 
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radical changes in their systems of fundamental and secondary education. 

Their similarity and their relationship to national standards and
 

criteria laid down for the overall program are clear evidence of the
 

influence of the national policy making and implementing organization.
 

Their program components also seem to be reasonably related to program
 

objectives and to each other.
 

The preparation of such plans and their review and the establishment 

of mechanisms for their preparation and review is evidence of important
 

development of planning capacity. 
The establishment of the necessary
 

organization, the preparation of detailed implementation plans, and the
 

construction, staffing and bringing into operation of over 200 new type
 

schools, as well as the training of some 13,000 teachers and other 

personnel in new methods and philosophies in a period of five (or even 

seven) years is also an impressive accomplishment which suggests that 

considerable administrative and implementation capability has been developed. 

There is, homever, no base line information which would permit a 

before and after comparison of planning and administrative capabilities 

of national and state agencies participating in the program. Neither is
 

information available which would permit a comparison of any change in 

capabilities between participating and non-participating states. Any
 

conclusion as to results in this areas have to be based on the opinions
 

of observers. It is the unanimous opinion of USAID and COB personnel
 

interviewed that the program has resulted in substantial improvements in
 

program planning and implementation capabilities at both the national
 

and state levels and that the AID loans were a necessary condition to
 

bring about that improvement.
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It is not clear, however, that these improvements have yet been, or
 

will become, sufficiently institutionalized into the governmental structure
 

to vrovide for a permanently enhanced capability. The national implementing
 

organization was established as a special organization (PREMN) outside the
 

regular MEC organizational structure. Whether Its capabilities will endure
 

when its program implementation function is transferred to regular ministry
 

organization (as we understand is planned) is a question. Similarly,
 

PRE'14M commissions were established in each participating state with
 

specific responsililities for overseeing program implementation. W4hile
 

there seems to be a tendency for personnel of such commissions to become
 

employed by State Secretariats of Education, it is also not clear how
 

well the needed implementing capabilities have been or will be institutionalized
 

in the structure of the states.
 

In Colombia, the conditions under which this evaluation was conducted
 

did not permit us to make an examination which would permit valid judgments
 

on 
the effects of the program on sector management and administrative
 

capabilities, and doumentary information is very sparse. CAPs state that
 

improvments in nlanning, coordination, and administration are 'implicit
 

in program accomplishments." They also say that a 'strengthening" of the
 

planninp function and capacities of the Ministry of Education and related
 

Institutes, and the Ifuman Resources nIv~sion of the National Planning
 

Department hAs occurred and that the rnC has "refined'* Its investment
 

budgeting nrocess and controls to insure that agencies work within established
 

policy. Evidence cited includes a better budget review and approval Process at
 

the higher eucation level, improved "oulitv controls' in universitv
 

administration, adoption of rlannina and evaluation criteria, the puttinp
 



into effect in fifteen departments of a technical assistance plnn, 

improved monitoring of funds, irproved coordination among educational
 

levels, more prompt payment of teachers (which had been a major problem),
 

and better teacher selection Drocedures.
 

Ve would conclude that budgetary procedures have probably improved 

somehat and thnt the Institutes,from experience at lenst,no,. operate
 

somewhat more effectively. Pm.ever, there was no formally defined program 

desipned to correct snecfically identified deficiencies and only a very 

small amount of fun4s loss provided for Improvement of management and 

administration, and large proportions oF those nrovided went for 

eoulpment. T.yecome awav with a distinct imrression that programs and 

resources directed to this objective mere nnt adequate to deal effectively
 

with it. 

In Panama, as the earlier evaluation team points out, only .352,000 

of loan funds over a three-year neriod was provided for improved sector 

management under the first loan. The CAP concentrated its attention on 

lont-term general goals of improved managerienb but did not identify 

operational goals for such improvement. The team concluded that it was 

too early for a definitive evaluation of improvementpbut that some progress
 

has been made in decentralization. The group which prepared the Education
 

Sector Assessment reports that sipnificant progress has been made in
 

decentralizing administrative services. Neither team, however, indicates
 

ho, decentralization has improved management and administration and what
 

role the loan played in bringing about decentralization.
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PERFORMANCE AGATNST TARGETS
 

Tn Brazil the CAPs and tb various sector analysis documents make
 

reference to 'quantitative objectives" and refer to increasing enrollments
 

and the need to reduce drop-out and repeater rates. They establish no
 

specific objectives with respect to them, hotever. Various programs in 

the GOB plan do establish objectives for enrollment and literacy, especially 

under "Operation School" under which the second loan is related. 

Comparative information on progress toward these objectiven is not kept
 

by the USAID, and we are unable to reach significant conclusions with
 

respect to them. Data nrovIded us show.enrollment in public gJnasios in
 

the four states participatinp in the first loan program amountinp to
 

414,138 in 1970. Since the construction program provided about 160,000 

new spaces, it provided for accommodating an enrollment increase of about
 

40% in the states affected. These same data show an increase in all
 

puhlic qInasio enrollment from 1970 to 1973 of 235,000 to 240,000. Fnroll­

ment in ginasios volivalentes in 1973 is shown as 58,282, or about 27% of
 

the increased enrollment. Data on total public secondary school enrollment
 

available to ,iqvary considerably. The addition of 160,000 ne.w spaces under
 

the first loan would he 4 % - 6% of enrollment depending on the enrollment 

figures used. The percentage to be added tinder the second loan would be
 

less. Any assessment of the effect of the propram on enrollment would 

also have to take into account the relative cost per student under the 

loan supported nrogram and under other approaches to education now being 

foll.:ed. Such analvsis was not made in developinp the pro9.ram, hCoever, 

and data are not available to permit us to do it.
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There have been substantial shortfalls in meeting te tarrets for
 

the specific nrogram sunported by the first Brnzilian loan, due mainly to 

increased costs, especially for construction. Tven thoupz the financial
 

plan Provided for a sIpnificant reserve for increased costsl it Proved to 

he entirely Inadeauate. The cost of even the reduced proirnm had reached
 

$70 million by the end of 1974 
 as comnared v'th the estimate of million61 

when the loan was rade. Fuch increaqes have been financed by the COB
 

without an increase in the All) loan. Al-out 707 (185 out of a planned 270) 

of the new ginasios oripinally planned vwJIl 1e constructer', none of the
 

30 ginasios will be converted as plannee and no colnvios will be built
 

(8 were nlanited). The anticinated increase in enrollment capacity will 

be Proportionately decreased (fror 240,000 to about 160,000) and about 

one-half the number of teachers and othler nersonnel oriiinally planned 

to he trained ,ill receive traininc. (about 13,r0O out of a planned 27,nOO+). 

TTnder the Colombian Plan some specific tarets for nropram accomplishment
 

anparently were established. !'cYw,,ever, these uere not set forth in the loan
 

proRram in an organized and consistent -,,ay, and no system for re.ular assess­

ment of nrogress against targets was installed. MIost of the targets mentioned
 

in the loan doctuents were not quantified an( the quality and meanin.fulness
 

of their accomplishment is not susceptible of assessment. Ouantified targets 

were usually for a period of a year and were unrelated to any targets for the 

total period of the proprar. One can conclude that large numbers of teachers 

received some kind of tralninubut cannot reach conclusions as to the content
 

and adequacy of the traininp or of the relation of the number receiving such
 

traininp to the number renuirino traininp. 
 Although large numbers of classrooms
 

were built, conclusions cannot be reached as to the relation of the number
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constructed to the number needed. There were very substantial shortfalls
 

in accomplishments against targets for operation of satellite schools and
 

rural centers. Targets for the construction and putting into operation
 

of the INEs were probably accomplished, but these were directly financed
 

by the IBRD.
 

Insofar as an increase in available educational spaces is concerned,
 

data show that there was a sharp increase in the number of primary classrooms
 

constructed. This probably was a direct result of sector loans. 
 Primary
 

school enrollment also increasedsbut at about the same absolute number per
 

year as in the previous period and thus at a lower annual percentage rate.
 

The CAP for Loan V indicates that 1,176 secondary classrooms were constructed
 

in 1969-1970. Hlowever, we have found no data on total secondary school
 

construction. Secondary school enrollment also increased at about a constant
 

annual percentage rate, and thus at a greater absolute amount per year than
 

in the four years immediately preceding 1969. In view of the fact that
 

construction was a large part of sector activities, it is probable that the
 

construction of secondary spaces also increasedjbut not as much as the number 

of primary spaces. The index of enrollment, hoever, shows a much greater 

increase for secondary than for primary education. 

The Panama loan established specific targets for the number of primary 

and secondary classrooms to be constructed. The Sector Assessment indicates 

that later targets for secondary classroom construction are considerably
 

higher (double) and that the targets are being met. It further indicates that
 

the total construction program partially financed by the first loan has
 

permitted an increase in enrollment of about 160,000 (from 309,821 to 470,184)
 

from 1968 to 1973. It also indicates, however, that a deficit of more than
 

73
 



1,000 classrooms remained at the end of 1974 and that the decision to
 

make education universal and manadatory through the ninth grade will add
 

to that deficit.
 

In sum, it appears that neither were the programs sufficiently
 

comprehensive, nor the amount of resources allocated adeouate to improve
 

mana.ment and administration across the board. Nevertheless, the rethods of
 

operation were such as to result in improvements in the agencies most directly
 

affected.
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Chapter 6
 

IMPLICATIONS FOR SECTOR APPROACH CONCEPTS
 

CONCEPT OF A SECTOR APPROACH 

A "sector approach" is described in somewhat different ways in
 

various AID documents and apparently means somewhat different things to
 

different people. The conception of it has also changed over time. None­

theless, however it may be described and whatever individual conceptions
 

of it there may be, it appears that there are certain attributes or key
 

elements which are generally understood to characterize or be contained
 

in it. The more important of these are:
 

1. The selection of a particular segment of an economy as an area
 

on which assistance is to be concentrated in an integrated way$
 

2. The development of country plans and the establishment of over­

all goals to which sector goals can be related;
 

3. A "sector analysis" leading to a definition of sector goals and
 

problems;
 

4. A "commitment" at high levels in the host country government to
 

making sector policy changes and to a decision making process based on
 

analysis; and
 

5. A large, multi-year sector loan (or a series of periodic loans)
 

designed to evoke and support policy changes, stimulate increased allo­

cation of resources to the sector, and assist in the financing of goal
 

and policy related sector programs.
 
1/ 

Rogers, in his sector loan discussion paper- says that "the key
 

management principle has been instituting a cyclical process of decision
 

making and control: analysis, planning, implementation, evaluation,
 

and repetition of the cycle." This appears still to be a valid
 

statement of the current conception of the processes involved.
 

1/ Op. cit, p. 41.
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The 1973 Colombia DAP lays out the theoretical basis for a sector
 

approach as follows:
 

The facts uf inertia, bureaucratic interests, and total
 
demands for resources in 
excess of resource availability

make it necessary that an "external stimulus of 
some
 
magnitude" be provided to bring about a major shift in
 
government policy and in the allocation of resources. 
An
 
analysis of the structure and problems of a particular sec­
tor provides the basis for establishment of a program to
 
deal most effectively with the problems of a sector. 
An
 
AID loan to support a major increase in government expen­
diture provides the stimulus to the government to make the
 
necessary resource shifts. 
As the program progresses its
 
achievements and the vested interests created cause further
 
increases in government support for the sector making pos­
sible the gradual reduction and eventual elimination of
 
AID support. The expected results of the sector lending,

then, are an integrated approach to the problems of the
 
sector and a permanently higher level of government allo­
cation of resources to the sector.
 

While the statement was made in relation to a "budget support"
 
approach to sector lending, it still expresses well the general theory
 
underlying a sector approach generally. With respect to a budget support
 
approach to lending, the DAP says that its flexibility and speed of dis­
bursement and its relation to the country's budgetary cycle makes such an
 
approach an exceptionally effective device for affecting priorities and
 
accelerating implementation of key social programs.
 

Advantages of such an approach are expected to be an ability, through
 
the analytical process and the scale and nature of the loan, to exercise
 
"leverage" on policy decisions and resource allocations, to make possible
 
integrated programs with sector wide implications, and to relate sector
 
programs to broader national goals and objectives. An ability to program
 
and disburse funds with greater ease and speed than in the case of project
 
loans has also been an expected desirable characteristic from the point of
 

view of AID's programming process.
 
These elements of the sector approach concept were involved in differ­

ing ways and varying degrees in the education sector programs in all three
 
countries. While as indicated below we think that there were problems
 
due to the definition of the sector, at least in the cases of Brazil and Panama,
 
a specific area was singled out for study and programs were focused on
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what were considered to be interrelated problems in that area. All the coun­
tries did establish overall country and sector goals and attempt to relate
 
sector programs to those goals. 
While one can raise questions as to the
 

appropriateness of the goals and the nature of the relationships among them,
 
their development does represent a serious and commendable effort which
 
provided a much improved basis for interrelated program planning. Again
 

while analysis fell considerably short of what might be considered in
 
sector approach theory to be complete and entirely adequate "sector analy­

sis," the countries did conduct many studies and develop plans based on
 
them which provided an informational and analytical base for programs which
 

was far superior to that which had previously existed. Decisions to bring
 
about changes in educational policies and programs, based in considerable
 
part on analysis involved in development of the plans, were made at very
 

high governmental levels. This is underscored by the great, widespread
 
effort which went into the development of plans, the involvement of very
 

high level government officials, the adoption of educational reform legis­
lation, reorganization of the structure for management and administration
 
of education, and establishment of special organizations for administration
 

of sector loan supported programs. The programs were long term and AID
 

did support them with multi-year loans.
 

The experience suggests, however, the possibility of a need for
 
changes in conception of what a sector is and in the effectiveness of a
 
sector approach as an external stimulus in bringing about policy and pro­
gramchanges. 
 Sustained increases in allocation of resources particularly
 

may be more limited than is commonly assumed in sector approach doc­

trine. The experience also seems to suggest that the approach may not
 
result in accelerated AID assistance. Finally, it appears that the
 
approach may involve certain risks not usually recognized. These ques­

tions are discussed below.
 

DEFINITION OF THE SECTOR
 

AID literature on a sector approach is not, and probably should not
 
be, specific on what a "sector" is considered to be. However, there seems
 
to be an implication in it that a sector is to be understood as being some
 

functional segment of an economy or society such as education, agriculture
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or health. 
Sector lending practice and "sector analysis" have firmly

ingrained that conception into AID's approach. 
This seems to have been
 
the conception involved in the approach followed by AID in the Brazil,

Colombia, and Panama programs. 
While this sector is not specifically

defined in any of the three cases, it is clear that conceptually the sec­
tor was considered to encompass all aspects of 
 schooling, 
but pragmati­
cally was considered to be the primary and secondary public school systems

in Brazil and Panama and the entire formal public school system through
 
the university level in Colombia.
 

This manner of handling the definition of the sector has given rise
 
to a number of difficulties. 
 In the first place, it has led to uncer­
tainty regarding the purposes of the lending programs in that it has not

been clear whether they and the programs supported were intended to be
 
directed at the entire spectrum of educational activities wiehin the
 
country or some specifically limited segment of such activities. 
This
 
uncertainty has been further reflected in anuneven coverage and a lack

of focus in the AID analysis. 
Since the sector was not defined in spe­
cific terms, it has not been possible to know with needed specificity

what systems of relationships were involved and just how program activi­
ties were or should be related to them.
 

It further appears to us that.the sector should be defined in rela­
tion to objectives and target groups rather than to functional areas. 
An
 
area such as 
education, or some educational subsystem, may be too broad
 
or too narrow depending upon what purposes are to be accomplished.

For example, if the purpose of a program is to change the incidence of

educational benefits among classes or geographic areas, the sector may

include the entire formal education system or it may include only specific
 

elements of that system, depending upon where the imbalance lies. 
 If
 
the objective is increased educational opportunity for a particular
 
group, it may be only that portion of the education system which
 

infringes On Of pragmatically can be expected to affect that group.
 
Again, 1ff ti objective is to increase the welfare of a selected group, 
the sectOf may be a broad system of relationships, ineluding selected
 
edtcational and non-educational elements. 
 The emphasis in the
 
"mandate" on target groups seems 
to us to reinforce the necessity for
 



defining a sector in relation to objectives rather than functional areas.
 
A functional area, .or sub-area, should be considered a sector only when
 
the objective is such that factors bearing 
upon the objective are limited
 

primarily to functional area activities and relationships. It
 
appears to us that a concept of "the educational sector" had best be aban­
doned and the sector defined in each case so as 
to encompass
 
the system of relationships which bear upon the objective.
 

INFLUENCE ON SECTOR POLICIES AND PROGRAMS
 
An assessment of the effectiveness of the sector approach and sector
 

loans as a means for influencing country policies and programs involves
 
examination oft (1) whether the adoption of a sector approach and the
 
prospective loans influenced the policies and programs being incorporated
 
into country sector plans; 
and (2) whether the sector loans themselves
 
were used as a means for bringing about changes in host country plans,
 
policies, and programs already adopted or were otherwise influential in
 
bringing about such changes.
 

In Panama, the university team did make substantive inputs into development of
 
the plan supported by the first loan. 
There is evidence that the analysis done in
 
preparing that plan provided an impetus to and an occasion for Panamanian educational 
leaders to become aware of educational problems and to begin to develop nev ways
of dealing with them. There is also some indication that the studies 
leading to the first loan and the programs supported by it may have led
 
to reexamination by the GOP of its educational policies and to develop­
ment of a new entirely Panamanian plan incorporating changes and elements
 
responsive to Panamanian conceptions and aspirations. However, neither
 
AID nor the university advisors were substantively involved in the prepara­
tion of the new plan.
 

The analytical work for the second loan done by AID was not undertaken to
 
provide inputs into the GOP planning process. It was prepared subsequent to
 
development of the Panamanian plans and primarily as supporting material for
 
the loans. 
 It does not examine alternative policies and programs and provides
 
no basis for use of the loans as means of substantively influencing Panamanian
 
educational policies and programs, nor do the loan papers suggest that the loans
 
are to be used for that purpose. The loan agreement for the first loan 
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contains no conditions or covenants relating to changes in GOP policies
 
or programs. It might be said that the emphasis in the first loan on
 

quality and management improvement was an attempt to lead the GOP to
 
place more emphasis on that aspect of educational problems and less on
 

quantitative increases in educational opportunities. In fact, however,
 
a quite small amount of the loan was earmarked for this purpose, which in
 

practice the GOP proposes on transferrinR from technical assistance in
 

that area to construction.
 

From all this, it appears that adoption of a sector approach by AID
 

probably led it to provide Panama with technical assistance in educational
 

planning through which a substantive input to development of educational
 
policies and programs was made. 
It further seems that the work resulting
 

from this assistance, and possibly the necessity for developing a program
 

to be supported by prospective sector loans, did provide the impetus and
 
occasion for developing and making decisions with respect to sector poli­

cies and programs. However, technical assistance
 

in planning has long been provided by AID under traditional technical
 

assistance programs without regard to a sector approach. 
Whether in this
 

case the adoption of such an approach and the provision of sector loans
 

were necessary as incentives for development of sector policies and pro­

grams is uncertain. We would, however, venture a judgment that they were a
 

factor in that result. Clearly, however, the adoption of the approach and
 

the provisicn of the loans were not proposed explicitly as a means for
 
influencing the adoption of particular policies and programs 
or influencing
 
program and policy changes.
 

The policies and programs included in Colombfnn plans were based in
 
part on prior studies financed by the GOC, AID, TBRD, and UNESCO. During
 

the mid 1960s, AID also provided technical assistance in education planning,
 

and prior to the adoption of a sector approach included a National Planning
 

Project in its program. Provision of this technical assistance provided
 

occasion for AID-GOC discussion of educational policies and means of
 

educational administration and planning. In this process, a productive
 

input was provided to GOC consideration of and decisions with respect to
 
reorganization of the governmental structure for planning, financing, and
 

managing public education. This structure provided the organization and
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procedures for administration of the Colombian education programs sup­

ported by the sector loans. While those AID inputs were provided with
 

little relation to the adoption of a sector program, they did constitute
 

an AID influence on the nature of the policies and programs included
 

in the Colombian plan. 
Studies conducted by the IBRD and Consultative
 

Group (see below) also exercised some influence on areas selected for
 

emphasis and on programs components (e.g., secondary education and model
 

comprehansive schools -- "INEMd") included in the plans.
 

The first three education sector loans were made as part of large loan
 
"packages" consisting of program loans (until 1970), other sector loans,
 

and PL-480 commodities. 
 Balance of payments, internal stabilization, and
 
overall macro-economic performance considerations were dominant, with
 

sector considerations distinctly secondary. 
The size of the packages was
 
related to estimated balance of payments needs and previous aid levels.
 
Assistance was provided in the context of an IBRD-chaired Consultative
 

Group, of which AID was a member, which provided a forum for
 
review of Colombian plans, economic performance, and foreign exchange
 

needs. Such reviews provided a basis for commitments by Colombia on
 

economic measures to be adopted and for development of amounts of assis­

tance to be provided by members. Commitments related primarily to macro­

economic considerations such as export and import levels, exchange rate
 
policy, total government investment and borrowing, tax policy, and the
 

like. 
AID lending was then related to these commitments. At the same
 

time, the IBRD was becoming concerned with education sector problems, con­

ducted a number of studies in the sector, and made loans of significant
 
size. There was developed a formal memorandum of understanding between
 

the GOC and the IBRD concerning the nature of the educational policies
 

and programs to be undertaken by Colombia.
 

The conditions in which the AID sector loans were 
developed and the
 

fact that capital assistance to education at first took the form of importa­

tion of comodities and the allocation of local currency to provide support
 

of the education budget led to varying interpretations as to the purpose
 
of the loans, particularly as to whether they were to be considered essentially
 

program loans or as sector loans for accomplishment of sector purposes.
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Under all these circumstances, the loans were not well suited to any
 

purpose of influencing educational policies and programs. 
They were only
 

one of several assistance devices being utilized and did not of themselves
 

provide a procedural or institutional means for GOC consideration of its
 

policies and'programs. 
Their purposes were in fact conflicting in that
 

greatly increased sector expenditure could aggravate the problem of in­

ternal stablization, while on the other hand reduced budgets could inter­

fere with accomplishment of sector objectives. 
 Use of the loans as instru­

ments, or if necessary, sanctions, for accomplishing both purposes might not
 

be possible. Continued problems of inflation did in fact result in such
 

a delemma.
 

The larger framework of US/Colombia relationships was thus not conducive
 

to the use of potential US loans as 
the occasion or focus for attempts by
 

AID to influence GOC educational policies and programs had it desired to do
 

so.
 

It is clear, however, that no attempt was made to use the loans as a
 

mechanism to change Colombian educational policies and approaches. 
The
 

sector purpose of the loans was primarily to increase the flow of funds to
 

an activity in the sector rather than to bring about changes. 
Conditions
 

precedent, covenants, and warranties refer only to levels of educational
 

financing, efforts to accciplish the development program set forth in the
 

GOC-IBRD agreement, encouragement of the conduct of certain studies,
 

establishing certain coordinating mechanisms, and "best efforts" to enact
 

legislation relating to the teaching profession. 
In actual implementation
 

little was done to asaure compliance with such provisions. USAID personnel,
 

with a background of close work relations with Colombian planning and education
 

agencies and officials, testified that the Colombian educational policies and
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programs were prepared by competent professionals in whom they had 

confidence and were accepted by USAID as being adequate in their major 

aspects and as not requiring substantive changes. 

In the case of Brazil, AID funded a university contract for technical
 

assistance in planning to certain states and the Ministry of 
Education for
 

The GOB prepared a Ten Year
 a number of years preceding the first loan. 


Plan for Economic and Social Development which was issued in March 
1967
 

The Ministry of Education and
establishing goals and roles for education. 


Culture prepared Sector Plans for Education within the context 
of the
 

This assistance in planning provided a relationship under
overall plan. 


which there was a continuing interchange of ideas among Brazilians, 
the
 

specialists provided under this technical assistance contract, 
and AID
 

technicians. The Brazilian plans were, however, the result of Brazilian
 

efforts with any substantive AID input coming indirectly through 
the tech­

nical assistance contract and AID-GOB relations in connection 
with planning
 

the loan. 

AID began working with Brazilians in 1966 preparing for a sector loan. 

This work, however, apparently involved consideration of such questions 
as
 

what part of the educational system was to be covered by the loan; 
what
 

program components would be included; what states would participate; 
what
 

the size of the program supported would be and how its financing would 
be
 

shared among AID, the Government of Brazil, and the states; and 
what the
 

division of responsibility for program implementation would be and 
what
 

It does not seem to have involved
mthods and procedures would be used. 

an attempt to influence basic educational policies and approaches 
or the 

The basic policies as to she roleoverall program elements in the plans. 


function of education; the curriculum changes and educational methods
and 
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involved; and the multi-purpose school concept and method were the
 

results of Brazilian choices with which the USAID was in complete accord.
 

In Brazil, as in Colombia, AID assistance prior to the sector loans
 

was dominated by balance of payments and internal stabilization considera­

tions. 
 Commodity import programs financed with program loans and allocation
 

of resulting local currency counterpart funds were major elements in that
 

assistance. The first education sector loan was made in such a context.
 

It also, as in Colombia, was made as 
a part of a "package" which included,
 

as authorized, a $75 million program loan, release of $50 million of
 

counterpart funds, PL-480 assistance, project loans, and a health sector
 

loan, as well as the education sector loan. 
The size of the total package
 

authorized was known by the GOB, but each loan was negotiated separately.
 

The prime objective of the total package was to bring about a reduction
 

in the rate of inflation. In negotiating the program loan, emphasis was
 

placed on GOB actions to control the budget and credit, reduce costs,
 

and adopt realistic exchange rates. 
Approval documents related sector
 

loans to increased investment and substantive reform in the sectors. The
 

sector "reforms," however were those which had been made a part of Brazil's
 

educational plans.
 

The limitations of using mixed purpose loans for influence on sector
 

policies and programs which existed in the case of the Colombia loans
 

also applied in the case of the first Brazil loans. 
 Neither do the
 

CAPs for the loans suggest that the loans were to be used to influence
 

GOB policies and programs. They do, however, indicate that the programs
 

supported by the loans would be used as a demonstration and incentive
 

by which reforms desired by the Brazilians would be introduced into
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the educational system. No conditions relative to the substructure of
 

Brazil's policies and programs were included in the loan agreements.
 

USAID personnel have indicated that AID agreed with the Brazil policies
 

and programs, and there was no need to attempt to change them. They
 

also indicated that any such efforts would have been contrary to the
 

assumptions of "mature partnership" and a "Nore collaborative style"
 

adopted by AID.
 

While it is apparent that,the sector loans were not used to
 

influence the nature of Brazilian educational policies and programs, USAID
 

personnel and Brazilians testify convincingly that the possibility of
 

substantial sector loans and the necessity for developing specific programs
 

to be supported and means for their implementation provided the occasion
 

and the focus for GOB consideration of policy issues and of the specifics
 

of program content which would not otherwise have been available. The
 

Brazilian government representatives stated that the process facilitated
 

development and adoption of an educational philosophy and approach which
 

would not otherwise have come about for many years, if ever. Based on
 

our understanding of the situation, we find this testimony credible.
 

The USAID also argues with some plausibility that adoption of the
 

program infused a new attitude and spirit into Brazilian education
 

and provided a practical demonstration which made changes and reform
 

such more acceptable.
 

It further seems quite clear that in the case of Brazil the methods
 

of implementing the loan programs provided the host country with
 

means for establishing incentives for and inducing the adoption of new policies
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and programs. 
The program strategy was appropriate to the purposes in­
tended and seems to have contained elements likely to be effective in
 
bringing about the intended results, provided that the program philosophy
 
and the contemplated system changes themselves prove to be feasible and
 
supportable over time. The selection of a critical element in a larger
 
whole to serve as a catalyst for change in the whole, the decentralization
 
of planning (within overall policy) to state units, the requirement for
 
approval of plans at the national level as a condition of receipt of funds,
 
the provision of technical assistance in planning, the assurance by having
 
them in hand that funds would be available if plans were prepared, and the
 
use of a single visible element in the system about which all activities
 
could center to provide a focus and demonstration, all taken together
 
seem to provide a flexible means of bringing about change, and still one
 
which has sufficient control and power to accomplish desired results.
 
Such a combination seems unusual and may offer potential for use else­
where, with suitable modifications to meet different circumstances, as a
 
means for introducing system changes. 
The argument that AID loans were
 
an essential element in the strategy is persuasive.
 

From this examination, we find that the basic educational policies
 
were developed by the countries themselves and that the existence of a
 
sector approach by AID or the prospect of sector loans were not major fac­
tors in the choice of policies considered or adopted, or in the content of
 
the educational programs. 
To some extent, the policies, plans and programs
 
may have been influenced by studies financed by AID and others, but, except
 
possibly for the Pennsylvania State University study in Panama, the studies
 
were not undertaken in contemplation of a sector loan. 
Neither did the
 
loans themselves affect the nature and content of policies and programs.
 
We found little evidence that the dialogue concerning the loans included
 
consideration of what the countries' basic educational policies should be.
 
Any significant impact on educational policy and the nature of the programs
 
supported by the loans seems to have been derived from previous technical
 
assistance and AID-host country relationships over time rather than from
 
th development and making of the sector loans themselves.
 

On the other hand, we find that adoption of a sector approach and the
 
development of sector loans in Brazil and probably in Panama did provide
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the occasion and focus for host country consideration of and decision on
 

questions of educational policy and programs. In Brazil, the approach
 

provided a means for inducing the changes which Brazil wished to bring
 

about.
 

The principal reasons for the absence of influence on policy and pro­
gram content were:(l) in the case of Colombia and the first Brazilian loan,
 

purposes were mixed and related as much, if not more, to non-sector as to
 
sector considerations; (2) AID accepted the basic country education
 

approaches, policies, and programs as valid, made an independent critical anal­

ysis of them, and saw no need to suggest significant change; and (3)it was
 
convinced that any attempts to change decisions made or otherwise directly
 
influence policies and programs would be unavailing and result in a deter­

ioration of productive AID/host country relationships. The interpretation
 

of "mature partnership" and "more collaborative style" concepts as meaning
 
more or less uncritical acceptance of host country positions may have also
 

been a factor to some degree.
 

While it appears that no attempt was made by AID to use the approach
 
and the loans as a means of exercising leverage on choice of basic educa­
tional policies, we would not want to argue that use of direct leverage
 

would have been desirable or feasible. Public education is a highly sen­
sitive area of national policy in which anything which might be interpreted
 

as foreign influence would be resisted and rejected. This is not to say,
 

however, that the adoption of a sector approach in education and the
 

development of sector loans cannot be used as the occasion 
 and focus for
 
constructive dialogue between AID and the host country on significant and
 
even fundamental questions. There appears to be no reason why, under cir­

cumstances of mutual professional respect and confidence, there cannot be
 

discussion of the implications of educational theory and generally accepted
 
educational practice; the results of educational experience and research
 

for educational policies and programs; problems and the relation of programs
 
to their causes; the implication of cost and financial requirements for
 

feasibility; priorities among competing objectives; and choice among pro­
gram options. For such a meaningful dialogue to be carried on, however,
 

AID must have made its own analysis in these terms.
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In our judgment, several conditions must exist for an AID sector
 

approach and sector loans to provide the occasion and focus for host coun­

try consideration of its education policies and programs. 
First, it is
 

necessary that the country recognize a need for examination of its current
 

situation. As a practical matter it is probably necessary that it have
 

had under way an examination of the present situation and that some ideas
 

be in the process of formation, even if in an unorganized and discontinuous
 
fashion. 
 Second, there is need for an institutional and staff capacity to
 
analyze the sector's problems and development programs and arrive at deci­
sions. 
Finally, there needs to be a willingness to work cooperatively
 
with AID and to take a position that US assistance can play a constructive
 
role in the accomplishment of host country objectives without undue sensi­
tiveness to questions of external interference.
 

INFLUENCE ON RESOURCE ALLOCATIONS
 

.EanwiI.j educational expenditures are high and an increase in expen­
diture was not an objective of the Panama loans. 
No overall increase in
 
relative sector investment was contemplated. Factually, while there has
 
been a large and continuous increase in the absolute amount of expenditures
 
on education, education sector expenditures as a percentage of the total
 
budget declined from 30.4 percent in 1969 to 24.2 percent in 1973.
 

A significant and sustained increase in total resources going to the
 
sector was a major objective of the Colombia loans and was the primary
 
rationale for the sector budget support approach adopted. 
In practice,
 
however, the GOC did not adopt the hoped for tax legislation to provide
 
for increasing sector resources. Assertions are made in various documents
 
that education expenditure rose during the sector loan period. 
 We have,
 
however, been unable to find any definitive discussion and factual account
 
of results and have not been able to resolve differences in data. Based
 
on our admittedly imperfect analysis of incomplete and sometimes conflict­
ing data, our conclusions are that the data suggest that:(1) total educa­
tional expenditures in real terms probably rose during the period of the
 
sector loans; (2)they did not rise faster than total government expendi­
tures and probably rose by a considerably smaller percentage of total
 
expenditure during the period than in the 1952-1966 period; 
(3)there is
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a fairly strong suggestion in the data that the increase in absolute terms
 

was part of a generally growing level of total government expenditures; and
 
(4)it is not possible to reach any meaningful conclusions as to the rela­
tion of AID sector lending to any increases in expenditures which occurred.
 
Finally, it is significant that when reduction of the government budget was
 

considered to be necessary as a means of dealing with the internal infla­

tion, very sharp reductions were made in the education budget and in the
 
program, to such a degree that the last AID loan was reduced after it was
 

made.
 

An increase in the level of financial resources going into education
 
in general and secondary education in particular was a stated objective of
 
the first loan in Brazil and requirements for annual percentage increases
 
in the amount of the education budgets of participating states were included
 

in agreements. The second loan required commitments as to the percentages
 

of the total budget to be spent on education and the undertaking of "all
 
possible efforts" to increase education expenditures in real terms each
 
year. Participating states found it difficult to meet their commitments
 

under the first loan. Data provided by the USAID show that, after a change
 
in the base period, they were met. The data show that by 1973 the per­

centage of total participating state budgets going to education was at
 

least 26 percent (required base period of 20 percent plus 2 percentage
 
points per year). However, these data also show that the percentage in
 

the base period was higher than 20 percent in three states, that in two of
 
four states it had not increased over the base period (having fallen in
 
one), and that in a third the increase was 2.8 percentage points in the
 

three-year period.
 

Our conclusion is that while an argument may be made with some plaus­
ibility that the sector loans in Colombia and Brazil may have exercised
 

some influence on the level of investment in the sector, the evidence is
 
not such as to be convincing that sector loans do in fact provide an
 
effective means for obtaining and sustaining a significant increase in
 

allocation of resources to the sector. There is also no convincing evi­
dence of a significant influence on internal allocations within the sector.
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ABILITY'TO FACILITATE AID ASSISTANCE
 
An ability to provide assistance quickly and in significant amounts
 

was advanced as a characteristic of sector loans. 
 Experience in the
 
three countries has been such as 
to raise questions as to the complete

validity of such an assumption. 
In the first place, the period of develop­
ment of the first Brazil loan was quite long. 
This arose in part out of
 
considerations entirely extraneous to whether sector or other type loans
 
were contemplated. Nonetheless, the period of development of the first
 
sector loan involved some two or more years and it is not unreasonable to
 
speculate that it might have been possible to have made some project loans
 
sooner. 
Doing planning and making the kind of sector analysis contemplated

by a sector approach is clearly a large effort requiring considerable time
 
and resources. Deficiencies in analysis undoubtedly flow partly from
 
failure to allow sufficient time to do the needed work. 
The recent Panama
 
Education Sector Assebsment is a case in point. 
Present pressures are in
 
the direction of progressive expansion in the scope of such analysis which
 
is likely to increase the requirements for time and resources for their
 
conduct. 
The fact that full analysis requires so much time and resources
 
may be one reason that loans have gone forward in its absence.
 

The approach has, however, resulted in the authorization of relatively

large amounts of loans in Brazil afid Colombia. 
Two loans for Brazil, total­
ling $82 million, were authorized in a period of two years. 
The first, in
 
the amount of $32 million, was, however, essentially a loan for school con­
struction and might have been just as easily made as a project loan. 
The
 
specific content of the second loan was not precisely defined and it seems
 
most unlikely that it would have been possible to make project loans total­
ling such a magnitude in the year between authorization of the first and
 
second loan.
 

In the case of Colombia, it seems unlikely that it would have been
 
possible to have made annual loans for a period of five years totalling
 
$75 million without a sector loan approach. 
In fact, the scarcity of

individual projects was one of the reasons 
for opting for a budget sup­
port sector loan approach.
 

The first Panama loan was essentially a loan for school construc­
tion and might have been made initially as a project loan with relative
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ease or certainly could have been handled as a series of project loans
 

over a period of time. The second loan is also expected to be largely
 

for school construction and a sector loan appears to have little advan­

tage as far as facilitating absorption of assistance is concerned.
 

On the other hand, the experience has not demonstrated that
 

sector loans are highly effective as a means of facilitating disburse­

ments once loans are authorized. The time required for disbursement
 

of the sector loans generally has been considerably longer than was
 

expected when the loans were made. 
This has been true tinder conditions
 

in which much time was spent before authorization of the loans in
 

development of program content and methods of implementation as with
 

the Brazil loans, and also in the case of a general sector budget
 

support approach as in Colombia. The following table shows the period
 

of time involved.
 

Period from
 
Authorization
 

Amount of to Final Dis-
Country Date of Date of Final Disbursement Date Extension bursement Date

of Loan Authorization Signature Original I Revised (months (Months)
 

Brazil
 

L-078 6/29/68 11/13/69 6/30/74 6/30/75 12* 84
 
L-081 6/29/70 6/17/71 6/30/77 6/30/77 - 84
 

Colombia
 

L-054 4/25/69 5/19/59 12/31/70 2/28/75 50 70
 
L-059 5/28/70 6/11/70 12/31/71 2/28/75 38 57
 
L-065 6/17/71 8/19/71 6/30/73 12/31/75 30 54
 
L-066 5/25/72 7/31/72 12/31/74 12/31/75 18 36
 
L-073 7/30/73 7/26/74 12/31/75 12/31/75 - 29
 
Panama
 

L-036 6/25/70 1/19/71 3/31/74 6/30/76 27 72
 

Actual final disbursement made in July 1975 so that period to final disbursement was in fact 73
 
months.
 

No disbursements had been made against this loan as of June 30, 1975. 
When any disbursements will 
be made is not clear, and it appears that circumstances are such that it probably should not be included 
in Judging sector loan disbursement periods. 
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It is apparent from this table that the time from authorization to
 
final disbursement date has ranged from three to seven years, and that a
 
range of four and one-half or five to 
seven years has been more typical.
 

Such long periods from loan authorization to final disbursement
 
date have resulted from various factors such as unanticipated delays in
 
negotiating loan agreements, problems of meeting conditions precedent to
 
disbursement, slowness and individual problems of program implementation,
 
and, especially in the case of Colombia, slowness in the flow of funds
 
through the governmental structures. 
 In the case of Brazil, the nature
 
of the programs themselves, requiring as they do a process of develop­
ing plans by several atates, review and approval of them by the Federal
 
Government, and the undertaking of large construction programs requir­
ing time for their completion, were important factors.
 

It thus appears to us 
that contrary to popular doctrine sector
 
loans involving support of significant policy changes, financing of
 
many activities, and requiring major host country administrative and
 
implementation efforts are likely to involve quite long disbursement
 
periods. 
When the sector strategy requires, as in the case of the
 
second Brazilian loan, the commitment of funds in advance of specifi­
cally identified program activities and the assurance of the availability

of funds over the life of the program, periodic loans are not a practical
 
solution. 
The Colombia experience suggests they may not be a aolution
 
even when the strategy is to provide general sector support.
 

POSSIBLE RISKS
 
The conceptual basis for a sector approach incorporates a quite per­

suasive logic and is very attractive from one point of view. 
It provides
 
an orderly and logical framework for analysis and a quite rational approach

to program formulation. In principleoit provides a basis for considering
 
goals and problems in a context of interrelations and a means for providing

assistance of a nature and with a coverage which has potential for "break­
throughs" in the solution of particular problems or for significant expan­
sion of the level of significant activities. 
Looked at from another vantage
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point, such a conception may appear rather hectic, calling as it does for
 

establishment of long-term goals and policies, the application of a
 

formalized analytical process and the acceptance and use of analysis as
 

the primary basis for the formulation of goals and programs, and political,
 

institutional, financial, bureaucratic, and personnel comitments to such
 

goals and programs. Among the more significant assumptions involved in
 

it are: (1) that enough is known or can be established from analysis to
 

permit establishment of long--term goals and programs and to justify such
 

commitments to their accomplishment; (2) that cause and effect'relation­

ships are clear; (3) that the major conditions giving rise to sector
 

problems are internal to the sector; (4) that inputs directed toward
 

solution of such problems are largely subject to sector management con­

trol; and (5) that the capability exists or can be established to provide
 

the requisite planning, analysis, and administration. It seems apparent
 

that from thir point of view the practical applicability of the concept
 

and the extent to which it should be applied in given circumstances can
 

be questioned.
 

Examination of the experience with use of a sector approach in the
 

three countries and reflection on that experience convinces us that there
 

is enough evidence that such assumptions fall sufficiently short of reality
 

to justify some care in the way the approach should be used and that there
 

may be certain risks in such an approach which may not have been recog­

nized. In particular, it seems to us that there may be the related risks
 

that such an approach may tend to discourage innovation and experimenta­

tion and to enhance the danger of increasing gross aggregative distortions.
 

Sector loans in all three countries have been or are proposed to be
 

made to support programs which bring about changes in the education sys­

tems. Educational "reform" is a central objective of the loan-supported
 

programs in Brazil and Panama, and "innovation" is a theme in both AID
 

and Colombian documents. While changes may reprecent sharp departures
 

from past practice and approaches within the countries concerned, they
 

have not been "innovative" in the sense of representing departures from
 

well-known theories and practices. Their introduction has not been
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considered experimental in nature. 
They have instead represented efforts 
to install massive and simultaneous changes in entire systems based on 

established now policies for each system. 

Observation of them seems to confirm that a sector approach involv­

ing the investment of large amounts of host country and AID funds may
 

carry an inherent danger of inhibiting attempts at experimentation and
 
"trying something new." 
 In the first place, the emphasis on identifica­

tion of sector and country ubjectives, the development of national and
 

related sector plans, and the adoption of integrated programs to carry
 

out the plans and accomplish the objectives carry an implication of a
 

straight line approach to known objectives from which one can derive
 

clearly understood programs directly related to desired results. 
Such
 

an approach tends to leave little room for experimentation, testing of
 

options, or introduction of approaches or programs not demonstrably with­

in the accepted and established framework. The heavy emphasis on "sector
 

analysis" as a tool for identifying problems and developing solutions
 

and thus a basis for program decision seems to have a similar orienta­

tion. 
It is far from obvious that creative "innovation" will flow from
 

such an analytical process. 
It may even be that the attempt to mrke
 

programs "systematic" or "integrated" tends to inhibit innovation arid 
experimentation by the host country and, more importantly from the point 

of view of this evaluation, by AID, which is not constrained by the sorts
 

of political pressures which inhibit free discussion of alternatives and
 

issues within host country governments.
 

. The emphasis on "conmitment" and the investment of large amounts
 

of AID and host country resources in support of particular sector pro­

grams may reinforce the tendency to shut out experimentation and inno­

vation. The theoretical solution to this problem is obviously to
 

recognize explicitly the absence of known solutions to problems and the
 

existence of much uncertainty as to the best course of action in many
 

areas. 
However, it is probably unrealistic to expect programs involving 

the "commitments" and scale of financing contemplated under a sector 

approach as now understood to be explicitly labelled as experimental by
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either the host country or AID. 
It may be asking too much of human nature,
 
bureaucratic instinct, and political necessity to expect governments (US
 
and host country) to make strong commitments to particular approaches and
 
large investments in them andpat the same time consider their approaches
 
and programs as experimental or to introduce into them innovations and 
explicitly experimental undertakings, the results, or even the existence,
 
of which may call into question the wisdom and soundness of the approaches 
adopted and the investments being made. 

Similarly, and for many of the same reasons, the risk of increasing 
gross aggregative distortions may be inherent in programs involving long­
term goals, heavy political and bureaucratic commitment, and large-scale,
 
multi-year financing. 
 This risk is increased if provision is not or can­
not be made for feedback of information on errors, progress, and results.
 
If cause and effect relationships are uncertain, if the capacity to obtain
 
and analyze necessary data is weak, and especially if the nature of the
 
results is such that results do not in fact occur until after the program
 
has largely run its course, the possibility of effective feedback may be
 
extremely limited. 
These conditions seem characteristic of public school
 
education# particularly when it is related to economic development
 
goals since there is so little knowledge of the relations between educa­
tional inputs and outputs, of the relation of education to economic 
development and to income distribution, and of the extent to which factors
 
internal and external to the sector are constraints on achievement of ob­
jectives. Even if timely feedback of results is possible, it may be 
extremely difficult to make changes in country policies and programs 

arrived at by the processes which characterize a sector approach sup­
ported by strong personal, professional, and institutional commitments.
 

Data are not available and the programs have not been in operation
 
long enough to permit conclusions as to whether there has in fact been
 
such a result in any of the three countries concerned. It appears, how­
ever, that the characteristics of the programs supported, i.e., 
require­
ments for school size, qualifications required for teachers, and the
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desire to exercise a demonstration effect may all work in the direction of
 
continuing or increasing distortions in the distribution of benefits as
 

between urban and rural areas and between economic and social classes.
 

These characteristics and attempts to relate basic education to economic
 
development needs may lead to an education system whose cost is 
so high
 
as to prevent its general applicability and thus to perpetuate or give
 

rise to a system which is restricted in applicability and open to fewer
 

students thus aggravating the problem of unfilled demand for education.
 
Data which would permit comparative cost analysis were not available to
 

us. The programs supported, however, appear prima facie to be high cost
 

options and it is not clear what may happen to the approach if financial
 

contraints force a substantial reduction in per pupil costs.
 

CHOOSING A FEASIBLE APPROACH
 

The upshot of all the foregoing "implications" is that sector planning
 

and programming remains a promising way to tackle education development
 

problems, but that the pitfalls are numerous. The soughc-for "cyclical
 

process of....analysis, planning, implementation, evaluation, and
 

repetition of the cycle" has proven elusive. 
We have tried to search
 

out and examine the points at which efforts to achieve that cyclical
 

process faltered, and to recommend how some of the problems might have
 

been dealt with, or might be handled in the future. We have tried to
 

keep our suggestions within the range of the practical and feasible.
 

By concentrating and focussing the analysis process on 
the basic
 

issues as we have suggested, we believe that AID can obtain a better
 

basis for programs without inordinate workloads and programming delays.
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Appendix 1
 

OUTLINE OF A CONCEPTUAL FRAMEWORK FOR EDUCATION SECTOR ASSESSMENTS
 

The following outline is merely a "first cut" attempt to provide a
 

framework for a revised approach to the conduct of sector assessments.
 
As such it undoubtedly has many omissions and deficiencies. It is sub­
mitted, however, as a possible base from which AID can begin to develop
 
revised guidance. 
The objective should be to devise a framework which
 
will:(a) better direct information and analysis to what is essential;
 
(b) to insure that existing voids are filled; but also (c) keep the scope
 
and coverage of the assessments from being so extended as to be imprac­
ticable. 
At this stage the emphasis should be on the better, the right,
 
and the necessary, not on more and more.
 

I. 	 PURPOSE OF THE ASSESSMENT
 

To provide AID with a basis 
for choice of 
1. the kinds of programs to be supported; 

2. the nature and extent of that support; 
3. the approach to be made to the host country in negotiating
 

assistance. 

II. 	 CONTENT OF THE ASSESSMENT 

A. AID Objectives
 

Analysis from an AID perspective of the objectives which would
 
be furthered by some type of education program.
 

In principle, objectives might be conceived of at three levels:
 
(1) broad societal goals related to overall economic growth, changes in
 
the distribution of income or access to earning opportunities, and changes
 
in the social institutions and relationships; (2) more limited goals re­
lated primarily to education such as increased access to educational
 
opportunity, increased equity in the distribution of educational benefits,
 
improvement in the quality of the education received, or increased supply
 
of particular skills; (3) goals for improvement of the well-being of a
 
specifically defined target group or groups. 
 While in principle any of
 
these levels can be included for purposes of sector assessments, our
 
strong preference is for confining the assessments to the latter two.
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B. 	Appraisal of Host Country Goals 
 Policies, and Programs
 
Analysis of the host country's approach to development in the
 

areas of interest, the appropriateness of that approach in relation to the
 
problems as they are known and understood, their relation to AID purposes

and 	objectives, and the possible role which an AID assistance program

might play in serving both country AID goals and objectives. 
As indi­
cated in II.A above, we would opt for cQnsideration of more immediate
 
rather than more distant, broad or abstract national or societal goals.
 

C. 	Assumptions Analysis
 
In analyzing the relation between educational factors and the
 

goals and objectives to be supported, careful examination of the basis
 
for 	acceptance of the validity of the assumptions made or hypotheses
 
adopted in both the country and AID approaches.
 

D. 	Sector Definition
 
An identification of factors affecting achievement of objectives


treated in A, B, and C above (ifobjectives are related to a specific

target group, target group problems should be identified), and a definition
 
of 	the sector in relation to those factorswith the sector to be con­
sidered as that system of related elements which directly bear upon the
 
accomplishment of objectives. 
Factors which are indirectly related should
 
be included only to the extent that they significantly and critically

constrain achievement of objectives. 
The 	effort should be to hold the
 
coverage of the sector within practical limits as constrained by time,
 
data, and the state of the art.
 

E. 	Sector Problems
 
To include identification and analysis of problems related to
 

achievement of objectives; analysis of their nature, causes, and relative
 
importance, and appraisal of current programs and analysis

of their accomplishments and deficiencies in relation to the objectives.
 

F. 	Potential Programs
 

To include:
 
1. 	An identification of specific program elements, their rela­

tion to objectives, and their relative emphasis;
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2. A statement of the educational and pedagogic assumptions
 

and hypothesis on which the program is based and of
 

reasons for their acceptance;
 

3. An analysis of the relation of program elements to causes
 

of problems, including causes external to the sector;
 

4. An examination of external constraints upon the accomplish­

ment of objectives, and of any programs directed toward
 

their removal;
 

5. An analysis of limitations and constraints on the ability
 

to carry out the programs, including deficiencies in
 

management and administrative capabilities;
 

6. 	An analysis of relation to previous programs and lessons
 

learned from experience;
 

7. 	A financial and cost analysis to include:
 

(a) 	Exakination of the financial feasibility of the
 
entire program as related to total costs and expecta­

tions with respect to the total budget and financial
 

situation and, if the cost is large, as related to
 

possible overall economic implications; and
 
(b) Examination of the effect on unit costs and of impli­

cations of such costs for ability to generalize the
 

programs and upon distribution of benefits.
 

8. 	Consideration of program options, both overall and among
 

elements within the total program, in terms of relation to
 

objectives and effects of costs upon other competing ob­

jectives. Strengthening of existing programs as compared
 

with programs for "reform" of the system is an option
 

which should always be considered.
 

III. CONCEPT OF THE ASSESSMENT
 

Put in its most simple form, the outline above proceeds on the
 
assumption that sector assessments are to answer the following type of
 

questions that may serve as a check list to test for coverage of the
 

essential points:
 

1. 	What AID purposes may education programs in a particular country
 

serve?
 

2. 	What host country objectives and programs are related to AID purposes?
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3. 	 What is the "sector" in the li*ght of such purposes and objectives? 
4. What are the problems in the light of such purposes and what is
 

their relative significance?
 
5. 	What are the causes (both internal and external to the sector)
 

of those problems and what is their relative significance?
 

6. 	 .hat programs are proposed to deal with the problem? 

7. 
low 	will those programs deal with the causes and effects of the
 

problems?
 

8. 	What are the cost implications of the program?
 

9. Are there alternatives?
 

or alternatively:
 

1. 	Phat is the target group in which ATn is interested?
 

2. 	Vhat are the objectives for the target group?
 

3. 	'
at are the problems from an AID perspective of pursuing
 

the objectives?
 

4. 	What are the causes of the problems?
 

5. 	What aspects of education are related to those problems and
 

what is the "sector?"
 

6. What programs are beinp carried on and are proposed to deal
 

with the nroblem?
 

7. 	How will those programs deal with the causes and effects of the
 

problems?
 

8. 	What are the cost implications of the programs?
 

9. Are there alternatives?
 

Data and information would be included only as 
required to support
 
the analysis and should be limited to what is essential to that purpose.
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Appendix 2
 

FURTHER COMMENTS ON THE AID ANALYSIS DOCUMENT
 

Sector "Analysis" materials appear in various sections of the CAPs for
 
the sector loans in all three countries, in much larger separate documents
 
entitled "Education Sector Analysis" or "Education Sector Assessment," and
 
in various papers and documents in AID files.
 

A. Sector Analysis Documents 

In the case of J 
 a "sector analysis" was undertaken in 1967 and a
 
summary was issued in July, 1967 before the first loan was made. 
In addition
 
to thisfour other similar documents were issued under various titles, one in
 
August 1969, another in March 1970, still another in October 1970, and a
 
fourth in November 1972. 
These documents all follow the same organization
 
and include the same subject matter coverage. There are 
 few substantive
 
differences in them. Later documents bring some data more up to date and
 
describe actions which have been taken subsequent to the previous document and
 
have a somewhat fuller description of various elements in the system. 
The
 
1969 document does include a "Strategy" section which contains some analysis.
 
Such a section is not included in any of the other documents. These documents
 
average about 100 single-space typed pages in size.
 

In the case of Colombia a single "Education Sector Analysis Paper" was
 
prepared. 
It is dated April 14, 1972, which is subsequent to the third edu­
cation sector loan and some three years after approval of the first loan.
 
However, as indicated below, similar sector analysis material was included
 
in the CAPs for the early loans. It has been revised from time to time to
 
include later information. It consists of 15 chapters and 183 pages.
 

For Panama, a sector analysis study was conducted in the last quarter of
 
1974 and a "First Draft Sector Assessment" document was issued in December 1974.
 
This draft was then reviewed and an 
'Education Sector Assessment' document was
 
issued dated April 11, 1975. 
The draft document consists of an Introduction
 
and 10 chapters and contains some 700 pages. 
The final summary document
 
contains 5 chapters totalling 101 pages, a Foreword, a "country profile,"
 
a description of target populations, 89 tables, a 70-page appendix, and a
 
listing of some 111 governmental, international, semi-autonomous, and private
 
organizations involved in education/training activities. 
 These documents
 
were prepared as a part of the process of preparing a proposed second
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education sector ]oar. Vh.le no such document was prepared in connection with
 

the firnt loon, the CAP for the first loan does contain some similar material.
 

The Brazil and Colombia documents were prepared by UASID staff. The first
 

draft Panama assessment document was prepared by a combined AID/T4, USAID, contractor
 

team of 11 persons consisting of specialists in general education, primary
 

education, education technology, research, and education planning; a general
 

economist; and educational economists. The final document was prepared by a
 

contract team (with one AID assigned person) consisting of a specialist in
 

general education and education planning and four educational economists.
 

General Coverage and Content
 

There are many similarities among the sector analysis documents for the
 
three countries. All of them describe the structure and composition of the
 
system (levels, grades, types of schools, nature of the curriculum, etc.) and
 
its administration. All have some discussion of the private primary and
 

secondary schools and governmental adult, literacy, and skill training programs.
 
All present data on enrollment, drop-outs, repeaters, and failures, and the
 
financing of education. In the Colombia and Panama papers,_there is dis­

cussion of the relation between education and economic development and between
 

education and overall national goals, especially in the case of Panama.
 
There is some discussion in all the documents of programs being undertaken by
 
the respective governments. All the documents identify problems in the sector.
 

The Panama Sector Assessment contains a brief "country profile" which
 
describes population characteristics and a short discussion of macro-economic
 

factors including growth rates, investment, consumption, foreign trade, and
 
prices. There is also some discussion of changes in the relative size and
 

importance of various economic sectors. 
The First Draft Sector Assessment
 
containe a chapter entitled Relation of Output to Priority Human Resource
 

Development Needs in which needs for professional personnel in agriculture,
 

health and community development are discussed. There is also a discussion of
 

attitudinal factors affecting education of the Indian population, of
 

non-educational factors affecting "the efficient utilization of learning
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.outputs," and finally of social benefits in the form of health/nutrition and
 

family planning factors to be gained from rural education. The final document
 

makes reference to the indicated need for professional personnel and includes
 

an Appendix on social benefits of rural education. Similar material is not
 

included in the Colombia and Brazil documents.
 

In addition to having similarities in coverage and subject matter content,
 

the documents are similar in their treatment of the subject matter.
 

Problems identified may be summarized as:
 

1. An inappropriate primary and secondary school curriculum characterized
 

by an academic rather than a vocational orientation and not related
 

to the students' circumstances and needs and the country's requirementsi
 

2. 	Limited access to the system as shown by a large unenrolled school­

age population (less applicable to the Panama assessment) and lack
 

of educational opportunity in rural areas!
 

3. 	Slow flow through the system, including high drop-out, failure, and
 

repeater rates;
 

4. 	Inadequacy in number and types of facilities, including too few
 

facilities and lack of libraries, laboratories, shops, and similar
 

facilities!
 

5. 	Teaching inadequacies, including obsolete teaching methods and
 

inadequately prepared teachers;
 

6. 	Low teacher salaries;
 

7. 	Lack of and/or poor quality of textbooks and teacning materials;
 

8. 	Inadequate planning, administration, and management;
 

9. 	Insufficient research and lack of research capability;
 

10. 	Inadequate financing in the case of Colombia and to a lesser extent
 

in the case of Brazil;
 

11. 	 High cost in the case of Colombia; and
 

12. 	 Too great an emphasis on and lack of coordination of higher education
 

in the case of Colombia and too many part time students and faculty,
 

distorted enrollment by field of study, and need for leadership in
 

higher education in the case of Brazil.
 

The documents are all based on the conception of education as an instrument
 

of economic and social policy discussed in Chapter 3. This conception is made
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explicit in the Colombia and Panama documents which contain specific dis­
cussions of the relation between education and development and education and
 
social goals. 
The Panama Sector Assessment also charts assumed relationships

between educational and over-all national and social goals. 
Such a conception

is clearly implied in the Brazilian documents by the heavy emphasis given to
 
the need for "reform" of the system to provide a "relevant" education and on
 
the desirability of adoption of a vocationally oriented curriculum and the
 
central role given to the Ginasio polivalente in the new educational system.
It is rather explicitly stated in Brazilian planning documents quoted.
 

Areas of Analysis
 

Analysis in the Colombian and Panama documents falls into 
five general

areas: 
(a)internal efficiency; (b)external efficiency; (c)planning, manage­
ment, and administration; 
 (d) finance; and (W)cost alternatives.
 

Internal Efficiency Analysis
 

The internal efficiency of the system is examined frm the point of view

of flow through the system with inputs measured by numbers entering the system

and outputs by numbers completing pacticular grade levels. 
Calculations are
 
also made of time required to complete particular grade levels. The problem

is found to be severe at the primary levels and seriousbut less soat the
 
secondary level in Colombia. 
It is found to be serious but improving, especially

at a higher grade levels in Panama. The Colombia Sector Analysis Paper

identifies incomplete schools in rural areas, change of domicile , 
lack of
 
parental interest, illness, distance from schools, bad roads, necessity for
 
working, and dilapidation of school buildings as cause of a high drop-out rate
 
at the primary level. 
No causes of drop-out rates at the secondary level or
 
of repeater and failure rates at any level are identified. High per pupil
 
costs are also identified as a factor in inefficiency.
 

The Panama document 
says that "the proximate causes of measured in­
efficiencies are school desertion and grade repetition. 
Factors external to
 
the system said to be likely contributors to desertion are lack of family and
 
community incentives, need for labor participation at an early age, and high
 
cost of school attendance (books, clothes, transportation). Internal system
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factors are identified as an inappropriate resource mix (not enough expenditure
 

on materials and supplies); high student/teacher ratios; inappropriate (non­

vocational) curriculum (which is identified in the subsector heading although the
 

discussion doesn't really seem to support a conclusion that the present curriculum
 
is inappropriate); poor teaching methods; promotion procedures; inadequate
 

facilities and equipment; inefficient central administration; inadequately
 

prepared teachers; and lack of research and documentation.
 

There is no explicit analysis of internal system efficiency as in
 
the Brazil documents. There is,however, discussion of pupil flow through
 
the system in terms of high drop-outs, repeater, and failure rates. Two of
 
the documents indicate that conditions external to the sector such as the income
 
and educational level of parents, the opportunity costs of school attendence,
 
and distance from school and requirements for transportation may be important
 

causes of this problem. While not explicitly stated in documents, the impression
 
is left that an academically rather than a vocationally oriented curriculum
 
(lack of relevance) along with poor teaching methods are considered to be
 
factors. Data are also provided on per pupil costsjbut no relation to system
 

efficiency is indicated.
 

External Efficiency Analysis
 

Both the Colombia Sector-Analysis Paper and the Panama Sector Assessment
 

attempt to analyze the "external efficiency of public education." While
 
defined in somewhat different terms, external efficiency is in both cases
 
conceived of as a relation of the output of the system to broad national goals
 

which transcend specific educational objectives. The discussion in the
 
Colombia Paper is in terms of perceived relationships between education
 

(undifferentiated) and economic growth; income distribution; social mobility;
 
and social, political, and economic "participation." The discussion in the
 
Panama Assessment is in terms of an examination of relations between education
 
and labor force productivity and economic growth and of effects of education
 
on equalization of economic and social opportunities.
 

The discussion of the relation between education and economic growth
 

in the Colombia Paper is in terms of the effect of education on the labor
 
force. The conclusion seems to be that, on balance, education leads to a
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smaller but better prepared labor force (smaller because educated people have
 
fewer children); that education leads to more knowledge which can make labor
 
more productive by changing the nature of the productive processes and,
 
"indeed, the very products being produced."
 

The discussion of the relation bqtween education and income distribution
 
concludes that "there is ample evidence that in Colombia higher levels of
 
education are associated with higher levels of average income and lower
 
levels of unemployment" and that this has "obvious important implications
 
for the distribution of income and hence for social mobility." 
 An attempt is
 
made to demonstrate this relationship by calculations of coefficients of con­
centration of income in 1964 and 1970 for a sample of the population through
 
use of Lorenz curves and using the education levels of 1964. 
This calculation
 
produced a coefficient of 0.566 in 1970 as compared with 0.604 for 1964
 
which is cited as evidence of a positive effect of education On income dis­

tribution.
 

An "intergenerational" effect and an effect on the birth rate are then
 
cited as further evidence of the effect of education on broader income dis­
tribution. With respect to the first, it is argued that, since there is some
 
evidence ("at least one study") that among the most important factors account­
ing for retention in the school system are the education of the father and
 
mother, so that "an intergenerational 
chain is in existence whereby the edu­
cational distribution today affects the educational distribution in 
 the follow­
ing generations and through the correlation between education and income, the
 
income distribution in future generations." (No explanation is given as to 
how this circle is to be broken in order to produce Improved income effects.)
 
It is then argued that since education tends to reduce the birth rate and that, 
if income is held constant, one would expect a lower proportion of children
 
from large families to attend school, the tendency would be for income dis­
tribution to become more unequal. 
Where all this leads on balance is not 

discussed. 

The foregoing discussion is followed by a section on activities in the 
Colombian program affecting income distribution. Included are brief discus­
sions of programs for the construction of primary school classrooms in 
rural areas, provision of secondary school scholarships, loan funds for 
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higher education students, and non-formal programs directed at the "lowest
 
economic classes." The conclusion is that "in summary there are explicit
 
programs at all levels of the education system that are designed to widen
 
the distribution of education in the country, so that the lower socio­
economic groups receive a larger share of the education pie."
 

Following this is a discussion of the supply and demand for labor. It
 
is stated that on an aggregate basis there is an obvious imbalance (itis
 
not indicated, however, whether demand exceeds supply or vice versa, although
 
reference is made to high open urban unemployment). Statistics are then pre­
sented as to unemployment by educational level and IBRD projections of man­
power requirements are shown. No conclusions are drawn and the purpose of
 
the discussion is not entirely apparent. 
If the purpose was to draw conclusions
 
as to educational requirements stemming from projected labor demands, it does
 
not seem possible to draw meaningful conclusions from the discussioa and the
 

data presented.
 

The discussion of social mobility includes a listing of actions planned
 
and undertaken by the GOC and a presentation of data concerning the relation
 
between university entrance and attendance at private and public schools and
 
between entrance and income levels of the parents. Actions listed include:
 
(1)provision of scholarships; (2)c'eation of a national service obligation
 
for university studentsj (3)increasing parent participation in the operation
 
of secondary schools; (4)increased utilization of classrooms and sports
 
facilities' and (5)"strengthening" cooperative schools. The university
 
enrollment data show a high correlation between enrollment and attendance at
 
private schools and a high level of parent income. It is stated, however,
 
that "such barriers are lowering." No other conclusions are drawn. The action
 
items listed bear little relation to questions of social mobility and the
 
section clearly does not constitute an analysis of the relation between social
 
mobility and education.
 

The discussion of the relation of education to social, economic, and
 
political participation interprets social participation as "involvement with
 
social institutions of a large modern society, as opposed to local tradi­
tional institutions." 
 The school is stated to be a key modern institution
 
which has as its main purpose the integration of youth into society. School
 
attendance then becomes by definition "social participation." It is also
 
indicated that in Colombia education makes an important contribution to
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"culture...a combination of knowledge end behavior that gives one value in the
 
eyes of others and oneself" and thus contributes to social participation.
 
Reference is then made to the Pastrana government "Social Front" doctrine
 
which emphasizes the importance of educational programs in achieving national
 
integration; to programs listed in the previous discussion of social mobility;
 
and to non-formal education programs including the technical training system
 
SENA; Capacitaciones Popular, and training programs of the National Program
 
of Community Integration and Development, involving social and political
 

iducation for teachers 
.nd the domestic student volunteer force. 
With respect
 
to political participation, it is hypothesized that participation in interest
 
groups which can have political power reqtires functional literacy and perhaps
 
ability to make basic mathematical calculations. 
 Economic participation is
 
defined as 
being employed, and it is stated that there is evidence of a
 
relation in Colombia between higher employment and a higher educational level
 

(a previous discussion doesn't support this).
 

The predominance of "traditional academic" tracks which are said to be
out of line with manpower needs of the country is identified as the cause of
 
external inefficiency.
 

The Panama Assessment deals with the question of the relation of edu­cation to productivity and economic growth by presenting a very summary picture
of distribution of GDP and employment and discussing marginal returns to edu­cation, needs for educated manpower, and increases in occupational productivity.
Agriculture is shown as being almost 1/3 of total employment but only about 1/6
of total GDP and its share of both is said to be falling.

Data on salaries in non-agricultura

! employmeut are presented which show increased
salaries associated with higher levels of education. 
Benefit/cost ratios of
social investments toward completed primary and secondary education are then
calculated. 
The ratios obtained are 10/1 and 5/1, respectively. 
It is said
that if interpreted in the usual way "it is clearly to the economic advantage
of Panama to push toward generalized completion of the present primary cycle
and to extend universal education at least through the first three years of
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the second cycle." It then added that, "The calculated returns must be heavily
 
discounted, however, since much of what they measure must be attributed to
 
differences in ability and socio-economic background rather than to correlated
 
education differentials. Additional caution is warranted under Panamanian
 
conditions, since structural unemployment exists on a moderate scale and a
 
substantial level of underemployment is known or suspected to be present.
 

Under models of the labor market consistent with these observations, much of
 
the new inflow of education into the labor force could be dissipated in an
 
"upgrading" of jobs (in terms of "expected" or "required" education of
 
applicants) with only minor contributions to economic productivity."
 

With respect to "needs for educated manpower," data are presented on
 
results of a study which projects "deficits" of manpower at levels of edu­
cation beyond the primary cycle. 
 It then cites problems with the projections
 
and concludes that "Thus, the relevance of these figures for quantitative
 
educational planning is questionable." 
 It then closes the discussion with
 

the i:ollowing:
 

"The general case can be made, however, that many of the additional

jobs which employment policies of the Panamanian Government will

hopefully generate are likely to demand an education exceeding six

grades. 
 In this perspective, the universalization of education
 
to grade 9 can be viewed as a facilitator of the country's transi­
tion to full employment. 
On the other hand, the same looseness
 
cannot be afforded when it comes to developing technical/vocational

tracks in the upper-secondary cycle (designated as "Technical-

Professional" cycle under the terms of the Reform) and specific
 
programs in the proposed National Polytechnic Institute. This
 
type of education is too expensive for allowing it to be wasted 
-
a situation likely to develop if facilities in one or several
 
technical areas generate graduates in excess of demand. 
Accord­ingly, the highest priority should be given in Panama to continued
 
investigation of "manpower-needs" in technical occupations, so
 
that the required planning information is developed early and
 
competently."
 

"The most promising avenue open to Panamanian education from the

standpoint of its economic-development goals may not be the pro­
duction of more graduates under traditional labels in response

to "rate of return" or "need" computations, but rather the general

upgrading of school cohorts in terms of their ability to respond
effectively to rapidly shifting conditions in the context of occu­
pations and in opportunities for employment. 
While progress

achieved along this path is difficult to measure, there is good
 
reason to believe that the creation of a versatile labor force,
aware of its alternatives and freed of occupational prejudice, is
 a basic ingredient of successful development policies."
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"This is one of the justifications for the proposed redefinition of
 
primary education in Panama and the incorporation of the first
 
three years of secondary education into a universal "Basic General"
cycle emphasizing exposure of all pupils to vocational activities 
in a "production" context. It is evident, however, that the logis­
tical problems of developing such a program are enormous. 
Another

priority of planning in Panama is the close analysis of the resources

required both within and without the school system to generalize

the "production school" approach to all pupils, so as 
to ensure

that this ambitious experiment does not founder under its own
 
weight."
 

Statements are then made to the effect that since agriculture has a
 
large volume of self-employment, the lowest education, and the lowest pro­
ductity per worker, "the potential effects on agricultural productivity of
 
extended school attendance with a well designed vocational component is of a
 
high order." 
 The need for a reinforced body of agricultural professionals
 
to provide technical guidance is then referred to.
 

The relation of education and social distribution is discussed in terms
 
of the impact of education on the future distribution of incomes, on social
 
mobility, and on the social role of women.
 

Discussion of the first consists of three paragrapha, the first of which
 
concludes the based on available international evidence and with some important
 
exceptions, it is doubtful that education per le can do much to reduce the
 
income disparities presently observed in Panamanian society. 
In all sectors 
where salaried employment dominates, the hierarchy of occupations and recom­
mendations is largely determined by considerations of organizational
 
efficiency, and is not sensitive to shifts in the general level of education.
 

The discussion adds that a potential for narrowing income distribution
 
through education does exist for the "marginalized" portion of the labor force
 
and the self-employed are said to be able to "translate" additional education
 
directly into increments of productivity and income without displacing other
 
labor force members, and thus to reduce the overall disparity of incomes. 

While the assessment uoes not deal specifically with the question of balance 

in the educational distribution, it does identify "the rural poor" as a "target 

group," provides data on the extent and distribution of that poverty, cites
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problems of providing the rural poor with education, and identifies problems of
 

rural development. It concludes that the internal efficiency of education is
 

higher in urban than in rural areas and cites incomplete schools and the locations 

of schools as being an "other factor" contribution to external inefficiency. It 

argues, however, that the increased education must be such that it increases 

apricultural productivity. If it does not, the effect is only to improve the
 

competitiveness of rural workers in urban labor markets and to accelerate
 

their migration to cities where they simply displace other marginal earners.
 

No analysis, however, or data are presented to show that education can in fact
 

be translated directly into increased agricultural productivity. Neither
 

is there any indication of whether such results are likely to be significant
 

enough to have any appreciable effect on the structure of income distribution.
 

The Brazil Sector Assessment documents do not contain any specific
 
"external efficiency" analysis. In connection with a discussion of
 

illiteracy it is stated that "the relationship between literacy level, a
 

high level of economic development and a concentration of population in
 

cities is visible." What is considered cause and what is considered effect
 

is not indicated. It is, however, further stated "the seriousness of this
 

problem (illiteracy) for a nation moving toward industrial development and
 

also attempting to operate a democratic society...is hard to overestimate."
 

There are also other statements such as that education expenditures were
 

increasing in real terms thus "demonstrating the country's recognition that
 

the investment in education is a vital input for economic development;"
 

that school enrollment has increased with a resulting "democratization of
 

opportunity;" that the attempt to apply "space age technology" to education
 

is a "healthy sign that Brazil aspires to the advantages of the latest
 

educational technology to take both its economy and the development of
 

human resources out of the shackles of underdevelopment and into an age of
 

modernity;" and "the focus (of the educational program) on the objective
 

of using all resources invested in education...so as to maximize the quality
 

of the development of the individual and the relevance of education to the
 
development of the nation;" that the existing "academic curriculum is
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inappropriate to ensuring industrial manpower needs;" and that "elite spokes­
men in the planning group continue to advance the strategy that (among
other things) the curriculum must be 'modernized' so that graduates possess

the 'vital skills' needed by the economy." 
 While this is far from analysis

of the relation between education and economic and other social goals, the
underlying assumptions as to the existence and nature of such relationships
 
are clear.
 

Planning, Management, and Administration
 
Little is said in the ColombiaSector Assessment Paper about the relation
to sector problems of planning, management, and administration except to ident-.
ify inadequacies as a problem and to state that problems arise from inefficient


organization and procedures, lack of sufficiently trained personnel, and lack
of coordination among the various leaders of government. 
Lack of adequate
 
data gathering is also identified as a problem.
 

The Panama Sector Assessment identifies deficiencies in management and
administration as a factor in internal system inefficiency and again dis­
cusses it under "Other Constraints." 
 It is somewhat unspecific as to
 
deficiencies but does identify difficulties in comunications, excessive

centralization, and lack of adequate research and documentation as being
 
problems.
 

The-Brazil sector analysis documents do not contain a single,

integrated discussion of problems of management and administration in the
 sector. The discussions of the primary and the secondary level indicate a
need for "strengthening" administration, supervision, and leadership at the
school level. Difficulties in the collection, analysis, and distribution

of statistical information are also identified, as were inadequate plan­
ning and research and lack .of such capabilities.
 

The sector analysis documents for all three countries contain similar

data on educational financing, and all three describe the structure and
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sources of public education financing. Difficulties of obtaining complete
 
and accurate data as a result of complex and multiple governmental structures
 
and levels and multiple sources of financing were noted in the case of
 
Brazil and Colombia. Data are presented as to :a) absolute amounts of
 
expenditure on education by year over various periods and projections for
 
two of three years and annual rates of increase; (b) trends in education
 
expenditure as a percentage of total governmental expenditure; and (c) trends
 
in educational expenditure as a percentage of GDP. 
 In the case of Brazil
 
and Colombia, data are also provided on central and local government expendi­
tures and as to regional and local distribution of expenditure as related
 
to distribution of population. 
Data as to central government expenditure
 
by educational level are givensbut none of the documents for any of the
 
countries provides information as to total expenditures by educational level.
 

While such information is provided in considerable detail, the Colombia
 
and Brazil documents make little analysis of it and base no 
 operationally
 
relevant conclusions on it. 
 The Brazil educational expenditures as a per­
centage of the total central government budget are shown as increasing. The
 
analysis attributes the fact that the federal government's share of total
 
educational expenditure is falling (with that of states remaining relatively
 
stable, and that of municipalities increasing from 5% in 1965 to 14% inlMO)
 
due in large part to the Educational Reform Law which changed the assignment
 
of educational responsibility and tax allocations. 
 The Colombia Paper
 
concludes that central government is "becoming dominant" in the financing
 
of education in Colombia, that while some unevenness is shown, the distribu­
tion by area is not "too onerous" in relation to the distribution of popula­
tionabut that variation in distribution as between urban and rural areas
 
within the regions are "extreme."
 

The Colombia Sector Analysis Paper lists the distribution of education
 
as between rural and urban areas as a major problem. It says that "the
 
imbalance between the availability and quality of education in rural and
 
urban areas is the most obvious problem of Colombian education." It then
 
cites facts as to much higher "wastage rate" (drop-outs, repeaters, etc.) in
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rural than in urban areas. 
 It says that, in addition to external factors,
this condition results from incomplete schools, inadequate facilities,
poorly trained teachers, and lack of learning materials. It concludes that
these factors are the result of insufficient availability of financial
 
resources.
 

No conclusions 
are drawn from the data on 
distribution by region and
 
state for Brazil. 
 Data for Brazil on the peneral rates of growth of educational
 
expenditure by selected states show enormous variations 
(ranging from a low
 

of 1.6% 
to a high of 32.0%).

The Panama Sector Assessment, on the other hand, does examine the
extent to which proposed total investment in education will (a) force an
"excessively sharp" reallocation of resources within the economy and (b)
"bring the percentage of GDP allocated to education beyond the maximum
suggested by international norms." 
 The conclusion is that expenditures,
excludingexternally financed local costs, will remain at a level of about
5% of GDP through 1969 and thus no "reallocation shock" is anticipated and
that the percentage of GDP absorbed by education, "While on the high side
for Panama's development stage," will not be raised further. 
It then adds,
however, that the result would be different if expenditures financed by
external loans and counterpart funds were included in the analysis. 
It is
said that under those circumstances (that is, if it were required to finance
 

the program with its own resources), "the 
resultinp half-point increase in
percentage of GDP going to education (and an increase of over 10% in educational
 
expenditures) would result in 
a significant jolt and push Panama's resource
 
allocation further out of line with international norms' and that "since the
 
Import component of the assistance is substantial, an additional drain on the
 
country's 
balance of payments would result."
 

Both the Colombia and the Panama analyses persent data on expenditures
 
by object (personnel, materials, supplies, etc.) 
and conclude that these
 
allocations clearly show under,expenditure on non-personnel items which is
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suggestive of ineffective teaching methods.
 

Projections are made of percentages of investment going to basic
 

education, secondary education, and higher education in Colombia. 
The
 

paper concludes that the proportions of projected investments "are clearly
 

geared to the principal directions of the GOC educational strategy ",
 

with the possible exception of,higher education which may be getting a
 

litLJe more than necessary. This conclusion, however,
 
really only says that the larger amounts of money are going to the princi­

pal programs. There is no analysis to determine whether the amounts
 

allocated are in reasonable relation to estimated costs in each area nor
 

whether they represent a reasonable allocation and priority from an
 

educational perspective. It is also concluded that "the sharp rise in
 

amounts to be invested in teacher education and tranaing is a clear
 

indication of the GOC's recognition of the critical nature of a key problem
 

in Colombian education." There is no analysis of whether the amounts pro­

vided are enough, too little, or too much in relation to projected teacher
 

training costs and to the needs of other programs.
 

The Colombia and Panama documents present information with respect to
 

external financing. It is indicated that in the case of Colombia the GOC
 
had adopted a policy that not more than 45% of any educational investment
 

program or of total investment would be financed from external sources.
 

Information is then provided of projected investment by source, but not by
 

program. No analysis is made of the financial or program implications of
 

such a policy, of whether it is likely to be attainable, or whether what
 

appears to be heavy dependence on external financing is wise or unwise in
 

terms of the anticipated capabilities of the Colombian internal fiscal
 

system and of continuity in the education program. The analysis made in
 

the Panama Assessment has been discussed above.
 

Cost Alternatives
 

The treatment of costs varies among the documents for the three countries.
 

fne common characteristic, however, is that it is related almost entirely to the
 

question of its impact on total sector budget expenditures and the ability to
 

finance the program.
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In general costs are given little consideration in the Brazil sector
 
analysis documents. The 1972 document, for example, provides a table
 
showing public costs (current, capital, and total) at the primary level
 
in six states for a single year (1968); data on average per-pupil costs
 
at the secondary level in 1967 with a break between public and private

schools and between current, capital, and total costs; and data on average

per-student costs in higher education in 1961 and 1964-65 and relative
 
costs for various courses of instruction. No significance is attached to
 
the data and no conclusions are drawn.
 

One exception to this generalization is the discussion of "Education
 
Development Strategy" which appears in the 1969 Sector Analysis. 
Here
 
projections are made of per-pupil costs and level of education by year
 
through 1975. Projections are made on the basis of then current costs
 
without adjustment for any changes resulting from the proposed program.

Projections of enrollment on various assumptions are then made, and finally
 
projections of educational expenditure are made on the assumption that such
 
expenditure will level off at 4.5% of GNP in 1974, which is said to be an
 
admittedly high percentage, well above the average for most countries at
 
similar stages of economic growth. 
 It is concluded that, even under that
 
projection, the rate of increase in spending on education will slow down
 
considerably over the 1968-1975 period with the result that the rate of
 
expansion will have to be modest. 
It is said that a continuation of pre­
vious high rates of increase in enrollment would put an enormous strain on
 
government budgets, probably require cutbacks in other strategic development
 
areas which the GOB will not be prepared or able to make, and seriously
 
sacrifice quality for quantity in the educational system. The projection

of per-pupil costs is also used to make alternative projections of possible

enrollments by school level. 
The one which shows a higher rate of expan­
sion at the secondary level is said to be preferable. Beyond this no
 
conclusions are drawn as to the significance of the analysis for educational
 
policy in general.
 

The Colombia Sector Analysis Paper identifies high costs as a major

problem of the sector. 
 It says that "inadequacy of resources" is "the
 
primary limitation on the rate of change in the sector" and that the GOC
 
recognizes that the needs and demands for education exceed its financial
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and administrative resources. However, it presents no data which show the
 

dimensions of the problem and makes no analysis of how it might be dealt
 

with. Data are presented on cost-per-student by object of expenditure at
 

the primary level in 1971. It is concluded that the cost for teachers is
 

low and that for materials "pitifully low." No conclusions as to signifi­

cance are drawn. Average per-pupil costs in three types of schools at the
 

secondary level in 1970 were also presentedbut no conclusions are drawn.
 

There is a discussion of financing the education plan which is entirely
 

in macro terms - educational investment levels, education's share of the
 

budget, and education investment budgets by program and year. Costs per se,
 

however, do not enter into the analysis and what the implications of costs
 

are for educational system size, operations, and results is not analyzed.
 

The Panama Sector Assessment makes no attempt to present a detailed
 

picture of educational costs in Panama. Data are presented to show that
 

non-personnel costs are a very low percentage of total costs. Per-pupil
 

costs for primary and secondary education are used, along with projections
 

of enrollment, as a basis for estimating the total costs of the proposed
 

program. Adjustments for increased program costs are made by making an
 

allowance for higher teacher salaries and increased costs of better traine,
 

teachers. A flat amount is added for teacher training costs. Allowance
 

for increased costs of curriculum changes is provided by increasing non­

personnel costs as percent of personnel costs to give a 10% - 90% division
 

The resulting total cost is then compared with possible educational
 

budgets as a percent of the total budget and of GNP.
 

B. 	Analysis in the Capital Assistance Papers
 

Analytical material is included in the CAPs for all loans as well as
 

in the various sector analysis documents. Such material may be the same
 

as or different from that in the sector analysis documents. In some cases
 

the analysis is more specific and in general it is more related to the
 

educational programs proposed for loan support. Data and
 

analysis in the first three CAPs for Colombia and that for the first
 

Panama ioan are particularly significant for this study since those CAPs
 

preceded the sector analysis documents.
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Colombia CAPs
 

The CAPs for the first two education sector loans in Colombia describe
 
the structure and composition of the education system, identify problems
 
and deficiencies, and describe the GOC educational strategy in basically
 
the same terms as does the Sector Analysis Paper. They also are based on
 
the same assumptions as to educational toles and the relation of education to
 
development which are involved in the Paper. This is significant in that
 
the CAPs and both loans preceded preparation of the Sector Analysis Paper
 
by about three and two years, respectively.
 

The CAP for the third loan is quite similar in coverage, data,
 
conclusions, and language to the Sector Analysis Paper even though the CAP
 
was dated about a year earlier than the Paper. While the material in it is
 
quite disorganized and repetitive, it provides essentially the same
 
information aad conclusions as does the Paper. It discusses the role,
 
structure, and functioning of the educational system and the various educa­
tional levels (primary, secondary, etc.). In connection with the role of
 
education, the discussion, similar to that in the first two CAPs, is in
 
.perms of the relation of education to economic and social development.
 
Relationships are asserted to exist in the areas of economic growth,
 
income distribution, social mobility, political, social, and economic
 
participation. While there are differences in detail and some material is
 
included in one which is 
not included in the other, the discussion is largely
 
the same as that included in the Sector Analysis Paper. In fact, the
 
language in the two is, in many cases, identical and either one has been
 
drawn from the other or both have been drawn from a common source.
 

Like the Sector Analysis Paper, the third CAP contains information on
 
educational expenditures by levels of government, by region and by agency;
 
population, school enrollment, and educational expenditure by region; and
 
expenditures by type. There is also a discussion of "Internal Efficiency"
 
which parallels and is more complete than that in the Paper.
 

The CAP for the fourth loan also contains material similar to that
 
in the Sector Analysis Paper It, however, also contains a section on
 
"Present Status of Colombia Economy" dealing with the rate of increase in
 
GNP and a balance of payments surplus. It says that fiscal revenues in 1971
 
were above projections. Investment expenditures were-also above projections
 

and operating expenditures were below. Domestic credit revenue and drawing
 
on foreign assistance loans were below estimates. It states that, "The
 
overall good fiscal results for the year were made possible by maintaining...
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rather than reducing as planned the GOC floating debt, and by some additional
 

central bank borrowing. Prices are said to have increased by 10-15%,
 
depending on the index used; a higher rate of inflation than in previous
 
years. The only causes identified are shortages due to the weather and a
 
modification of the petroleum exchange rate. 
 Whether this is good fiscal
 

ur economic performance seems to be open to question.
 

The CAP for Loan V again lists four Principal types of distortion in the
 

system:(a) high desertion and failure rates; (h)obsolescence or irrelevance
 

of traditional curricula; 
(c) low internal and external efficiency; and (d)
 

great inequality of opportunity as between urban and rural areas and high
 

and lot. income groups, without discussing what changes might have occurred
 

in the several Preceding program years.
 

A section on "Present Status of Colombian Economy" says that real
 
growth in GNP was good in 1973 and is expected to continue to be so if
 
inflation can be controlled. Data are presented on consumer price
 
increases. 
It is further indicated that the growth of government revenues
 
slowed and that "the perennial billion peso gap between revenues and
 
desirable investment levels once again faces Colombian planners in 1974,
 
if not to nearly as great an extent as in 1973." It is said that with the
 
help of external borrowing public investment of the national government
 
"rose impressively" by 28%. 
Tax measures, tax collection efforts, and
 
restraint in operating expenses are said to have proved insufficient to
 
produce the revenues needed "to meet growing requirements of national devel­

opment." 
 As a result of all this, it is indicated that the administration
 

is taking a series of measures, including "monetary and fiscal measures of
 
a more traditional character" to deal with the problems of inflation. 
How­
ever, no analysis is made of the implications of all this for the level of
 
activity in the education sector or of the possible inflationary implica­
tions of sector loans and other foreign borrowing for budget support.
 
Instead it is stated 
 that ,"It seems fair to conclude that Colombia's
 
economic programs and prospects, on balance, even taking into account current
 
strong inflationary pressures, provide a basis for cautious optimism.
 
Uncontrolled, sharp inflation, natural disaster, or political difficulties
 
could change the perspective in Colombia or elsewhere. However, the
 
principal factors determinent of sustained growth (unidentified) - and
 
which are not likely to suffer major reversal - generally are positive."
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Panama CAPs
 

The CAP for the first Panama loan has much in common with the Sector
 
Asessment prepared in anticipation of a second loan. It gives a description
 

of the structure of the education system similar to that in the later Sector
 

Assessment and presents similar data with respect to enrollment, facilities,
 

teachers, and educational expenditures. It also contains a discussion of
 
the growth of the economy and its distribution by sector which in its
 

essential aspects differs little from the discussion in the Assessment.
 

Similar data with respect to wages received by educational level are also
 

contained in both documents. 
The CAP, however, fails to indicate the limi ­
tations of conclusions based on such data as well as the Assessment does. 
 Probles
 

and deficiencies are discussed in somewhat different terms,but both make
 

reference to the need for "quality and relevance," discuss the problems of
 

drop-outs and repeaters, and identify the inadequacy of facilities as
 

being a serious problem. On the other hand, the CAP does not attempt to
 
relate educational goals and objectives to national goals in the specific way
 

that the Assessment does. It also does not organize the material in an
 
analytical framework as does the Assessment and, at least by implication,
 

reaches somewhat different conclusions as to the relation between education
 

and income distribution. It contains no specific analysis of the relation
 

of education to increased productivity as does the Assessment. Finally, its
 
financial analysis is limited to an appraisal of the ability of the GOP to
 
finance the specific program being assisted whereas the Assessment provides
 

some analysis of possible economic implications of anticipated requirements
 

for total sector expenditures.
 

The CAP for the proposed second loan relies heavily on the Sector
 

Assessment. It describes the structure of the system and repeats the point
 

that the system has emohasized (increased enrollment) and has thereby been
 

successful in meeting the problem of iccess to education, but insufficient 

attention has been O!ven to the rural population or to the "relevance" of 

the education provieed. Results of these deficiencies are said to be high 

repeater, drop-out, and failure rates. How these results follow from the 

alleged deficiencies or what the evidence is that they do. is not discussed.
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From this it concludes that the system is not responding to needs for
 

"equity, social justice, skill training, and economic efficiency.' It
 

adds that the 1974 Reform Program and the Ministry of Education 'are now
 

committed to restructuring programs to be responsive to the kind of training
 

Panama needs for its population," including an emphasis on using education
 

as a means of accomplishing "development objectives' and bringing about
 

social integration.
 

Alleviation of inequalities in income and employment distribution and
 

reduction in migration are also cited as expected project benefits. A 1972
 

study is cited as showinp that there is an unequal distribution of income
 

and "that a major income equalizer in government's hands is education.::
 

It does not explain how the study supports the latter conclusion. Similarly,
 

a 1972 Harberger study on employment is cited as pointing out that the average
 

earning potential of persons with 12 years of schooling is 4 times that of a
 

person with 0-5 years. How this relates changes in the education program
 

to chanpes in the structure of income distribution is not discussed. There
 

is also no reference to the Sector Assessment's concludion that the program
 

will not generally affect income-distribution, nor to a similar discussion
 

in the section in the CAP on '"ExternalEfficiency."
 

AID assistance strategy is to "continue and in early VY IA76 (July
 

1975) expand ATP financial and technical. sunport to "OF educational reform
 

nronram...." It Is said that such a strategy must he viewed in terms of
 

support of a larger GOP effort to rodernize, restructure, and re-orient
 

educRtional Programs at all levels witbin the formal as well as non-formal
 

education system. The only other efforts rentionee, hotever, are IDP
 

assisted programs in construction of vocational schools and basic cycle
 

schools and UNDP/HNESCO assistance to the Central American Institute for
 

the Administration and Supervision of Education.
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An "Fconomic Analysis" section discusses internal and external efficiency
 

in the 	same terms as does the Sector Assessment. The CAP treatment does, however,
 

attempt to relate specific program elements to increased internal efficiency by
 

laying 	out assumptions as follows:
 

1. 	 Increased "relevance" of the curriculum to student needs
 
for occupational training will bring about a major improve-,
 
ment in student motivation.with a consequent increase in
 
retention and promotion rates;
 

2. 	 Improved teaching techniques and superior teaching
 
materials are likely to stimulate student interest and
 
the ability of the system to impart knowledgel
 

3. 	 Improved coordination of curriculum from grade to grade
 
and between different level schools will serve to lessen
 
repetition and desertion rates;
 

4. 	 Decentralization and organizationally superior adminis­
tration will permit more efficient application of
 
resources with greater cost effectivenessi
 

5. 	 Improved accessability of schools, especially in rural
 
areas, will improve attendance and retention rates;
 

6. 	 Higher rates of utilization of personnel through double
 
sessions, year-round schools, higher pupil/teacher
 
ratios, etc., will reduce unit costs;
 

7. 	 A more cost-effective pupil/teacher ratio will "permit
 
a substantial increase in internal efficiency ""
 

8. 	 The production output of the schools will pay a portion

of their operating costs;
 

9. 	 The community orientation of the schools will induce
 
community assistance in both construction and mainten­
ance thereby reducing costs;
 

10. 	 "Rationalization" of textbook utilization policies
 
should result in important financial savings for students
 
thereby increasing their ability to remain in and
 
progress through school, and
 

11. 	 Better funding levels for necessary school supplies

will relieve a portion of the cost burden now borne
 
by poor students, enrolling more poor students to
 
partake of education.
 

A discussion of external efficiency is included which is basically
 

the same as that in the Sector Assessment.
 

Brazil CAPs
 

The CAP for the first education sector loan contains an annex entitled
 
"Brazil Education Sector Analysis." The organization and content of this
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annex is by and large the same as 
that of the sector analysis documents
 

described above. 
The sector is defined as 
the public system with the main
 

emphasis on the secondary level. 
The same data are Presented and the same
 

problems are identified. Deficiencies in the Brazilian education system
 

are identified as an enrollment of only something like one-third of
 

the school-age population, lack of adequate training of a majority of
 
primary and secondary teachers, an outmoded and overcrowded physical plant,
 
insufficient availability of teaching materials, and a curriculum which
 
stresses the academic when economic development needs require more prepara­
tion in the applied arts. 
There is, however, little or no analysis of the
 
causes of these deficiencies. 
 The paper consists largely of a description
 
of the organization and structure of the system, of the nature of the
 
education provided, of the size of the system, and cf the problems in it.
 

In addition to the "Sector Analysis" annex, the CAP contains some
 
analyses more directly related to the loan. 
First, there is a discussion
 
of the reasons for putting primary emphasis on secondary education, for the
 
selection of priority areas within secondary education, and for selection
 
of specific projects. Generally, the rationale was that secondary education
 
was the main source for trained manpower, had been least amenable to
 
improvement in the past, and had serious problems requiring attention (the
 
same as those identified in the Sector Analysis). 
Selection of the ginasio
 
as the priority area in the secondary system was based on the fact that it
 
was the largest element in the system, was able to accept only about 46%
 
of applicants, had a high loss of enrollment, and the multipurpose ginasio
 
concept had been accepted by the GOB. 
The program content was said to be
 
based on the system relationships among enrollments, facilities, staff, and
 
curriculum.
 

There was an analysis of the cost of the program for the period of
 
the loan and of the ways in which the cost would be met. 
The cost pro­
jections were based on detailed estimates prepared by the states which were
 
reviewed by the MEG and AID. 
Provision was made for cost escalation and
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contingencies. Revenue projections were made by state and source. They
were related to past collections and commitments required under the sector

loan. 
No analysis was made, however, of the possible cost of extending the
 
program throughout the system and of the feasibility of covering such costs.
Similarly no comparative cost analyses were made; e.g., 
as between the com­prehenaive.ginasio and other approaches tQ secondary education, iitcluding 
a better
 
supplied and equipped,more traditional approach.
 

Finally, the CAP contains a section headed, "Economic Analysis."

This section begins with a discussion of the economic value of education.
 
It says that, while data to verify the facts do not exist, based on studies
 
in the U.S. and other countries, there is every reason to suppose that
 
returns to investment in education in Brazil will be substantial since
 
Brazil can be no different from other countries in this regard. 
It adds
 
that given'the high rate of investment in physical investment as compared

with "human investment" in Brazil over the last 20 years, it would be reason­
able to expect the relative rate of return for the latter now to be

exceptionally high. 
With respect to the concentration on secondary educa­
tion, reliance is placed on citation of high rates of return shown by

studies in Mexico, Venezuela, Chile; and Colombia.
 

There is also a discussion of the emphasis on quality improvement as
opposed to increased enrollment. 
 It is concluded that "Realistically, the
 
sector loan program will probably not expand enrollments much more rapidly
 
than otherwise would occur" and that:
 

In short, the educational "payoff" attained by raising
the system's average productivity far exceeds what we could
achieve by marginal additions to the rate of expansion at
constant or declining levels of productivity. The greatest
returns to be derived from this program will not be the
direct benefits of constructing a specific number of schools,
but rather the result of having institutionalized the concept
of educational planning and administration, the increased
professionalization of the teaching corps, and the increased
recognition of the need for continuous adaptation of the
educational system to the requirements of a progressive

society.
 

The section also includes a discussion of distribution of benefits.

It indicates that educational opportunity is highly correlated with family
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income and seems to suggest that program benefits will flow to other than
 

the lowest income levels. With respect to the impact of the program as
 

between rural and urban areas, it is indicated that the size of the
 

schools, cost effectiveness considerations, and the fact that the program
 

is primarily demonstrational,requiring that it be carried on where it is
 

most visible, all dictate that it be primarily urban.
 

Finally, there is a discussion of the size of the program. In
 

suinary, it is said that the size of the loan was determined by "absorptive
 

capacity," that is, the practical limitations or the ability of the states
 

to use matching funds to administer programs and on the ability of MEC and
 

USAID to prepare programs and monitor their implementation in other states.
 

Inclusion of fewer states would create political problems in view of
 

efforts already undertaken by the four states in preparing programs. It is
 

also said that to do less would "sacrifice important quantitative and
 

qualitative educational goals and would reduce AID's leverage in rational­

izing state fiscal efforts in education."
 

The CAP for the second loan refers to 1970 and earlier versions of the
 

Education Sector Analysis and provides a summary. In discussing the
 

rationale for concentrating on primary-secondary education, the CAP indicates
 

that review of Brazil's educational needs and plans led to the identification
 

of secondary education as the big bottleneck in the system. It then says
 

that the GOB has recognized that the treatment of primary and ginasio educa­

tion as separate entities "has created serious problems in articulation and
 

has seriously impeded student flow through the system." It was added that
 

the GOB planned to combine the two into a single "fundamental education"
 

unit, and to eliminate the qualifying examination for ginasio entrance.
 

Other material is included which is similar to that in the first CAP.
 

C. Other Analyses 

AID analysis was not entirely confined to that contained in the formal
 

sector analysis and CAP documents. The files contain various other reports,
 

comunications between AID/W and USAIDs, minutes of meetings, and internal
 

memoranda which are analytical in nature. Subject matter areas involved
 

included:(a) the adequacy of proposed methods of program and loan imple­
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mentation3 
(b) the size of the loan proposedl.(c) the rationale of the
 
linkages between identified problems and program objectives and activities
 
to be financed; (d) the coverage and adequacy of sector analyses$ (e)

the soundness and appropriateness of the basic strategy, policy and
 
program content involved in the country program being supported; and (f)

individual questions of particular concern to particular offices or persons.
 

Host analysis outside sector analysis documents and the CAPs was
 
concerned with questions of implementation methods. 
Generally it involved
 
the raising of questions by AID/W as to the ability of the host country to
 
administer the program to be financed, the nature of the implementation
 
arrangements being proposed, and the extent of AID involvement in program

implementation as, for example, the extent of supervision of construction
 
and for AID supervisory review, AID approval of agreements and procedures

for release of funds, needs for technical assistance, period of funding,
 
etc.
 

Questions were raised as to how the amount of proposed loans was
 
arrived at, 'ut we found no evidence of specific analysis leading to deter­
mination of the particular amounts.
 

The question of linkages between identified problems and program

objectives and activities was raised in AID/W guidance for preparation of
 
the CAP for the second Brazil loan. 
It is also implied in various internal
 
critiques of sector analysis documents and the CAPs.
 

Various critiques of sector analysis documents and CAPs raise
 
questions in most of the areas indicated above. 
The following examples in
 
the case of the Colombia loans illustrate the type of questions raised.
 

In a memorandum of May 1970 from the Sector Analysis Group, AID/W,
 
to the Chief of Education in the USAID, significant questions are raised
 
concerning the preliminary draft of the 1970 loan paper. 
The basic point
made in the memorandum is that the analysis in the paper does not provide a 
satisfactory basis for the strategy. 
The more important specific points
 
made include the folloiing:
 

The proposed strategy of expansion and improvement at
all levels needs to be quantified, costed, and compared

with estimated future resources;
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The analysis fails to differentiate problems in accordance
 
with their importance and fails to take account of the
 
fact that resources are limited;
 

The analysis does not examine the basic issue of distri­
bution of funds, deliberate the priority and distribution
 
of funds among various educational levles, nor does it
 
provide justification for the proposed distribution of funds
 
among the levels;
 

There is a need for data on system outputs rather than
 
providing information only on inputsj
 

There is a need for identification of and judgments as
 
to strengths and weaknesses of the various sector
 
organizations. No data are provided on the needs for
 
management imorovement nor of what progress has been made.
 
Technical assistance requirements are thus not identified.
 

Analysis in this area is important because changing
 
management capacity is essential to chanRing the system.
 
Construction of classrooms will not reform the systerl
 

"Qualitative improvements" are too vaguely defined to
 
specify the development of programs needed for their
 
accomplishernt; and
 

Innovations and experimentation aimed at-reducing unit
 
costs are not adequately treated and insufficient funds
 
(only S90,000) are allocated for such activities.
 

A quite good critique of the Sector Analysis Paper is contained in a
 

paper entitled AID/W Comments and Suggestions Concerning the 1972 Colombian
 

Sector Analysis (an undated and otherwise unidentified paper). Major points
 

made in that document include the following:
 

The point is made that the finding of a relation between
 
education and income distribution and employment (as the
 
paper does) is not enough. In order to make resource
 
allocation decisions, one needs to know what levels and
 
types of education have the greatest effect$
 

It is indicated that cost data and analysis is central
 
to the determination of the feasibility of programs and
 
a lack of such data and analysis was stated to be a
 
major deficiency of the Paper;
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It was suggested that analysis was needed of what appeared
to be high administrative costs of the primary school
 
system and the comparative cost of the INEM and other
secondary schools with the suggestion that the cost of
INEM schools might be beyond the ability of the GOC to
support. 
An analysis of the SENA operation was also
suggested as being needed to determine the possibility

of cost reductions and of using SENA as an alternative
 
to vocational schools. 
Analysis of the costs of decentral­ized agencies was also suggested. 
It was also indicated

that revenue needs should be addressed;
 
The lack of quantitative data were identified as being
such as to make it impossible to appraise the feasibility
of the GOC strategy, e.g., the financial feasibility of
nine years of basic education; what enrollment was con­templated at what cost; how many classrooms were needed,
built, and remained to be built; was a program for train­ing 208 Ph.D.s feasible? Conversely, it was indicated

that far too much detail was included which was not
 
relatable to analysis or argument;
 

The lack of quantified targets was identified as a short­
coming. 
It was suggested that even if quantitative

targets were not established, it might be well to deter­mine the cost of hypothetical targets to determine what
 was possible of accomplishment;
 

The mixed discussion of outputs and inputs should be
separated. Further, the magnitude and cause of problems
needed identification. 
 Some assumptions as 
to relation­ships seemed questionable and needed re-examination, e.g.,
that the quality of teaching affects drop-out rates;
 

If social demand was the determining motivation of the
 program, appraisal of the strategy should show how it
responded to that demand rather than its relatlon to
 
economic development;
 

Attention was viven to diagnosis but not to analysis of
 
strategy alternativesJ
 

The possibility of developing an optimum strategy and using
assistance as a.means of moving GOC strategy closer to the
 
optimum shgud be considered;
 

There was little discussion and analvsis of conclusions on
which the study seemed doubtful. Little attention was given
to the use of experimentation. 
It was not indicated what
had happened in the several areas and, if nothing, why not.
Neither was there any consideration of how chanpe could be
promoted more effectivelyl
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There 	was no indication of how GOC decisions were made;
 

The paper failed to deal with the question of the uses of
 
and Lhe rationale for aidi arn
 

There was no indication of how the document could be used.
 
If, as appeared to be the case, the GOC had already deter­
mined what its problems were and solutions were already
 
being worked out, there was a question as to the uses to
 
which the document could be put.
 

Specific questions raised in other internal documents include the
 

following:
 

1. 	 In the case of Colombia, what would be accomplished by
 
a sector loan which could not just as well be accomplished
 
through program loans with allocation of counterpart funds
 
to sector programs?
 

2. 	 Why were sector rather than project loans being proposed?
 

3. 	 Whether a strategy of supporting all activity in the sector
 
in the case of Colombia was preferable to selection of key,
 
critical elements for support.
 

4. 	 Whether there was a need for some cut-off date for sector
 
support rather than leaving the commitment of support in
 
effect open-ended.
 

5. 	 The possibility of causing financial and economic problems
 
by attempting under a sector approach to increase the
 
relative shares of a number of sectors in the total budget.
 

6. 	 Whether government fiscal performance and self-help
 
measures were adequate, and the amount of foreign borrowing
 
in support of the sector was wise.
 

7. 	 Whether high costs raised questions as to the soundness of
 

the type of program adopted and supported.
 

The question of the relation of costs to the appropriateness of
 

programs adopted is raised in other internal documents. For example, a
 

series of tables and comments entitled "Background for an Education Sector
 

Loan - Colombia" (undatedand otherwise unidentified but apparently pre­

pared 	before authorization of the first Colombia education sector loan)
 

emphasize@ the fact of high per-pupil costs and concludes that "New com­

binations of factors leading to reduced cost per-pupil are absolutely
 

necessary if satisfactory progress is to be made." In the same vein an
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internal memorandum of May 1, 1972, commenting on the proposed fourth Colombia
 

loan points out that the annual per-pupil costs of the multi-purpose "INEM"
 

school are high unless there are internal efficiencies and says that while
 

lip service is given to the necessity for reducing costs in fact nothing is
 

being done to achieve it.
 

A number of questions and comments cited above have implications for
 
analysis of the soundness and appropriateness of the basic strategy, policy
 
and content of the country programs supported by the sector loans. 
 In
 
addition there are two study reports in the file which also havs such
 
implications. 
One is A Study of Primary School Efficiency in Colombia,
 
March 1971, by Robert S. Drysdale. This study concludes that "Primary
 
education cannot be developed and extended in an efficient manner independ­
ently of other programs of social and economic development in a region."
 
Based on an analysis of factors affecting efficiency, it says that external
 
factors of the level of living of parents and the health of students are
 
the most important elements in school retention rates with the availability
 
of school facilities and teacher quality being important internal factors.
 

The other is a paper, The Brazilian Education System, by Francine and
 
Richard Weiscoff and Judith M. Lohman, which was prepared after the first
 
but before the second loan. 
 It includes a number of conclusions and
 
implications pertinent to an analysis of the soundness and appropriateness
 
of the basic program supported by the Brazil sector loans. 
Questions are
 
raised as to possible effects of probable high costs of the polvalente
 
school on the ability to increase enrollments, its suitability as a model
 
for rural areas, whether the highest returns to public school education
 
come 
from the acquisition of general verbal and mathematical skills rather
 
than from the acquisition of familiarity with a particular skill, and
 
whether there is a need to vary the level of education to be provided in
 
accordance with variations in regional conditions and circumstances.
 

We did not find any evidence of use of the first study. 
The Brazil
 

USAID did examine the second study and arparently rejected its implications
 

and an internal memorandum commenting on the report was prepared. 
The
 

following are indicative of the major points of difference:
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1. 	Strong disagreement with the report conclusion that higher
 
pre-sttident cost means fewer children educated and that as
 
a result the-polivalente school approach will reduce
 
enrollment over w'hat it could otherwise have been. It is
 
agreed that this would he true only if a fixed oeyel
nf 
appropriations or a "firm lid" on educational expenditures
 
is assumed. It is further argued that the volivalente 
approach is not more expensive than others and the rhetorical
 
question is asked whether an appropriate level of educational
 
quality is "one which leaves Brazil falling further and
 
further behind."
 

2. 	The conalusion of other studies that the hiphest returns go to
 
acquisition of general verbal and mathematical skills "com­
pletely ignores Brazilian tradition.'; and
 

3. 	The polivalente school is in fact more the right kind of
 
school for the rural area than the "ineffective': agricultural
 
gpinasio and that "someone ought to figure the cost of equipping
 
a small agricultural ginasio plus the operating costs and see
 
which is more expensive." The question is then asked, "Who
 
would make the assumption that rural areas will get secondary
 
schools with or without the pregram?"
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