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Types of Research Useful for Educational P]anning*

1.0 Introduction
This paper describes one vay to catalog types of research that may be

useful in educational planning. Perhaps, at some point in time, all research
turns out to be useful. But planning is a dynamic process with multiple
phases, so not all research is always useful. And there are some who
say that most research in education is never useful. It may be the case
that much of the research that has been done has not been useful to planners
and administrators. The purpose of this effort is to show why that might
have been the case, and what research is more likely to prove helpful.

The catalog is intended to serve three purposes. First, it can be
used to see where to start doing research for planning. It provides a means
for assessing where an organization is in terms of the kind of research needed
for planning. The second purpose derives from the first. The catalog can
be used to evaluate research proposed by those butside the planning
establishment, in terms of appropriateness given the organization's
situation. A third use for the catalog (and the concepts under-
lying it) is the design of training programs for planners who would 1ike
to acquire useful research techniques. That is, the catalog aspires to
indicate what techniques are most helpful, for what situations.

2.0 Perspectives on Planning

Planning requires information, hence the importance of research, or

the systematic gathering of information or knowledge about the educational

*Members of the Centro de Investigaciones en el Desarrollo de 1a Educacién (CIDE),
-Santiago, Chile, especially Juan Jose Silva, and Ernesto Schiefelbein, played an
important part in the genesis of this paper. I am deeply grateful for their
patience in helping me move toward the understandings it may communicate.



system and the reality in which 1t operates. But what knowledge should we
seek? And what procedures should we use to seek t? We can expect various
answers to these questions, as is shown in other papers in this collection.
We can expect various answers because there are various perspectives on
planning that derive fron fundamentally different epistemologies, or theories
of the nature of knowledge. To build the catalog, I will review two major
approaches to planning, concentrating on showing how they differ with respect
to definitions of knowledge. I will define these as "idea] types," recog-
nizing that no one planning exercise can, nor should, embody all the features
of either definition. By exaggeration I hope to draw attention to the
radical implications for research of differences in epistemology.

2.1 Normative or Rational Planning

The first or most common approach is alternatively called normative,
rational, deterministic, closed-ended, mechanistic, preactive. Planning
is normative in the sense that it is carried out in the pursuit of goals
or objectives. The normative approach to planning takes goals as givens,
determined by the society or by its leaders. Although some planners argue
that it is their task to "work closely with political and other leaders
to help develop a broad spectrum of choices,“] they understand by that
the use of the scientific method to marshall descriptive data to which
the leaders will then react. That is, the planner is neutral in
the specification of goals, his science is value-free. The implicit

assumption 1s that there {s broad social consensus about goals, and that

1Hauser 51969; champions social engineering to solve snciety's problems.
Holmes (1972) has pointed out that “the important theories in educational
research are normative in that they imply conceptions of culture and socfety.”



the leader 1s representative of society as a whole. Planning is rational

in the sense that by analysis of empirical facts, one can arrive at an under-
standing of the best or correct ways to act to reach the predetermined goals.
Analysis 1s objective, does not involve non-rational components, and 1s replicable,

Planning 1s deterministic in that the (usually implicit) assumption of the

planner is that all actions are caused, and that therefore one can hope to
identify the set of factors or events that wil} bring about the appearance

of other factors or events. Planning is closed-ended in the sense that much

important irformation can be known in advance, and therefore 1t makes sense
to lay out all the decisions and actions necessary to reach the goal.
Planning is mechanistic in that it assumes (always implicitly) that the
values and choices of the subjects of planning (i.e., the people in organiza-
tions) have 1ittle or no relevance for the outcome of the implementation

of the plan, or are themselves determined and can therefore be factored in-
to the plan. Planning is preactive in that in assuming that 1t is possible
to project what will happen in a mechanistic, determined world, the planner
prepares for the actions that later will be necessary to take.2 A major
characteristic of normative or rational planning is the use of models to
understand what actions should be taken, given forecasts of what is likely
to happen. These models often are used as representations of the reality
that 1s the planner's concern.

2.1.1 Basic Assumptions

. The use of models of this kind fnvolves several assumntions., First,
the planner most often assumes fixed coefficfents. Relatfonships between

Eggé Ackoff (1974).



variables will remain pretty much the way they are now, or were at sdme
moment in time. Second, the planner assumes that relationships are deter-
ministic. A third presumption,used to build models in the normative
approach to planning,is that reality is best described in system terms.
Each variable is presumed to be related to some other variable, so that
changes in the values of one variable necessarily induce or cause changes
in some other variable. Those variables that are not Influenced by others
under study are defined to be out of the system,

In some cases planners build models that allow for chenges in variable
values over time. Even S0, in normative planning, the model builder assumes
that the values of these variables at different points in time are knowable,
hence assumptions of determinism and system are maintained intact. These models
then are used to work out and T1lustrate to decision-makers the consequences
of different combinations of nput and process variables. The planner in
effect says, "Given reality (as I have captured it), these are the consequences
of various possible strategies."3

Earlier approaches to normative planning in education have been accused
of having left out the human factor, of dealing only with "technical”
coefficients. The earliest models included only measures of buildings
and numbers of teachers and numbers of students, each treated as 2 plastic
element that could be increased or decreased according to some policy
decision made independently of the system's operation. Projections of
system growth, manpower analysis, cost-benefit studies may all operate from

this presumption.

—

Not all models are "rational" in the sense of depending exclusively on known
facts about reality. Models can be built deliberately including non-rational

elsm?nts, such as values. Modelers distinguish between statistical or algorithmic
models, and heuristic models that are not "provable."




In-many cases, plans based on these conceptions of the operation of
educational systems don't seem to work. A fairer statement would be that
these kinds of plans are not put to work, that is, they seldom if ever
are implemented. E{ther way, normative or rational planning is faulted.

These plans do not work or are not used, the argument is made, because
they did not include enough information. They have excluded from analysis
1mpoftant aspects of the structure and function of the educational organiza-
tion.4 Education is not, the argument goes, a passive system that can be
totally dominated from the outside by a technical planner. Instead, educa-
tion should be seen as an active system, within which competing interest
groups vie for power and, in and through their conflict, generate the out-
comes of the system, If, it 1s argued, we took into account the political
structure of the system, and if we Included in our models our knowledge of
competing interest groups, administrative competencies, organizational
history and the like, we could make plans that work, ones that are used by
decision-makers.5

This in.lusion of more and "humanistic" know]edge may not, however,
represent a fundamental shift away from a normative approach to planning.
Most of the people who have taken this approach (Warwick included) sound
as though they believe that with sufficient study 1t would be possible and
1ikely to know enough to anticipate enough about the system's performance

to produce the desired outcomes. That 1is, their argument is not that it
g

Warwick, D.: "Integrating Planning and Implementation: A Transactional
: Approach." Development Discussion Paper No. 63, HIID, June 1979.

Warwick refers to the structure of the system as the “environment" of the bureau-
cracy. But in fact he includes the variables of the environment in his analysis
of the performance of the system, ,



is impossible to predict system performance into the future, but only that
1t is unlikely,unless one takes into account how the actors in the system
think and behave, in which case we will have nailed down the most impor-
tant deterministic relatioriships.

2.1.2 Procedures 1in Normative Planning

Normative planning assumes the following as the correct sequence to follow.
One begins by identifying goals. A diagnosis of the present situation then in-
dicates whether those goals are being attained to a sufficient level of satisg-
faction. If they are, no action is proposed. If they are not, one begins to
Took for alternative courses of action. These are evaluated in terms of the
resources available and the relative costs (and cost-benefits) of the alterna-
tives. A choice of alternatives is made. The writing down of this logical
Process, or sometimes just the statement of the actions to resolve the problem,
Ts called the plan. A forma] presentation to the public is contained in a plan
document.

Every "good" planner will recognize the above as an oversimplification.
The process is not nearly that neat. Everyone knows that Plans are only initial
statements, that they must be modified as more information becomes available.
Plan documents, however, seldom if ever get modified, perhaps because that
would represent admission of prior error. The documents are used by bureaucrats
who often would not know how to modify the underlying plan to Justify a new
course of action. Planners go on to other things, some because they were foreign
consultants hired to produce a plan, others because they did not define their
task as one of influencing actual behavior, but only one of producing dbcuments.

The plan serves as a map, as a model of reality, that shows you where to

90 and how to act, given the boundaries and goals established by others. The



plan serves as a prediction of what will happen in the future. It promises
that if {ts recommendations are carried out, then desired outcomes will be
reaHzed.6 The promised future is sometimes far away. Only 11 years ago

the "best" planners were recommending shooting for targets at least 10 and
preferably 20 years into the future. Even now the dominant assumption appears
to be that an educational plan should project at least as far into the future
as the period covered by the national economic plan, usually five years.,

2,2 An Alternative Approach to Planning

The second ideal-type of planning is often called situational planning,
and sometimes is called open-ended, transactional, or interactive. It assumes
that many of the important aspects of the functioning of human organizations
are not predictable except at very short-range. This is so because those
organizations are run by persons, who are teleological beings, and whose per-
ceptions of what is possible and what is desireable change as a function of
the situation in which they are placed. The main concern of the planner should
be, therefore, not prediction of and preparation for the future but rather
shaping of the present. . |

Planners trained in sociaj science research techniques, especially those
of quantitative sociology and economics, may have difficulty in conceiving of a
non-deterministic, non-linear, non-rationa] world, The following example may
help to make clear some of the assumptions underlying situational p]annir;g.7

The game of chess is a model of reality of a medieval society. Obviously
it 1s only a model, and a crude one at that, failing to capture what we might

consider some of the more important aspects of medieval 1ife and times. But

even this simple mode] presents a tremendously complex set of alternative

6If one stays within the assumptions of ratfonal planning, a plan would be
meaningless 1f this assertion were not believable.

This example is elaborated from Matus (1977).
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outcbmes, SO hany so that for years computer programmers found {t extremely
difficult to build the program that would allow the machine to play as well

as most people. If one defines the "system" of a chess game as 1ncluding only
the pieces on the -board, one has a 1oy probability of predicting the next
move that will be made, even when the game {s being played between expert
players. Predictions three or four moves ahead are impossible. In part

this is because some moves in chess have the ability to change the "$truc-
ture" of the game, to alter the relationships between the pieces so that

the "best" following move is totally unlike what it would have been had

some other move been made.

But more important, the pieces on the chess board do not move them-
selves, they are not governed by some {nner logic and overarching percep-
tion of the "system" of the board that a]]ows them to choose the "best"
move. What move is made, instead, depends on the players, who have not only
varying perceptions of the possibilities on the board, but also varying cbjec-
tives in playing the game. For example, one player may be seeking to win, another
might want only to stalemate (tie). These objectives change during the game
as the players' judgments of their chances for winning change with the
play. After several moves, for example, one player may see that he is
certain to lose within the next five moves, and decide to play for a
stalemate. The other player, who perhaps started with a pessimistic
evaluation of his chances, switches his objective from stalemate to victory.
Even more, the style of play of each Player is a reaction to the style used
by the other player. In response to one kind of attack the other player
uses a given defense; when the attack changes, the defense changes, and

SO on,
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In this situation then, even ful knowledge of the present would not
make long-range planning possib1e.8 That 1s, even full knowledge of the cur-
rent objectives, and the current skills of the actors would not be of much
use in understanding what {s Tikely to happen four or five moves ahead.

If ve could have full knowledge of the future, then,of course,a mode]

of the play of a chess game would in fact predict the outcome of a game.

But as soon as we “planned" to change the outccme of the game, for example,
by changing the response to the first move to guarantee victory for our side,
the future reality of which we would need knowledge would change. After each
move we would have to go back to our crystal ball to see what the new future
would be.

Chess players don't use crystal balls. Skillful chess playing does not
depend on long-range forecasts, so much as it does being able to: 1) correctly
diagnose each situation as 1t occurs; and 2) move to Create a more favorable
situation. After each move of his opponent, the player makes a new assessment
of the situation, and Plans his next several moves, on the basis of assumptions
of how the opponent wil] respond. The computer programs designed to play good
chess apparently do the same thing. That s, rather than store in memory the
extremely large number of possible games that can be played on a chess board,
the computer develops a capacity to evaluate each situation in terms of its
immediate (short-run) possibilities. Decisions are made on the basis of what

is the best possible move, given these circumstances., And the circumstances

8In most planning situations full knowledge even of the current situation is not
avaflable (or is available only at very high cost). The "model" is more like
Kriegspiel than regular chess. In Kriegspiel each Player has to guess the move-
ments of the opponent--they do not ghare a comrmon board. A judge announces the
Square where a capture has taken place but not the pieces, and forbids 111egal
moves. The players must constantly infer their opponent's moves and intentions
on the basis of 1imited information. See Hollis (1977) for an analysis of this
game as a metaphor for rational human behavior.
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are re-evaluated after each move.9

Planning is, in this approach, a continuous process for guiding an organi-
zation toward objectives. Both strategies, and objectives, are assumed as
changeable and changing. It is radically different from normative planning,
in which one assumes (even 1f only as a means for plaaning) a fixed goal, and
then chooses the best strategy for reaching that goal.

This kind of planning 1s transactional or interactive in the sense that

1t assumes that the organization (and the persons within it) is the subject of

the planning. In pursuit of its objectives the organization not only changes
itself but also attempts to change its environment. Each change permits a
different perspective both on what is required in order to continue to move toward
existing goals, and on what other goals might now be attainable, qiven changes in
the organization and the environment. Interactive planning seeks to encourage
this "permanent revolution" in which the organization (or the persons within it)
makes its own history.

Rational planners tend to 1imit their role to the determination of means-
ends relationships, using knowledge about the past. They assign the decision-
maker responsibility both for definition of objectives, and for implementations
of plans once drawn. They tend to stand Bpart from the system for which they
are planning. Situational planners, on the:other hand, are committed to their
system, and are involved 1n all aspects of the change process of the -organiza-
tion. The distinction between Planner and decision-maker is blurred, and per-
haps all of the responsibilities of planning are subsumed under management.

. Sftuational plannina does not assume consensus about goals and values among

the actors in the system.

9Gabor (1969) referring to Claude Shannon's work on building a chess-playing robot,

argues that the best move is one that will allow the greatest freedom after the
opponent's response.
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Instead it 1s assumed that actors may have fundamental and irreconcilable
differences in objectives, Solutions are therefore almost always compromises,
worked out in essentially unpredictable transactional processes. Knowledge
of actors' values, while useful, is not suff1c1ent.]0
Finally,
...interactivists try to design the systems they control so as to increase
their ability to learn and adapt rapidly. They maintain that experience is
no longer the best teacher; It is too slow, too ambiguous, and too imprecise.
Therefore, they attempt to replace expericnce by experimentation wherever
possible. They try to design the implementation of every decision as an
experiment that tests its effectiveness and that of the process by which it
was reached (Ackoff, p. 27).
Situational (or interactive) planning is more than Just immediate decision-making.
It does have a future orientation, there is a concern for what will happen down
the road. But this kind of planning hopes that the road 1s being made, rather

than followed. It is Open-ended.11

1OSchon (1971), after reviewing a battle scene in Tolstoy's War and Peace, comment:
that "The implementer of public policy, like the commander-in-chief, works in a
situation whose inherent ambiguity expresses itself through the incompatible per-
spectives of the key actors." (p. 23)

11Describing his "human action model," Ozbekhan (1969) says, "It is a plan in whiclt
the outcome is invented or Created as something new,. rather than as a solution
arrived at as a result of the manipulation of givens. (p. 124) He argues the
following differences in approaches:

Mechanistic Model Human Act.ion Model
Goals gqiven from outside Selects values, invents objectives, defines
goals
Designed to solve specific class Seeks norms, defines purpose
of problems
Internal organization independent Higher order organization defined by purpos
of purpose .

Controlled by external policy Self-regulating and self-adaptive
Programmed actions toward aiven Regulation of steady-state dynamics through
outcome - - change and permanence of meta-system's

self-adaptive and self-regulatory tenden-
) cies, through policy formation .
Feedback and general control by Goal-derived feedback
actfon amplificatfon
Emphasts on feasibility (timeli- Defines mechanistic system's operational
ness) of alternative action characteristics

schedules
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2.3 Normative Planning and Research vs. Situational Planning and "Development"

Research

The above contrast between different conceptualizations of planning has
its parallel in different conceptions of the process or activity of research.
For example, Guba (1968) distinguishes between "research" and "development"
as two different sequences of data-gathering and analysis. He lays out the

following steps in the sequences:

Research Development
Depict Depict
Relate Invent
Conceptualize Fabricate
Test Test

The researcher depicts much as a painter depicts; he attempts to discover
the salient elements in the situation and then to portray them in their
appropriate relationships and contexts. The developer depicts not to portra
the process but to monitor it, to discover problems in their stil] incipient
stages and thus to be able quickly to counteract them.

The researcher tests in order to verify or refute his hypotheses. It is
imperative in his testing that he maintain vigorous control over al] element:
so that only those that enter specifically into the hypotheses can 1interact.,
Thus we establish universal laws. The developer 1s not concerned with con-
trols, however...When he develops a solution to a problem- it must be clear
that it will work (not only 1n the laboratory but) in the worst of all possit
worlds in which everything irrelevant is f-ee to contaminate (Gu a, p. a7) .

While Guba chose to use another name to describe a scientific method that

does not follow the dominant paradigm,lz others have suggested that this view of

12Patton (1975, b, 4n) contrasts the "dominant" ar conventional annroach tn evalua
tion research, with what he argues is a nceded "alternative." The alternative
paradiam he descrihes {g conaruent with a situational anpnrreach to nlannipn,

Dominant Paradigm Alternative Paradigm
quantitative qualitative
concerned about reliability concerned about validity
objective subjective
distant from data close to data
focused on impact of components holistic analysis
concerned about outcomes concerned about process
for scientists for practioners
large samples case studies
interested 1n generalizations interested in uniqueness
tends to ignore interactions picks up Individual-treatment interac-

tions



science and research is unnecessarily limited, that what Guba called "develop-
ment" is just as much research as what he calls research, and that for education,
"development" 1s a more appropriate research approach than 1s Guba's "research."
One view s the following.

The narrow view of science tends to define 1t by three characteristics:
(1) as descriptive, (2) as value-free, and (3) as nomothetic. Science as
thus conceived has 1imited utility for education, great as the utility within
those 1imits may be.

(N According to this definition science 1s purely descriptive, the in-
vestigation of relations among phenomena. But education is not, strictly
speaking, descriptive although, of course, it makes great use of descriptive
knowledge. Education's primary phenomena simply would not exist 1f it did
not produce them itself. It is an 'operative science’ (to use Bacon's term)
or a 'productive science’ (to use Aristotle's), not a descriptive one. It
1s an intentional, artificial intervention in the nature, development or
maturation of human beings.

(2) This intervention through education must be Justified. This fact
stands in sharp conflict with the definition of science as value-free....
Education...is intended to be 'good for’-students...Since...education does
not aim at mere 'change' but an "improvement' of some sort, education is
inevitably involved in normative discourse and problems of value to an ex-
tent that the 'hard' sciences rarely are...

(3) Finally, says the narrow view, science is concerned with universals,
or, in more current terminology, with aeneralizations of extremely high
probability" (Dunkel, 1972 pp. 78-79).

At the most, one could hope that the "research" of Guba 1s useful if
euucation 1s treated as a phenomenon to be studied, much as a zoologist studies
a colony of ants. Studies of that kind are useful for knowing what has happened
in the past, and which could happen again 1f variables stay the same. But the
nature of human communities is that they can and do seek to alter their cir-
cumstances as well as adapt themselves to them. Planning, based on research of
what "is" (at the time of observation), 1s 1ikely then to be of Timited utility
for planning for change or for Dunkel's improvement. Galtung makes this comment:

«es...What one would have against planning would not so much be that pre-
dictions would be shown wrong or that interesting possibilities are excluded
from serfous attention. It is rather that long-term planning will take place
on the bas{s of the variables considered relevant and important yesterday
(Galtung, 1973, p. 235).
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He goes on to arque:

++.0n€ cannot from data from the past alone infer anything at all

about the future. For that purpose different things are needed:

a clear conception of the values one wants to realize; a tremendous

amount of imagination as to educational structures that might satisfy

those values; and also, very basically, theories that may justify

the assumptions. In empirical research neither values nor suggestions

about new structures enter, and theories may come as a consequence of

empirical research but are not in and by themselves part of it. (1973,

p. 233).

Critical to a situational approach to planning is theory about the de-
sired future state, including explicit statements of objectives and of how
the system could Operate to meet them. Normative planning often is
atheoretical in the sense that empirical description of the current reality
s used to extrapolate what objectives could be reached in the future.
There 1s no choice possible in an empirical law, and values are hidden.

But a theory of the future requires statements and choices of values to

be created.
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2.4 Summarx

To this point I have reviewed two "{deal type" conceptions of planning
and of research for education. The first presumes that reality is stable,
that relationships among variables are relatively unchanging, and that |
these relationships are knowable. One can, therefore, forecast what is
likely to happen 1n the future by the study of the present and past. Plans
for the future can be made on the basis of understanding what has happened
up until now.

An alternative perspective on planning and research argues that reality
(at least an important part of) 1s not stable because it depends on
Judgments and consequent actions of human beings, who are responsive in
tremendously complex ways to the situations in which they find themselves.
Predictions can be made with any degree of reliability only a short dis-
tance into the future because people will change the present reality by
their actions, and, in turn, be changed by the effects of their actions.

The first approach to research and planning would suggest that we
study the present, learn enough about it to build a working statistical model, ana
then use the model to generate not only forecasts of the future, but also the 1ikely
consequences for us of changes in mator variables, We would then plan how to
adapt to or avoid thoseo consequences.

The second approach argues that this effort is a waste of time, that
Instead of building elaborate algorithmic models, we should move as fast as pos-
sible to operate in the real world, observing what haooens as we attemnt to
realize our values. We should develop a theory\(or heuristic model) about that

world and fmprove the validity of the theorv bv putting it into action, by
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making 1t real,*!’

Research and rlanning under the first approach require technicians
who have highly developed instruments for quantitative measurement and analy.
sis, who are relatively dispassionate or objective, who are necessarily re-
moved from decision-making. The second approach would imply that research
and planning need to be part of the activities of the decision-maker, that
decision-making is, if you will, part of the research process itself, and
that research is a political and politicized activity and,hence,an emotional
activity.]4

The contrasts between the two approaches have been overdrawn deliberatel:
to emphasize the need to reduce our dependence on the first, or "scientific"
approach to research and planning. In the section that follows I will argue
that the "good" planner has to use both norﬁative and situational approaches
to planning, and to yse both the dominant and the alternative paradigm in
research to support planning. If this Paper appears to come down heavy]4 on

the need for situational planning and development research, i1t is because

13Given this view, planning is similar to non-rational invention as described

by Schon (1967). He argues that, in som. Instances, invention - the creation
of new forms and processes - proceeds better through the use of non-rational
techniques. This means working "backward from intriguing phenomena rather
than forward from well-defined objectives,"'responding “to problems and
opportunities discovered along the way..." (1967, p. 18).

Even though cognitive; see Scheffler (1977). Churchman (1968) goes further tc
assert that "...The planner has to leave off being a precise scientist., He
needs to encourage radical viewpoints. In fact, I would be tempted to say
that whenever planning begins to look as though it is following tried and
true procedures that have worked in the past, then planning is in danger of
ecoming useless, " (p. 164).
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researchers and planners have tended to 1ignore (the need for) those alternative

in their work and writings.ls

3.0 A Framework for Classifying Research for Planning

Planning 1s not a unitary phenomenon. It is hot an action, nor a process
in the sense of something that is integral. It might be best to describe
Planning as a set of activities that appear in a number of forms as an organi-
zation creates its own history. We may borrow from the normative or rationa-
118t conception of planning a set of labels for these activities. Planning
takes place in each of the four major cycles in organizational problem-solving;

we can call them detection-ana]ysis~decision-action cyc]es.16 Normative

15
Not all planners can be accused of ignoring the non-rational uses of planning,
however. For example, Davis (1966, p. 63) calls special attention to the doub]
utility of manpower planning: to provide rational projections, and to motivate
"political decision makers,"

Schon (1967) offers three reasons for persistence in the use of the rational
approach. First, it promises to reduce uncertainty. Second, in conditions of
stability, in a relatively unchanging'environment, 1ts assumptions are largely
Justified. It 1s useful for planning in a steady state.

"but there is another sense 1n which belief in the rational view may be
Justified. There may be utility in acting as if it were true. The process
of planning, which assumes the rationa) view, may be useful eyven though
plans are bound to be inadequate. The formulation of oujectives for techni-
cal eftort provides direction for the effort and a stimulus for action..."

(p. 41).
This 1s the point made by Davis.

To the extent that assumptions of the rational approach are justified, the
planner does not have to assume an explicit ethical or moral stance, It is
enough to point to "the truth," and pass responsibility for action to the
political decision maker. When the planner uses his techniques to influence
others, however, he must be prepared to Jjustify his action in ethical or moral
terms. I will return to this question later.

16These terms are meant to parallel Guba's scheme; they will be defined shortly.
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planning often appears to have been done under the assumption that each
program or project of the organization moves through one cycle only. A
more reasonable assumption {is that even within projects there may be

more than one cycle going on at any one time. At any one time, therefore,
. the "planner" or planning 1n an organization may be concerned with detec-
tion, with analysis, with decision, and with action simultaneously.

The information required for appropriate performance 1n each of
these cycles varies. What is very important to know for detection is
almost irrelevant for action, and so on. Similarly, the methods required
to collect data vary. A survey may bé good at one time point and almost
useless later, or earlier. Different analytical techniques will be re-
quired according to the stage of the cycle.

If one 1s willing to accept the perspective of this paper, that
Planning consists of data collection and analysis in each of the stages
of decision-to-action cycle, then one must a]solaccept the notion
that all organizations plan, because all organizations go through at lTeast
some of the requisite data collection and analysis. Instead of categorizing
actions in terms of degree of planned-ness, it would be more useful
to talk about the quality and quantity of information used in
each stage leading up to the action. And planning is seen as a part of
each stage in the cycle, that is, as part of detection, of analysis,
of decisfon-making, and even of action itself,

The detection-to-action cycles of the organization are set within a
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context, a larger cycle that the organization (or ? program or a project)
1s moving through: This‘larger cycle also influences the data collection
and analysis process. The stages of organizational change have been
identified under various labels, and certainly the number of phases is
not a fixed quantity, but it seems convenient to describe three,
These are:

- getting ready or unfreezing;

- doing change or changing;

- consolidating or re-freezing.

This simple categorical scheme is consistent with either an evolutionary
model of change, or a dialectical model. That is, one can use this scheme
to discuss change that ig supposed to flow smoothly from one stage to
another, or one can use it when change is supposed to be a series of
Jjerking starts and stops, moving from one equilibrium point to another,
with disequilibrium being the most frequent stage of the organization.

My own preference is, however, for the latter model or paradigm,
Much of the discussion that follows s colored by convictions that
organizational change is almost always a function of conflict between
competing groups within and without the organization. It seldom is a
result of consensus, in which change occurs without anger or passion, in
which everyone wins. A death-decay-rebirth model seems better to fit
the reality of organizational change, than does a "progress" mode'l.17 The

reader will be able to detect thdse kinds of biases in the discussion that follows.

17See Nisbet (1969) for a review of a variety of models (or metaphors as
he calls them) for change.
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3.1 The Categorization of Research

The combination of four stages in the detection-to-action cycle
with three phases in the organizational context gives a 12-cell schema

for classification.

Phase
Stage Getting ready Doing Change Consolidating
Detection ] 5 9
Analysis 2 6 10
Decision 3 7 N
Action 4 8 12

For each of the cells (1,2,3, etc.), I will provide some thoughts, f1r$t
about the type of information that seems most important to have, and then about
the type of data, and collection and analysis methods needed to produce that
information. The schema is consciously crude and no doubt will leave
out much, but hopefully will provide a framework for more careful
observers to generate a complete catalog of types of research for
planning.
3.1.1 Detection |

The issues included in this stage are those that deal with an
assessment of the current state of affairs in some evaluative sense,
e.g.,"How good are we doing now?" Or, they deal with the objectives and
values that could be used to evaluate current performance, or which assess
possibilities for doing something better than that being done now.

Cell 1. Most planning, using the normative approach, assumes that

1t 1s sufficient to compare the present state of affairs with a set of
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objectives or goals that have been determined in some prior time. If
the system is not meeting those objectives or performing at the levels
specified in the goal statements, then something should be done. 1In the
Getting Ready phase (Cell 1) the question is, "Should something be done?"

To answer this question two kinds of methods are needed: those
that help clarify value positions, social objectives, norms, etc.; and
those that describe the position of the society, organization, unit or
person on those value dimensions. This latter kind of data could be
ca11ed, if you wish, "valuative coefficients", to distinguish it from
the technological coefficients that are the more usual stuff of the
normative planner.

Most planners have been content to rely upon official statements of
goals and objectives to provide the comparative standard for their assess-
ment of the situation. There has unti] recently been 1ittle application
of social science research techniques to the taék of developing goal
statements to be used in the planning process1835ven in the United States,
where recent legfslation has required state governments to develop
public agendas for education, there has not been much effort in this
direction. The methods that could be used to identify goals are the
sample survey, content analysis of public documents, and occasionally
structured interviews. There has been some work on historical content analy-

sfs.labbut in general 1ittle work has been done on the methodology of assessing

18qone example 1s the revealed preference method, described by Roemer (1975) for
use 1n economic planning. The reactions of political leaders to sets of alter-
native development strategies are analyzed to reveal the{r implicit goal “rankings

-+ For an example of this in practive see Alvarez (1975).
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objectives and goals of collectivities for use in educational planning.
Table 1 1s a 1ist of 34 priority topics for research on education.

Among the 8 items classified as Detection research are thrée topics (3, 14a,
16b) that might be considered as relevant to methodology of goal assess-
ment.

The second kind of data required are the descriptive statistics ~
traditionally used by planners to measure the fit of performance to
objectives. Ve are now learning to use indicators rather than the i11-
defined educational statistics collected by all ministries.lg Indi-
cators may be inappropriate in this phase, as the emphasis on quality
of measurement makes them an excessively expensive tool to use to ansver
the question, "Should something be done?"

The international donor agencies have developed their own set of
measures to answer the question of whether they should make Toans: as
My paper on "Information Requirements for Educafiona] P]anning" argues,
these measures reflect the biases of the international agencies, and are
not necessari]y.good measures of the objectives and goals of the societies,
states or organizations running the educational system in question.

The contrast between normative and situational approaches to planning
shows clearly in the kind of information used to answer the question
posed 1n Cell 1. Situational planning (more common among national

planners than among the international agencies) asks, "Is this a situation

19Two examples of work on indicators are OECD (1973), and USAID (1977). See
also "Information Requirements for Educational Planning: A Review of Ten
Conceptions," Development Discussion. Paper No. 67, HIID, June 1979,
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Table 1

Classification of 34 Topics for

Education Research Priorities by IDRC, 1976*

Detection

1. The development, evaluation and application of methods to identify
minimum ski1l requirements such as reading, writing, arithmetic and basic
knowledge of the environment.

3. The development, evaluation, and application of methods to
identify attitudes that the society values and the extent to which they
can or should be transmitted or reinforced by the school system.

4. The development of studies prior to implementing education pro-
grams to identify the skills and knowledge that can be utilized by rural
people within existing economic and social constraints.

9. Studies of core knowledge, skills, and attitudes useful to a
wide range of occupations, that schools could provide. 1In particular, what
are the skills and attitudes valuable for a life of productive self-employ-
ment (whether in farming, conmerce, or craft industry) and how are these
best developed?

14a. What effect do local demands have on national plans and resource
allocation?

16b. What factors inhibit effective communication upward from local
communities and downward from national policy-makers?

Ana]xsis

5. Studies of the impact of some conventional schooling inputs --
tracher qualificaions and training, clas size, school architecture,
media -- on the qualitv and efficiency of education, 1In particular, can
the period of teacher training be reduced without affecting teacher quality
or pupil learning?

6. Studies of nonschool determinants of learning, such a3 nutrition
and health, that can be Influenced by policy. This type of study might find,
for example, if there are trade-offs between free lunches and higher level
teacher training.

8. Studies to determine why students leave schoo] before completing
the primary cycle; what they do after leaving; what they gain from school;
and to what extent literacy, knowledge, and skills are 1ost when primary
school pupils leave the school system.

*

Based on International Development Research Center, Educationa] research
priorities; a collective view, Ottawa: 1976,
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11. Studies of the employment history of past graduates to improve
the understanding of training needs and how training 1s acquired and
utilized.

12.  Improvements in the routine collection of data, such as current
and projected demand for schooling and quality of schooling (availability
of textbooks, qualification level of teachers, pupil/teacher ratios); de-
tailed studies or the procedure for determining the size and distribution
of allocations for school development as they relate to the performance of
pupils, in terms of their region, sex, ethnic group, etc.

17a. What are the characteristics of effective teachers and adminis-
trators?

17b. What kinds of training programs, what combination of pre-service,
in-service, correspondence courses, workshops, etc., develop desirable
characteristics most effectively and efficiently?

17c. What are the incentives that attract teachers and administrators
into the field and affect morale?

17d. To what extent is the quality and training of the head teacher
a key factor in the success of the primary school?

18a. How do individual educational innovations tend to spread?

18b. How can surcessfu] "pilot" programs be tested for their trans-
ferability to other Tocations, and replicated on a large scale?

19a. Coarse indicators of comparative cosis of varijous educational
programs can help the decision-maker in the process of allocating resources
more efficiently to institutions and prograns.

19c. Can, detailed cost-ef.ectiveness studies of various forms of
higher education, which often have unit costs many times that of primary
school, reveal potential savings that could be transferred to lower levels
of the education system?

20a. Studies that analyze who 1is currently paying for different levels
of education compared with who benefits by receiving the education can help
reveal the nature and effects of Tnequalities and the extent to which
public expenditure is subsidizing students from high-income families at
the expense of poorer students. A number of such studies have already
been undertaken, but more are needed to complete the picture.

21. The design of reliable and low-cost literacy tests and standardized
achievement tests, including reliable and valid tests for minority groups.
Tests that the classroom teacher can both administer and analyze could be

22. Although specific program evaluations (for example, of educational
technélogies, nonformal education programs, and vocational training) may
suffer from difficulties associated with measuring relevant learner out-
comes (particularly behavioral changes) and attributing these outcomes to
the education program as opposed to other influences, the results can be
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sufficiently reliahle to indicate overall program worth, costs, imple-
mentation problems, and possible improvements. '

23. Evaluation of methods to improve teacher training and teacher
supervision. ' _

Decision

2. Experiments with the most cost-effective methods of providing
those skills such as reading, writing, and arithmetic, which are considered
basic requirements.

7. Experiments with the use of the vernacular as the medium of
instruction in the early years of primary schooling with a view to improving
pupils' long-term school performance.

10. Since there is little evidence that high-cost training schemes
are necessarily effective, there is a need for experimentation with an
evaluation of alternative vocational training schemes such as apprentice-
ship, informal on-the-job learning, and programs managed by industry and

government and financed by employers and employees.

13. The design and implementation of the most cost-effective means
of redressing these imbalances, such as special programs or new financing
formulae.

15a. What record-keeping systems can be developed to help in the
collection and utilization of basic data on the system?

15b. How can manuals and procedural guidelines be developed to assist
headmasters and inspectors in carrying out routine tasks?

19b. Studies of "unjt" (per pupil) costs in conjunction with experi-
m nts that analyze the effect of various -aputs on the desired output of
the educational program could indicate potential savings within institu-
tions. For example, can schoo] buildings be used more intensively through
double shifts or teachers more intensively by increasing class size without

20b. The identification, implementation, and analysis of alternative
sources of financing, such as local financing for pre-university education,
or student loan programs for university education, could suggest a more
equitable distribution of existing resources.

23. Evaluation of methods to improve teacher training and teacher
supervision,
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Action

14b, What 1s the role of the educational establishment in encduraging
or impeding educational reforms?

14c. How 1s'research commissioned and used?

15b.  How can manuals and procedural guidelines be developed to assist
headmasters and inspectors in carrying out routine tasks?

16a. As systems grow more complex, what functions can best be per-
formed at the local, district, or provincial levels, and which in the
central ministry?

16b. What factors inhibit effective comunication upward from local
cormunities and downward from national policy-makers?
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in which something can be done? Is there a coyuntura, a coming-together
of events that makes it possible for something to be accomplished at this
moment in history?" The focus is less on the fit between goals and system
performance--the system is more often in disequilibrium and needing chénge
than in equilibrium--and more on the availability of resources and the
structure of forces necessary to bring about a change.

It is not that the current state of affairs is ignored. On the
contrary, the situational planner necessarily must be aware of the kinds
and extent of dissatisfactions of actors and interest groups in the system.

The very process of raising the question as to the adequacy of system

performance may be used to test the possibility of mobilizing the system

for change.20 The planner is interested in raising levels of consciousness

about the performance of the system. He wants to identify possible constituencie
(interest groups, pressure groups, centers of pbwer) whose support could

be mobilized for the process of generating change in the system.

Little or no research has been done on methodologies for accomplishing
this most effectively. Other Papers in this series (numbers 13, 21 and 22) add-
ress the problem of assessing the structure of power in a Ministry of Education,
and of tracing the network of relationships through the educational system.
but we know 1ittle about how the action of asking questions can be part of
forming the answer.

The topics 1, 4 and 9 in Table 1 are representative of the kinds of

efforts that normative, rationalist planners have made in this area.‘ The

onhis clearly was one of the objectives of the National Educational Congress
called by President Allende in Chile in 1971-72. An effort was made to
involve as many peopie as possible in discussions of what was wrong with
the current educational evctam
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argument {s that we must first identify what the system really needs. (in
terms of some functional pPre-requisites for successfy] performance). The
second task 1s to persuade decision-makers of the validity of our research.
As commented earlier, this assumes either that there is consensus about
objectives, or that there is a possible arrangement of the system that will
satisfy optimally the needs of all participants. Situational planning assumes
that there 1s considerable dissensus about objectives, and that the eventual
task is to find that combination of forces that will make it possible to
bring about change in a direction favorable to the interests of the group to
whom the planner owes allegiance. Presumably those interests are reasonably
well understood--the problem in Cell 1 is to determine whether there are
objectives and policies that could mobilize people with those interests, and
whether the situational context makes such a mobilization feasible.

Cell 5. The major macro-policy decisions have already been made for
the system by the Initiation of cell s, The methods needed to clarify value
positions, power settings, and the performance of the system,.shift from the
national scene to focus on the leading bureaucratic officers (e.q. Directors-
Generals) within the educational establishment. Attention 1s more on programs
and sub-programs than on the total system, and the "fit" that is examined is
between the performance of those sub-systems or programs, and the objectives
set for the system (whereas previously the performance of the educational
system was compared with societal goals). Indicators thus become more impor-

tant, but we will delay a thorough consideration of them until looking at
Cel 9,
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In almost al) cases, the "Teading bureaucratic officers" within the
educational establishment are policy makers who translate political decisions,
made at higher levels, into broad policies for the organizations over which
they have authority. 1In many cases these policy makers are “foreigners" in
the system, that is, they are named to their posts from outside the post,
typically have fey ties to the organization, and often do not stay long
within it. They include the group of critical actors with and for whom the
planner will work, plus their allies and opponents. Whereas in Cell 1
(Getting Ready) a wide variety of sources were consulted in order to identify
broad currents and trends, in Cell 5 (Doing Change) emphasis is on under-
standing the valye positions of a relatively smal] set of persons (not groups)
who will have most influence on what takes place. The essential information
1s how these actors define their objectives, the range of alternative actions
that they see as feasible, and the points at which those alternative actions
are contradictory or supportive of each other.21 Organizational analysis is
more helpful than systems analysis. Much more work needs to be done in this
area, especially to determine if a normative approach would differ from that
of situational planning. |

Cell 9. After changes have been made in the system, emphasis s on
consolidation, on insuring that positive accomplishments are continued and
that less-successful innovations are phased out. The policy maker or change
agent's objective is to prevent the "counter-revolution" that will come when
those disadvantaged by change marshalj their forces in an attempt to recover
what they have lost.

Those who led the change have an important advantage on thefr side.

21Roche (1972) has done some interesting work on the measurement of preference
curves of decision-makers,
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It 1s easfer to maintain something that exists than 1t 1s to create some-
thing new: what exists usually does not need to be Justified, while

new programs must be. In this stage, as 1n the first, the critical infor-
mation required for detection 1s the extent to which programs are reaching
desired objectives. But whereas in the Getting Ready stage that informa-
tion was used to generate change, in this instance negative results are
used to generate organizational conformance. The actors in this stage are

now policy implementers and administrators, who need information about the

extent to which the organization is running along the course laid out for
it. The emphasis, then, is on control. The most effective control device
is one in which program operators are asked to report their attainment of
previously set taraets based on the broad objectives of the change move-
ments.

The indicators used in Cell 9 differ from those of Cel] 1 in that
typically they are concerned with the internal operation of the Ministry,
For the normative planner there is little concern for how the product of the
trganization fits with the needs of the suciety; questions of that kind pre-
sumably were settled by the process of change. The system has discovered
what to do, now the 1ssue 1s whether or not it is doing it. Educational
organizations in Cell 9,thereforé,are interested in questions of efficiency
and achievement, but not particularly in the "relevance" of education for
society.

Normative planners tend to not be concerned about the extent to which the

information asked for served to generate a situation of compliance among the
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operating units in the Ministry, and the validity of the information received,
The rationalist approach tends to be associated with an insensitivity to the
brganizationa1 contexts in which data are produced. Normative planners tend
to treat all numbers the same, to assume that al) requests for information
generate the same cheerful reaction from those who supply the raw data. We
are now beginning to learn of the. 1imited validity of many of the statistics
reported by Ministries of Education as, for example, the severe under-reporting
of repeater rates.22 Most data collection systems in education rely on the
good will of reporters who often have interests that would be jeopardized by
reporting truthfully, (For example, in many countries teachers whose class
size goes below a certain minimum face transfers to other schools or areas.)
A situational planner in this cell would both strive to increase awareness
of the significance of numbers ({.e., that they are used to evaluate comp]iancé
with organizational objectives) while striving to maintain validity.

In Cell 1 there would be an equivalent concern for validity but the pro-
cess of data-collection would be designed to increase non-compliance and
desire for change.23 There has, to my knowledge, been no work on the conscious-

ness-raisiny effects of different kinds of déta-gathering techniques, or the

22See Ernesto Schiefelbein (1975) and Paper #38 ("Estimation of Enrollment
Flow Rates") nqsr. CSED, for estimations of the magnitude of under-
reporting of repeating in Latin American systems. See Paper #76 ("The
Use of Educational Statistics for Policy Analysis") for an example of how

this OCCurs. Harvard Graduate School of Education, Center for Studies in
ducation and Development,

E
he dialectical process (permanent revolution) followed by the situational
planning approach requires the definition of a thesis (Cell 1), the elabora-

9). Organizational compliance is essential if the synthesis is to be achieved.
This synthesis then becomes the thesis for the next {teration. The situa-
tional planner must, therefore, be concerned about the psychological and or-
ganizational effects of his technical behavior, as wéll as about the validity
of the data collected.
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Table 2a

Major Research Techniques

for Normative and Situational Planners

Relation to Detection
change process

Getting Ready Cell 1
Description of broad
for Change social problems in value

terms--who gets what, to
what effect. Use means
distribution statistics.

Cell 5

Target related. Identi-
Change fication of values and
states of critical actors,
both within and outside
system. Systems analysis,
description.

Doing

Cell 9

Indicators, Summative
dation evaluation to induce
compliance.

Consoli-

Much popular literature
serves purposes of Detection,
especfally description

of educational "needs"

based only on description

of social problems.
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role of data collection in the political process of an organization.24 In
recent years there has been an increased interest in "qualitative" research
techniques that, in" principle, are more sensitive to this issue, but the field
1s not yet characterized by a rigorous approach to questions of method and
validity,

3.1.2 Analysis2s

This stage confronts issues that examine why current performance is or
s not adequate. Research of this kind attempts to provide information on
the performance of the system in terms of the 1nter-re]ationships of elements.
It is, therefore, usefu) for understanding how the system works, or why 1t
does what it does. Analysis issues are also those concerned with methods and
methodologies for understanding system performance.

Cell 2. Once the Judgment is formed that something is wrong, and there-
fore that action might be necessar » the planner-decision-maker in the Getting
Ready phase needs to understand what it is about the functioning of the pre-
sent system that leads to "failure" or at least to a sense that things could
and should be better. In other words, the decision has been made that some-
thing s wrong, now the question is, "What is {t?" Now the need 1s to 1ok
at why the system 1is producing undesired outputs or failing to produce de-

sired ones.

24But Argyris (1971b) has described the conflicts generated in an organization
by the introduction of “rationality" as represented in a Management In-

formation System.

25This phase might better be called Diagnosis, because of its similarity to
the action of the physician 1in identifying a disease by virtue of description
of the symptoms. I use the word Analysis because most research in educational
planning is of this kind, fnsufficient for planning, but not recognized as
such because of the label.
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The answers to these questions will not tel] the decision-maker what
to do to correct the situation. That 1s, what 1is Iearnedlin this stage, al-
though it points the way to a determination of solutions, is not adequate
in itself to correct the system's performance. Analysis provides the re-
searcher with a set of statements linking indicators of system malfunctioning
to measures of system input or process, but it does not indicate what would
be the consequences of changing levels of input or characteristics of process.

For example, a planner might begin with research in the Detection stage
that indicates that the economy is not performing well. An inquiry which
determines that shortage of skilled manpower is a major cause,would be charac-
teristic of Cell 2 research. Or, given a Detection study that shows that
the system is not producing enough skilled manpower, Analysis research might
investigate whether this is a function of insufficient input to schools, too
high a dropout rate, too much repeating. OQur language encourages us to see
the solution of the problem in the elimination of the symptom, e.qg., in dicta-
ting a change 1in drepout rates or mandating increased production of skilled
manpower. But often these vgriab]es are the consequents of a series of other
variables, . nd cannot be changed directly. Hence Analysis does not necessarily
provide all the information necessary to correct a problem.

Research in this cell generally involves associating performance--as
measured by some output indicator--with variables describing either input or
Process characteristics of the system, or statuys characteristics (classifica-
tory) of participants in the process. Four major kinds of output measures
are used. These are measyres of the: quantity of outputs (which may be
graduates or dropouts); qualities of outputs in terms of knowledge or abilities;

qualities of outputs in terms of subject matter and level; and cost per output.
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The input variables include measures of qualities and quantities of teachers,
buildings, and students. Process variables rarely include more than some nomi-
nal measﬁre of program characteristiés, although some research actually gets

at instructional and administrative practice. Typical of Analysis research

fn Cell 2 are the Sector Assessment studies done by USAID,26 production %unc-
tion studies, cost-benefit analyses, and manpower studies. Most published
academic research on education is done on Cell 2 questions. Much of this

research is denunciatory. It tells what is wrong with the current system

(given the usually implicit values of the researcher) but it seldom provides
useful insights on what to do about it, being content to urge only not doing
that which is wrong.

The popularity of this research can be attributed to itg usefulness in
bringing about a process of change.27 Cell 2 research is critical in the
Getting Ready stage as a fiprst step in mobilizing support behind specific
solutions that will be proposed later. Denunciatory (or descriptive) research
itself does not define those solutions, however., Its major function'is to
"unfreeze" commitments to previous solutions. 7o accomplish this, it is
necessary that the research ang its results be presented in the most impressive
manner possible. Once having detected some sympathies for change in Cell

1, research in Cell 2 is used to persuade people to withdraw their allegiance

26For a critique of these see Andre Daniere "A Survey of Education Sector

Assessment," Paper #18 in this collection.

27This 1s one way of understanding the continued use of manpower analysis after
regeated and thorough critiques of its assumptions and methods. As Davis
(1966) noted, manpower analysis is useful, less perhaps for indicating what
should be done than for persuading people that something should be done. But,
we can then ask, is this the best means to mobilize for action?



36

from elements of the existing system.

This research will most often be done by "the planner" or commissioned
by him. It represents a deliberate attempt to influence the structure and
process of the educational system and, therefore,must be justified in ethical
or moral terms. The normative planner has two choices. He can choose to serve
his Prince well, and justify his actions in terms of faithful service 1o a
good cause; or he can argue that his use of scientific methods results in the
generation of the only or the best solution in rational terms. This belief
1s so firmly ingrained in most social scientists and planners that the issue
s never raised; their science is va]ue-free.28 But as many critics have
pointed out, behavior is only rationa1 in pursuit of objectives, "rational"
planning necessarily involves choices, and choices imply values. The norma-
tive planner is obliged to state the value premises within which he operates;
this means acceptance of a set of objectives already determined, if not by an
individual, by a social system to which the planner gives allegiance. Hence,
although Machiavelli s not a popular folk herc, many planners end up in his
position.

If normative planning begins with an acceptance of some values and objec-

tives, then rationality would dictate that the planner should use his technical

talents in every way possible to pursue the realization of those objectives.

28“The issue is not whether it is possible to employ empirical and quantitative
techniques, but rather how to employ the results. There has been an over-
whelming tendency in mainstream social science toward reification, toward mis-
taking historically conditioned social and political patterns for an unchange-
able brute reality which 1s simply ‘out there' to be confronted. In the eager-
ness to build a new natura] science of human beings, there has been a tendency
to generalize from reaularities of a regnant moral paradigm, and to claim that
we are discovering universal laws... The most serious defect in this endeavour
s not simply unwarranted generalizations, but the hidden ideological bases...
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When planning 1s taken serfously, this 1s {n fact what happens. The norma-

tive planner does this by presenting his research as both scientifié and irrefy-
table. He uses computers, large samples, complicated statistics, many tables.
He concentrates on demonstrating the high reliability or precision of his

data, using many significant digits in his numbers. The Methods section of

his report may be as long as the Results section, and both longer than the
Conclusions. Only another scientist can really understand his argument, and
even that is not certain. In effect, he paints a ]andscape29 using tables

as his canvas and numbers as his pigments, and the viewer 1s confronted with

a picture that is very difficult to see except synthetically,

In all of this, the validity of the findings in terms of their social
meanings often is ignored. The researcher assumes (and seldom makes explicit)
a model of society and the objectives of thé educational system that is being
analyzed. His rescarch is conducted on the assumption that what is being pur-
sued is legitimate. For example, normative planning makes much use of man-
power analysis as a fundamental means for showing where aducational systems
fall short or overproduce given economic targets. It is rare that any atten-
tion is given to alternative means of organizing the economy that would com-
pletely change manpower estimates.

A11 of the studies in Table 1 under Analysis are of that kind: an
appear to take the system as given, and essentially deterministic.30 In all
the studies the image 1is that of an auto mechanic cocking his ear to listen

to the motor, applying his micrometers and electronic timers to determine

290r argues a brief. See Riviin (1973).

30?uestion 17¢ might be taken to indicate the presence of goal-seeking actors
n the system, {f the question were reworded: “What would teachers and adminis-
trators do 1f they were given the chance?"
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what is malfunctioning. The essentia] form and process of the motor cannot

be changed, it can only be adjusted. Similarly the educational planner, given
this 1ist of research topics, would apply his technical tools and gauges of both
regression and rate-of-return analysis to determine where the system was not
meeting expectations. Normative planning, uninterested in questioning the

basic system, seeks change but only within given parameters. It can plan for
more or less of a known quantity. It is predictive or preactive. Cell 2
analysis in the normative mode tells us what will happen unless I do something
(different), instead of telling us what wil] happen if I do something,

The situational planner,on the other hand,is interested in the answers
to the question, What could this system become, or be made to do? What
would be required to make it do something different from what it now does?
Given the present set of circumstances, what opportunities are there to make
the system behave in a fundamentally different but better way?

The potential for change in an educational system depends on two major
factors. First, change within the system will occur only as a result of
changes in the actions of the persons who make it up. .By afcecting levels
of consciousness of the human actors as to objectives and possibilities, the
planner can stimulate change. Second, because educational systems are open,
1.e., transact with their environments, change 1s also a function of what takes
place in the environment. Normative planners tend to treat the educational
system (and sometimes‘a sector within the system) as closed, 1.e., they propose
changes within that sector without consideration of relationships with its

31

environment, For the situational planner, change is possible not only by

31Co'leman. (1972) 1ists 14 different groups with interests in policies related to
educational vouchers. The 1ist may be longer or shorter for other kinds of polic:
ecisions, or may include other groups. Most of these groups are outside the
formal school system (e.g., taxpayers, state governments, political parties, new
potential suppliers of education).
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modifying (%.e. making adjustments 1in) existing relationships but also by
creating totally new ones. The situational planner goes beyond an analysis
of what is wrong with the current system, to determine whether in the meta-
system perspective (rducational system and environment taken as system) there
are possibilities of new combinations that would be attractive to both actors
in the educational system and those in the environment. These combinations
may involve changes in actors' objectives, or relationships, or both.

We can 1llustrate this approach by rewriting some of the questions in
Table 1. Question 5, for example, could be re-stated to ask, "Under what
conditions do Tow quality teachers do better than high quality teachers?"
"Are these conditions desirable?" Question 6 in its present form comes very
close to analysis of the kind that the situational planner would welcome,
except that it tends to treat the free lunch as just one more kind of input.
A situational planner would ask whether the direct benefits of free lunches
do not in themselves outweigh benefits from gains in education. That is, he
would not take the objectives set for the educational system as final in
themselves but, instead, consider larger system objectives. Similarly, Question
8 could be reworded to ask whether students are better off staying in school
or leaving. One could ask why the question in Table 1 is concerned only about
primary school leavers: one could ask, "Do students leave at the optimal
time?" "From thefr perspective?" "From the system's perspective?” Question
11 leaves open the question of whose needs are to be included. The phrase
“training needs" implies that there 1s one best hay to produce graduates and
that employers know it (or in any event are unwilling to change their employ-

ment practices).' If, on the other hand, one knew how employers decide on
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what technology to use and what training to give, it might be possible to
re-design the production-training system for higher productivity and efficiency,
The educational planner might, for example, plan to train employers as well as
workers. As a fina) example, Question 17a would be rewritten by the situationa)
Planner to ask, "What are the requirements for successful relationships be-
tween teachers and students, teachers and administrators?" Success could be
defined in terms of goals of the actors, goals for the system, goals for the
meta-system. Ideally, planning leads to realization of all three congruently, .

In other words, situational analysis seeks the generation of alternative
images of how the system could operate. In order to benefit fully from the
utility of the dialectic, these alternative images must represent a clear contra-
diction of the existing system, and they should be presented as forcefully as
possible, appealing to values and emotions as well as to "reason." There are a
few examples available of how this can be done. One is the work by Mitroff
and others, who use the creation of myths about the operation of an organiza-
tion as a device to enable decision-makers to think about a wider set of possi-
bilities than is possible using the normative approach. The "myth-information
system" appr ach they have developed takes into account not only information
about the problem from the perspective of the various actors, but also infor-
mation about the philosophy and psychology of the actors that determines their
response to and organization of data.32 Schon (1971) describes the use of
narratives, case histories, dramaturgic approaches, and projective models.

Both normative and sftuational approaches to planning involve intervention

into the 1ives of otheres, and hence raise ethical concerns. As suggested

ségée footnote on following page.
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3?;;8 Mason (1969); Mason and Mitroff (1973); Mitroff (1971); Mitroff and Betz (1
troff,

(1972); My

Nelson and Mason (1974); Mitroff, Barabba and Kilmann (1977).

The following differences are noted between "scientific" and Mythic information

systems,
Mythic or Personalistic Information

1. Highly partial, personal, interested

2. Tends toward the specific, i.e., not
' generally true

3. Hightens emstions, stirs passions,
drama esszintial

4. Acceptance and use of bias

5. Highly repetitive, redundant

6. Tends toward the implicit and vague

7. Feeling-toned
8. Takes moral stands
9. Is exoteric

(Mitroff, Nelson and Mason, 1974, p. 380)

Scientific or Nonpersonalistic

Impartial, impersonal, disinteres

Tends toward generalization

Eliminates emotions and suppresse
passions

Elimination of bias

Elimination of repetitiveness and
redundancy

Tends toward the explicit and pre-
cise: the result either of
deductive processes or of induc-
tive experimental processes, -

Thinking-toned

Amoral

Is exoteric



42

earlier, there is no "problem" for the rational planner who believes his
assumptions about the actors' objectives and the ability of his analysis to
discover the best way to reach them. ' But planners act to persuade others of
the validity of their procedures and results by demonstrating the “"scientific"
quality of their work. The "high science" techniques of regression analysis,
rate-of-return analysis, manpower analysis, all contribute to that ambition.
The techniques are themselves neutral, but often are used in a scientistic
way that obscures rather than illuminates, that obfuscates rather than clarifies
Planners who use these techniques %o prescribe policies, as is often the case,
are engaging in scientism. 1In many cases the normative planner may feel
obliged to do this, 1in order to overcome resistance to change, to develop a
commitment to the kinds of changes that will be proposed. His techniques, then,
become part of a manipulative procedure; théy can no longer be justified by
appeals to rationality.

Situational planning is ethical to the extent that it enhances the con-

sciousness, and hence the freedom, of the relevant actors in the dialectical

confrontation. Schon notes that "...this sort of knowledge does not relieve
ts of the anxiety associated with uncerta’nty, but depends on an ethic for
social learning" (1971, p. 202). That ethic requires that the planner (and
the organization 1in which he works) participate fully in the dialectical
process, that is, be as vulnerable to change as are other participants in the
process. I would imagine that, in practice, this objective is attained no more
completely than is the objective of full rationality in normative planning.
It 1s 1ikely to be attained least 1n those situations where rationality in
planning makes most sense, that 1s, in conditions of high stabi11ty where one

group or point of view enjoys an absolute monopoly of power. The principle
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of vulnerability is most Tikely to be fulfilled in those circumstances in
which situationa) planning makes most sense, where there {is widespread dis-
satisfaction with the dominant paradigm, and various Pressures for change.

Cell 6. Once the deciston is made to shoot for (at?) a given target,
the heavy scientific approach used so often in Cell 2 can be abandoned. In
fact, to maintain it would be dysfunctional. The decision-maker has relatively
little time between the moment 1n which problems are defined in the Detection
stage, and the deadline for taking action if he is to maintain the momentum
of the change process. Reliability, one of the prime concerns of dominant
paradigm research approaches, is the first victim of the exigencies of getting
the Reform accomplished while there is still time, while the political patron
of the Reform is sti1] in office, before the Opposition can mount its counter-
attack, before the bills come due on the new programs that must be established
to get something going.

The political realities usually are such that the planner's main concern
is no longer calculating just what 1s needed. Now it is understanding how to
get as much going as soon as possible. That {s, the concerr now is not with
the right solution--in terms of meeting some larger system objectives--as it
is with the feasible solution--in terms of what can be done given the context
of the larger system and characteristics of the elements in the educational
system.

The major type of research that should be done in this stage falls under

the classification of formative evaluation. The term refers less to a set of

Speciffc research methods or statistics as 1t does to an orientation toward

the research Procedure. Formative evaluation takes a disjointed 1ncremental
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approach to the question of, 'What 1s 1t possible to do in these circumstances
that will move us toward our objectives?' The approach is disjointed 1n that
the small experiments that are tried out are not derived from a2 coherent
model or theory about the system, and consequently may bear little or no
relationship one to another. It is incrementalist in that, typically, the
experiments are small in scope, focus on one specific program or element of
a program at a time, take a deliberate sub-optimizing stance, and allow the
system to keep running.

As case studies of reform and planning experiences (detailed in other
papers in this collection) show, conventional educational planning often gets
in the way of the decision-maker who uses this approach to make a change in his
system. 1. requirements (above all in terms of time) of conventional planning.
analysis procedures, in a situation of rapid change, exceed available information
Planning 1s seen as mere statistics-gathering, and a hindrance to
action,

But 1t need not be that way. It s true that the planner does not have
time, once the decision for change 1is made, to design tota]]y.new programs
to reach objectives. He can, however, introduce alterations into existing
programs that might both radically change the system as well as extend the
period of time he needs to understand how to make the system implement these
New objectives. He does this by analysis of existing programs, in each case
looking for ways in which to meet the new objectives through small (and
feasible) modifications in the existing programs. This requires an understanding
of the operation of the system (gained in part Lhrough the political structure
analysis-detection done in Cell 5) as well as fast-feedback on the

effects of the modifications made in programs. The kind of information that
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1s required does not meet the conventional standards for "good" scientific
research--on the other hand, 1t is sufficient to alloy the planner to monitor
and guide the evolution of the system,

More work needs to pe done on the cataloging of evaluation research

techniques that can be used by the educational planner, We need to know vhich

those with greatest possibilities for change, and possibilities for inducing
change into other elements of the system. We need to know the relative time
costs of the various techniques, in terms of design, application, feedback
and evaluation,

Of the questions Tisted in Table 1, two come close to the evaluation
research model proposed for Cell 6. These are questions 18a and 18b. As
will be seen, these questions are similar to those asked in Cell 3 (Getting
Ready—Decision), but require much shorter periods of time.

Evaluation research during the Consolidation phase has two

Cell 10.

major objectives: to demonstrate that goals have been attained; and to identify

publication, it {s of Tittle interest to academicians and is rarely published.

As anticipated {n the discussion of Detection-Consolidation (Cell 9) the
normative planner tends to focus on technical aspects of the problem. He
uses analysis in this stage to determine where programs are failing to measure
up to objectives, and what changes might be useful to bring those programs

up to standard. To do this he needs information on the levels and kinds of
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Major Research Techniques

for Planners

Analysis
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Getting
Ready

Tendencies toward Cell 2
Scientism--use of sophisti-
cated analytical techniques

to mobilize support for

change. Regression analysis,
rate-of-return, manpower
analysis, cost-benefit analysis,

Should rely more on techniques

that ?enerate alternative per-
spectives,

Doing

Change

Cell 6

Formative evaluation
techniques--short-run,

low concern for reliability.
Evaluation of existing pro-
grams in terms of what could
be accomplished with them,
Look for alternatives,

Consoli-

dation

Cellyp

Similar to Cell 2 but less
rigorous. Cost-effective-
ness analysis

Almost a1l published research
falls in Cell 2. Much of that
s "denunciatory," i.e., cri-
ticizes without offering alter-
natives, and prescribes without
adequate basis.
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inputs being made; that 1s, levels of achievement of program object{ves. '
'0ften he finds that cost-effectiveness analysis 1s a usefy] Instrument (while
in Cel1 2 he would have used cost-benefit analysis).,

The planner who conforms more to the situational definition shou]d_pay more
attention to the functioning of the administrative system responsible for im-
plementation of the programs. He should, therefore, have some interest 4n
the effects of the act of evaluation on the performance of the system. There
1s a 1ot of work to be done here. The analysis of the development of the
educational planning office in El Sa]vador,33 provides an illustration of
how situational planners, motivated to consolidate the gains of a Reform,
used the data collection procedure as a means to insure compliance of operators
with system objectives.

3.1.3 Decision

Decision issues are concerned with specifying what actions to
take or carry out in order to reach objectives, reduce costs, or otherwise move
toward the goals specified in Cell ] (Detection), and with ovgrcoming the obstacle
analyzed in Cell 2 (Analysis). The research supporting decisions is prescrip-
tive, it 1s specifically concerned wWith what should be done, rather than with
describing what is. What should be done is a question of choice and, therefore,
implies the exercise of values. Dunkel's comments on the limitations of value-
free science should betkept in mind when considering the choice of methods
for research for this stage. Research cannot provide the answer as to what
should be done: what it provides is a clearer vision of the value-consequences
of alternative courses of action.

Cell 3. That vision is one kind of information needed by the decision-

maker. In addition, he needs to know whether in fact (no matter what the cost)

335ee Davis, “Planning 1n }88 Einistry oflgqgcation of E1 Salvador," peveiopment - -

. Discussion Paper”No. , IID, June
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it is possible to carry out the contemplated action. And he needs to know

what successful completion would cost, 1in terms of politica) capital as wel)

as of physical and human resources. In addition, whatever method he uses should
increase the legitimacy of the decision once made.

The research methods for the Getting Ready stage include pilot programs
and other efforts to generate a sample of the to-be-preferred reality that
would result from a Reform. The planner has several kinds of evaluation
techniques available to demonstrate the efficacy of the solution contained
in the pilot program. If the program is an innovation, then he can use a
(high science) experimental design to demonstrate the excellence of the pro-
posal (assuming it {s in fact excellent). If the new program is a varjant
of an existing program, then natura) experiment or quasi-experimental designs
are appropriate. Inferential statistics are used (1mproper]y) to "prove"
that these prescribed actions will have the desired effect.

Normative planners have experienced three kinds of difficulty with the
use of pilot programs and formal experimental research. First, results are
not always positive. If one has done the necessary promotion to get public
attention to results, only to have them prove negative or inconclusive, a
program's future can be destroyed. Second, there is a tension between the
need to use high science techniques that lend an air of legitimacy to process
and results, and the need to get back results prior to the time when action
must be taken. Experiments tend to get confused with demonstrations. Decision-
makers are likely to observe, "If the idea is good, why a pilot project?”

Or they can note that once they have decided the present program {s inadequate,
they gain 1ittle additional information from an experiment (Davis, Development

Discussion Paper No. 70, HIID, June 1979,
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Furthermore, good ideas that are "proved” to be that after the opportune
moment for introduction has passed, must wait for another turn of the wheel
of history (Schon, 1971). Finally, the high science of experimenta] designs
often errs on the side of Internal validity (or reliability) while ignoring
problems of external validity, especially in the form of replicability in
other contexts. In order to make research "scientific," and to get results
on time, the planner often must so alter the conditions of testing that he
no longer can answer whether this program is in fact possible to do in the
larger system. Natural experiments and quasi-experimental designs avoid
that problem, but are constricted by the availability of baseline or historical
data on the performance of existing pfograms, and are limited to the known
present, ignoring the possible future.
A1 of the 9 research topics for Decision questions proposed in Table
1 appear to be consistent with a normative approach to planning. Some of the
questions come close to suggesting "turning the system on its head" but,
overall, the orientation is one of acceptance of the basic structure of the
system, and of research to make it work more effectively given that structure.
A situational approach to the problem of decision-making in the Getting
Ready stage would emphasize the use of sharply contrasting views of possible
realities. The mythic model approach of Mitroff, described earlier, 1s one way
of doing this., Another s the use of a version of the Delphi technique designed
to contrast different perspectives of the situation (Mitroff and Pondy, 1974).

Cell 7. The disparate solutions that develop from the formative evalua-
tion technique applied in Cell 6, are integrated in Cell 7. AN} the required

techniques involve creation of a partial or complete representation of the
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system, in the form of a mathematical model or simulation. The simplest
kinds of models are in PERT and CPM analyses. Flow models can be used to

project expected numbers of students, or demand for teachers and buildings.
More complicated models, working up to the "educational system of Chile"

model of Schiefelbein and Dayis can also be used. The better models not

only will test the feasibility of proposed actions but can, with some cautions,
provide information on cost and level of goal attainment at the same time

(as is the case with the linear programming technique). The data for these
models often emerges from use of the techniques described in Cell 2.

In most cases the time available during the Doing Change period is so
short that the planner cannot possibly build and test these kinds of models.
Only by having them built before change actually starts can he hope to be
able to use them effectively. Missing from most of these models is the
political information that planners and decision-makers need to evaluate the
feasibility of alternatives or the success of their actions. The information
can be included into simulation models of the educational system,using role
playing and game theory. I know of no systematic attempt to develop this
technique for educational planning, but it has been used in business and,
of course, in the training of military personne].

The difference between normative and situational planning shows clearly
in the research approaches used at this stage. Normative models are based
on fixed conceptions of the educational system. The model is run to show
how the system would operate, given the validity of assumptions about para-

meters and coefficients. Ceteris paribus is the password; if things stay

the way we believe them to be now, this is what is likely to happen. The
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situational planner, on the other hand, builds models that allow him to 1ook
at what might happen {f parameters were exceeded, {f coefficients were
changed. This can be done with models themselves, as shown in simulation
studies which deliberately exceed historical parameters, to show that "explana-
tions" based on empirical laws are questionab'le.34

Cell 11. The decisions made in this stage (of Cons&]idation) are prin-
cipally of the "more or less" kind. Evaluation research results from Cell
10 are used to determine which programs (from the Reform) are to be kept, and
which to be eliminated because they do not,in fact,contribute to the Reform's
objectives. High science techniques of research (such as those from Cell 2)

can be used to evaluate proyrams that are to be extirpated, but which have

politically powerful constituencies.

34Fisher (1971) shows that the Cobb-Douglas function 1s- valid only within

the boundaries of historical values of the relevant variablas. Once
these valu's are exceeded, the function no longer holds.
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Major Research Techniques

for Planners

Decision
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Getting Cell 3
Pilot programs, experi-
Ready mental designs used to
sstablish legitimacy of
decisions made. Use
quasi-experimental de-
signs if possible.
Doing Cell 7
Mathematical and
Change simulation models.
Consoli- Cell 11
Formal summative
dation evaluations useful

to eliminate re-
sistors.

Some published re-
search - usually very
large, expensive
studies.
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3.1.4 Implementation or Action

In this phase‘the concern s with the actual execution of those
programs and policies defined under the Decision phase. That concern
necessarily deals with the capacity of operating units within the organs -
zation to bring about a program.

Cell 4. What is required, prior to beginning change, is assessment of the
competency of executing groups to carry out their responsibilities during the
Reform. This may never have been done systematically. "Good" planners do it in
some fashion, but typically it has not been defined either as a subjeact for re-
search nor as a responsibility of the educational planner. HNormative plarners
are unlikely to consider the necessity of doing this kind of rescarch to the
extent that assumptions about the determinism of the model deafen them to the
noise introduced by human actors. Some planners have been careful, however,
to examine the legal impediment§ to change prior to the introduction of
new programs, and others have paid special attention to the training needs
of existing staff who handle new programs. The Sector Assessments and
Sxctor Surveys dowe by USAID and the Worl. Bank now ask for an assessment
of the capability of organizations to carry out a proposed change. The
five questions, included under Imp]ementatibn in Table 1,i11ustrate a
growing interest in the problem of how to get Ministries or other educa-
tional agencies to actually carry out dictated policies or programs.

0f special interest, because they lend themsel 40 a situational
analysis of the problem of implementation, are the series of questions

proposed by DeHasse and Welsh in their paper on "Morphological Mapping.“35

35Jean DeHasse and Thomas Welsh, "Morphological Mapping: A Methodology for
Increasing the Fit Between Planning and Implementation," Paper Number 22 1in
this collection.
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By placing administrative behavior within a larger context they make it
possible to see a wide range of possibilities and problems with respect to
implementation. Their approach makes it possible to suggest ways of restruc-
turing existing organizations, or ways of introducing otherwise 111-fated
proposals, so that a program can he implemented.

Cell 8. The research questions in this cell parallel those of Cell §
(Detection - Doing Change) with the difference that here attention is given
vver to those agencies with specific responsibility for implementation of
programs. The guestions of greatest significance would seem to be: the
commitment of executing agencies to policy coming from above; resources avail-
able and personnel competencies to carry out policies; and relationships with
the client population and the environment that can help or hinder implementa-
tion. What little research has been done on problems of implementation has
tended to focus on resistance to change by executing agencies. Others have
found 1t more useful to assume a desire to cooperate, accompanied by a lack
of understanding of what is expected. One study suggests five questions to
guide research into implementation:

1. Do people understand what is expected of them?

2. Are they capable of meeting these expectations?

3. Are resources available?

4. Is the organization compatible with their change?

5. Are the personnel disposed to change?36

Cell 12. If the activities covered in the first three cells in Consolida-
tion (9, 10, 11) of this phase are carried out successfully, there is not much
to do with respect to implementaiion. The organization runs along smoothly

36

Gross, Giacquinta and Bernstein (1971). See also Donald Warwick, "Integrating
Planning and Implementation," Development Discussion Paper No. 63 HIID,
June 1979.
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following the course laid out for it previously, with malfunctioning elements
detected and eliminated or corrected.

It may be useful, however, to describe two methods that normative plan-
ners use to maintain a constant quality control on the process of compliance
with the mandates of the Reform once accomplished. These are Organizatién and
Methods studies, and the Program Planning and Budgeting System techniques. 0
& M studies work out the detail of the procedures for implementation of policies
They are useful for identifying possible bottlenecks, staff requirements and
training needs, and provide an opportunity for the central control unit (which
may be the planning office) to monitor the day-to-day activities of executing
agencies. (The non-research equivalents are operating plans drawn under the
direction of the central planning office.)

PPBS techniques qualify as a research Instrument, in the sense that they
can be used to analyze staff and time requirements to carry out specified tasks.
The techniques also serve admirably as control devices. Some (Hoos, 1972) think
the principal function of PPBS is organizationa) control in the post-decision
stage. This is true principally of the program objective focus'of PPBS, rather
than its use of zero-base and multi-year budgeting.

Situational planning relies much more heavily on techniques classified un-
der "organizational development," in which the emphasis is on increasing the
capacity of the organization to handle future situations within a given context.
The intent is to create, if you will, ; "learning organization," in which even
failures to implement are used as opportunities to help actors within the

yrganization develop more effective procedures and attitudes.37

¥5ee Argyris (1972a); and Argyris and Schon (1974).


http:attitudes.37

Table 2d

Major Research Techniques

for Planners

Implementation or Action

Getting Celn 4
Assessment of competency
Ready of executing groups,
training needs. Legal
studies.
Doing .CE]] 8
Analysis of dispositions
Change and abilities of execu-
ting groups.
Consoli- Cell 12
Control devices such
dation as 0 & M, PPBS; organiza-

tional develop.lent tech-
niques

No published research,
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Table 2

Major Research Techniques for Planners

Relation to
change process

Detection

Analysis

Decision

Implementation
or Actien

Getting Ready

CelT 1
description of broad

CeTT 7
Tendencies toward Scientism--

Leil 3
Pilot programs, experi-

CelT &
Assessment of com-

compliance.

ness analysis.

to eliminate resis-
tors.

for Change social problems in value | use of sephisticated analyti- mental designs used to petency of executing
terms--who gets what, to | cal techniques to mobilize establish legitimacy of groups, training nee
what effect. Use means support for change. Regres- decisions made. Use Legal studies.
distribution statistics. | sion analysis, rate-of-return, quasi-experimental de-
manpower analysis, cost-bene- signs if possible.
fit analysis. Should rely
more on techniques that gener-
ate alternative perspectives.
Doing CellT 5 Cell © Cell 7 Cell 8
target related. Identi- | Formative evaluation tech- Mathematical and Analysis of disposi-
Change fication of values and niques--short-run, low con- simulation models. tions and abilities
states of critical ac- cern for reliability. Eval- of executing groups.
tors, both within and vation of existing programs
outside system. Systems | in terms of what could be
analysis, description. accomplished with them. Look
for alternatives.
Consold CelT 9 CelT 10 CelT 11 Cell 12
n - Indicators. Summative Similar to Cell 2 but Jess Formal summative Control devices such
| dation evaluation to induce rigorous. Cost-effective- evaluations useful as 0 & M, PPBS; organi

zational development
techniques.

Much popular Titerature
serves purposes of De-
tection, especially
description of educa-
tional "needs" based
only on description of
social problems.

Almost all published research
falls in Cell 2. Much of
that s “denunciatory," i.e.,
criticizes without offering
alternatives, and prescribes
without adequate basis,

Some published re-
search - usually very
large, expensive
studies.

No published research.
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3.2 Discussion: Implications for Planning

Missing from the above description of usefyl research are most conventiona
studies. Usually not generated in a “"policy prablem" context, the conventional
studies typically provide 1ittle help to educational administrators or other
policy- and decisioun-makers concerned with acting on the system. These studies
have the following characterigtics:

1)- problems identified are small, dealing with some relatively
insignificant (from the planner or administrator's perspective) aspect of
the system;

2) conceptualization of the prdb]em most often derived from social
science theories more concerned with "understanding" a system than with

"intervening" to change it;

3) as a consequence,many if not all, the variables analyzed are not
subject to control by administrators or p1annefs, as is the case with
social class (on the sociological level), sex (on the individual level) or
intelligence (oh the psychological level);

4) analyses typically use sophisticated quantitative techniques
not easily understood by educational administrators;

5) much emphasis s put on questions of reliability (internal validity)
and statistical significance, with 1ittle or no attention to the social
significance or system-replicability of the findings;

6) conclusions drawn from the research seldom are couched in terms
that make 1t easy for the administrator to understand what actions should be

taken.
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3.2.1 Hhen Policy Research Can/Should Not Be Done

But in some circumstances this is the kind of research that p]ahners
should do; 1t often is the only kind of research they can do. Unless there
is a political commitment to change of the educational system, by some group
or groups with sufficient power to have some effect, it makes 1ittle sense
in the Getting Ready phase to carry research past Cell 1. That is, if the
Detection research of the Planner suggests that this 1s not an auspicious
moment for change, 1t makes 1itt]e sense to invest in the expensive and
politically compromising research of Cells 2, 3 and 4, let alone to begin
to design research for the Doing Change phase.

The circumstances in which further researth for change would seem in-
advisable may be summarized as follows. First, if in fact the system is workin
well, then there 1s no need to do research on how to change it. That seems an
improbable circumstance in most countries, but key decision-makers may believe
the system works well. Second, following from this and noted in the paragraph
above, there must be political commitment to change. Third, the political
climate and process of the country in question has to be one that will tolerate
critical research of the kind that is proposed in th1s catalog. If the level
of political conflict has gone beyond that stage in which men and women will
still attend to reasoned arguments in evaluating their positions, then re-
search of the kind needed for planning is of no utility,

The lack of political commitment to change s a fairly common occurrence,
even in those countries whose educational systems suffer a great many de-
ficiencles. In authoritarian political systems there may be 1ittle willing-

ness to review "reforms" made at an earlier stage in the development of
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the dictatorship. In democratic regimes, the cycle of elections often means
that elected officials, with a chance of not being re-elected, begin to lose
power about half-way through their term of office. Their possible interest
in change is not backed up by the ability to garner support for proposals
from other political actors. In these circumstances, the researcher is ad-
vised to take up conventional research.

Although this research is of little use to administrators, it is not a
total waste. First, given attention to technical excellence, and to the devel-
opment of research designs that capture aspects of the functioning of the Sys-
tem and its relationships with its environment, it can provide much that will
be useful when opportunities for change do emerge. Some day the cycle of history
will present circumstances auspicious for a Reform. At that time, 1t would be
helpful to have available the results of conventional research done ear]ier.38
Second, not all the information needed by the planner involves direct action
on the system. Basic statistical information, for example, is of great impor-
tance for Detection in all phases. It also is critical for developing mathe-
matical models to simulate the system. Third, even though sub-optimizing,
research on innovative changes in elements ofAthe system can be helpful in the
development of a fund of ideas for new structures, that can be used when the
right moment arrives, and which in the interim can be applied in some "experi-
mental" schools or classrooms. Fourth, conventional research can go a long
way toward describing the structure of the system, and its relationships with
1ts environment. This contributes greatly to being able to reach the right ad-
ministrators with results of planning later on. Finally, after passing through
a hectic Reform period and Consolidation is accomplished, there is a quiet

period in which the planner. can analyze his experiences. He can design research

38Th'ls 1s, effectively, the situation that favored reform in Chile. See McGinn .
and Schiefelbein, "Contribution of Planning to Educationa) Reform: A Case Study :
of Chile 1965-1970," Development Discussion Paper No., 72, HIID, June 1979, i


http:earlier.38
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to develop more effective models of the system; to look for better ways of
educating; to build up his network of relationships with administrators, and
policy-makers: and to prepare himself for the next round of change.

3.2.2 Independent, Critical Research

Can an indepéndent researcher, one not connected with the government
apparatus, do'research that contributes to educational planning? The
question is not trivial, but rather is one often debated by Ministries of
Education faced with a choice of commissioning research with external
agencies, or creating their own in-house capacity to conduct research.

Obviously, most if not all conventional research can be done by ex-
ternal agencies, and in fact most of it is. Perhaps for that reason
university research in developing countries is seen as having so little
impact on government decision-making. The experience of a number of non-
Ministry research centers (many not connected with universities) is that
although they do research of very high quality, addressed to what they
see as critical problems, their reports seldom are taken seriously (let alone
read) by educ1tional decision-makers. And yet, this research eventually
does contribute to the ability of the planner to do the kinds of studies
needed,given the beginning of a process of change. Other papers in this
co]]ection391ndicate the wealth of information available to those beginning
planning in a developing country (in this case, two very poor countries),
information generated principally by conventional research done outside

the Ministry of Education. Some of the research in Cell 1 may already have

’gbavis, “Information for Planning, and Analysis Capacity in Afghanistan,"
- and McGinn, Data Sources and Information Available in Paraguay,"
Harvard Graduate School of Education, Center for Studies in Education

and Development.
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been done by outside groups.

Research by independent groups could also contribute to the planning-
change process in Cells 2 and 10. Independent studies, using high science
techniques that define educational problems and causes in the same way ag
do planners with the Hinistry,could play a critical role in mobilization
of support for Programs of change. 1In the American experience,there are
a number of examples of the use of independent researchers to develop a
“scientific" rationale for change in education, sometimes with unexpected
consequences.40 In Cell 11 it may be politically convenient for the "hatchet"
Jjob to be done by someone outside the Hinistry of Education, especially if
the program to be eliminated §s strongly supported within the Ministry.

Independent research could also have some more substantive, direct
impact on decisions made within the Ministry. This seems likely in Cells
3and 7. In these cases, most Ministries are unlikely to have the techni-
cal competence to do the variety of things that could be done to assess
which programs are best given objectives and constraints. Espécia]]y
given limited time, the Ministry could rely on outside groups to supply the
necessary personnel to develop models and designs for research. The use
of an outside group in these particular stages provides the Ministry with
an opportunity both to get good research done and to repudiate any results
or recommendations that are not consistent with the process they are
following.

Independent participation in research projects in other stages seems

40The Coleman Study and the later evaluation of Project Headstart are notable
examples. See Coleman (1972).
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unlikely, and unfeasible, however. Vhat is required is long and intensive
involvement 1n the operation of the system--independent researchers are
unlikely either to know or be allowed to find out about what "really takes
place" (except, of course, as they can use that information for an expoﬁe).
Topics in problems of implementation seem to be likely to hold 1ittle
interest for most academic researchers; Ministries of Education are Tikely
to have the staff competencies to do the studies required.

3.3 Implications for Training

The "normative" approach to planning, used as an ideal type in this
presentation, is essentially conservative. That is, it would be most
helpful in situations where planned change was intended to improve or
expand the existing educational system, rather than contribute to the
development of one that was radically different. The critical decisions
to be made are based on projections from the past; supporting research
is designed to avoid errers of commission (witii Jess attention to omission).
The features of the dominant science paradigm contribute to conserving
what is best in the present, w.ile looking to the future,

An essential part of this conservative approach to educational planning
is the centralization of decision-making. Planning, to be meaningful,
must be Tinked directly with centers of power, so that decisions are carried
0’ If previous normative planning ventures have met failure, it is be-
cause planners (many times imported from outside the society) chose to

ignore the importance of the political context for decisior-making in that
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soclety. If rational planning 1s to make any sense, there must be some expec-
tation that the recommendations it presents will be put into practice. If the
recommendations of-planners are to be taken only as one more piece of informa-
tion to be considered by decision-makers, then the planner's analyses are by
definition incomplete. If they are incomplete, the power of the argument for
rationalism is lost. Or, in other words, 1f the deterministic model on which
normative planning is based s to be taken seriously, recommendations must be
treated as the best or only correct actions to be taken. Centralization of
decision-making is then a Togical consequence: 1if we have the correct answers
in hand we need not consult peripheral agencies .

In fact, almost all normative educational planning has been done in the
context of centralization of authority and decision-making. This emerges clearly
in a perusal of national educational plans, in textbooks on educational planning,
and in the information requirements for planning proposed by international

lending agencies. Participation in decision-making is sometimes stated as a

goal, but not taken seriously. There are some governments that have decentra-
Tized routine aspects of educational administration (such as supervision, school
construction), but these same governments maintain tight control over policy
formulation.

I argued, in the presentation of certain stages in the planning process,
that research could be used for manipulative purposes, to obtain support
for proposed changes as well as intellectual justification for them. Mani-

pulation may be necessary from the perspective of the center, as peripheral
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groups are less 1ikely to share allegiances or to be willing to sacrifice
Tocal needs for national goals. Manipu]ation--using big science with
computers, large data samples, sophisticated mathematical models--is

more feasible for the centrai government. 1If a planning agency is going
to pursue a normative definition of planning, they should then consider

the training needs of their staff in terms of manipulative skills,
3.3.1 Skills for Normative Planning

The range of skills that one must have, in order to do educationa] planning,
are broad, as indicated by the variety of kinds of research problems
and data that the planner may confront in the various cycles of decision-
making and change in an organization. Many of those skills, especially
technical skills with respect to data management, cost analysis, projec-
tion techniques and the Tike, have been treated elsewhere. I would like
to emphasize four kinds of skills that often do not receive much attention
in the training of planners, Each of these would be important for planners
in the normative mode.

1) Problem identification. Essential for normative planners con-

cerned about the implementation of their recommendations, is the ability

to 1dentify those problems that are 1ikely to generate the expenditure of
political energy, the "hot issues" that are likely to arouse society and
disturb the educationa) system. As noted earlier, this means use of socia)
science research techniques to identify not only malfunctions in the system,
but also to estimate the extent to which various groups within the educa-

tional system and in the society in general are 11kely to become exercized
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about those malfunctions. Few if any programs for training educational
planners now include attention to development of this kind of analytical
skill.

2) Organizational analysis. The planner needs to be able to assess

the competence of critical actors in the educational system (in most cases
the Ministry of Education), and to devise ways of intervening in the Sys-
tem to raise the level of competence where necessary. In cells 4, 5, 8,
and 12 especially, the planner--if he is concerned about implementation--
needs to be able to overcome weaknesses of the current staff. The brevity
with vhich research issues in these cells were treated indicates how
short is our knowledge of how to proceed. He do know that planners can-
not be backroom technicians, that they must be skilled in interpersonal
relations, that they must have some facility in analyzing the political
environment within the Ministry, and that they must be able to devise
actions for improving relations or overcoming unfavorable climates.

3) Science as Theater. If planners are going to do normative planning,

in a centra’ ized bureaucracy, relying on manipulation to secure compliance
with their planning solutions, then it is important to know how to conduct
and present the results of their research so as to have maximum effect.

The first step,in learning to do this well,is to de-mythologize the planner's
science as a value-free procedure that enables him to identify the truth.

That is, students of planning already trained in the scientific method

will need to be "de-programmed", their "false consciousness" replaced with

a more realistic understanding of what their methods can, in fact, do. This
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should mean a more conscious study of the epistemological bases of the ra-
tional approach to planning, as well as study of the sociology of knowledge

and related fields, that help us to understand the non-rational roles of science,
I would also recommend explicit attention to ethical problems inherent 1n the
use of manipulation.

4) Decision and contro]. Concern for implementation should lead plan-

ners to development of better procedures for detecting problems in the execu-
tion of orders, This will involve both a better understanding of the process
of transmission of information down through the system, as well as the creation
of feedback mechanisms in order to keep the center informed of what actually is
being done.

3.3.2 Skills for Situational Planning

But normative planning is not the only approach possible. Although wa
do not yet fully understand how situational planning can and should be done,
it seems reasonable to assume that we know enough to try it as an ideal-type
alternative to the rationalist approach. We can attempt to develop a planning
system in which future options are not closed off but bpened up, in which we main-
tain or increase our freedom with respect to what objectives can be pursued
and how to go after them,

Among the skills that planners would need to do this are:

1) Sharpening of issues. A major difficulty in educational planning is

understanding the problems faced by the system.‘ Normative planning tends

to close rapidly on a definition of the problem, running the risk of masking
more serious issues. Planners, using technical tools, could however, help
relevant audiences to sharpen their perception of issues, by clearer de-

finition of objectives and development of more sensitive indicators.
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Dialectical Delphis, charrettes, and other confrontation techniques may prove
to be the means to help the various actors define their positions.

2) Definition of interest groups. A related task to the above is

the identification of those groups that often are ignored in the po]iticé]
calculus because they do not wield much pover, but which can contribute to
the improvement o+ 3 solution for change. The major research problem, is,
I believe, understanding how educational policies effect various existing

and yet-to-be-defined groups.

3) Science as Clarification. The technical skills of planning can

be used to clarify educational policies and their Conseauences, as well as

to justify thenm. Although most planners would agree that their function

is to provide decicsion-makers with a wide variety of alternatives from

which to choose, in fact the methods ysed in the normative approach (and

the time pressures under which planners work) too often encourage the plapner

to develop a reduced set of proposals for consideration by the administrator,often
presenting only their preferved alternative. Those training to be planners need
help in the development of thei, ability to dicam new futures, and their ability
to conceptualize those dreams 1n ways meaningful to educational administrators.

4) Commitment Through Shared Purpose. The objective of the situational

planner should be movement toward a social system in which all participants
share an increasingly wide set of values, and an increasingly deep under-
standing of the nature of their relationships to each other. Research that
serves to raise levels of consciousness, of individuals and of groups, of
Purposes as well as of actions and consequences, contributes to the develop-

ment of commitment through shared purpose,
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