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INTRODUCTION

In 1988, USAID adapted a new approach to supporting educational change, consistent with its
goals of equitable and sustainable development in Africa USAID's strategy aimed at leveraging
education policy reform, through budgetary support to governments, disbursed in tranches against
mutually established conditions reflecting the implementation of key policy, institutional and
budgetary reforms Five years of experierce 1n assisting basic education in eleven African
countries has demonstrated that USAID’s programs can contribute to systemic educational reform
USAID'’s efforts have helped begin to lay the foundations of sustainable improvements in
government capacity to deliver quality pnimary education Policy and program reforms have lead
to increased resources for education and, in parhicular, primary education, improved management
practices, imncluding more transparent budgeting, accounting and personnel systems,
mmstitutionalization of planning, morutoring and evaluation functions to chart and track reform

impacts, and decentralization of management responsibihty to encourage more regional and
commuruty involvement in schools

However, this new programmatic approach has been controversial Adaptation of the non-project
assistance (NPA) modality presents a radical departure from the famihiar and traditional project
mechamsm 1n terms of the scope, complexity and defiition of the agency’s goals in education
Prior to 1988, most assistance to education was provided through projects where AID alone would
design, appraise, implement, supervise and evaluate interventions of a finite and limited nature,
such as providmg mnputs to teacher traiming, materials production or curnculum design Based on
the perception that project interventions alone seldom result in the policy reforms, resource
allocations and adminustrative re-orgamzation necessary to sustain systemic reform, USAID
changed 1ts focus from discrete project achivities to system-wide restructuring Thus required that 1t
simultaneously relinquish control of program implementation, yet demonstrate that desired change
had occurred on a system-wide basis Further pressure was placed on the approach by
congressional mandate that change be measured at the "people-level " The new approach called
for an unprecedented collaboration with the host government, collaboration with other donors,
and a deep understanding of the dynamucs of educational reform

Thus rapid expansion into uncharted ternitory has led to debate Some argue that NPA 1s not a
sound approach to leveraging policy change, others argue that the NPA strategy may be a good
one, but that the Agency 1s not equipped to manage such a radical departure from the normal
ways of providing development assistance, others argue that the NPA approach 1s sound as an
Agency strategy, and what 1s needed 1s a significant change 1n management procedures to 1mprove
implementation

L d

Thus paper 1s a preliminary examunation of what has happened n the relatively brief time since the
NPA basic education programs started What impact have the programs thus far had on policy, on
mstitutional strengthening, on schools, and on children? In parhcular, 1t addresses two primary
questions which are of obvious import to USAID itself and can inform other donors about the
tnumphs and challenges of supporting broad-based educational reform

. Is USAID's approach to supporting basic education 1in Africa sound?
. And, if the approach 1s sound, can USAID — and others -- apply 1t effectively?
ClEs
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INTRODUCTION

This paper 1s not intenaed to present defirutive answers to the above questions Instead 1t 1s the
beginnung of a dialogue whuch 1s intended to contribute to the shape of future efforts to support
educational reform in Africa The paper 1s orgaruzed 1n four sechions Part 1 describes USAID
strategy and approach in more detail, Part 2 looks at the 1ssues involved in program design and
management, Part 3 explores the challenges associated with evaluating systemic educational reform

programs, and Part 4 presents some early conclusions about the soundness of the approach, 1ts
underlying premuses and the conditions necessary to 1its success
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PAaRT 1 USAID’s ArPPROACH TO EDUCATION REFORM IN AFRICA

EMERGENCE OF AN APPROACH Program-Based Support to Sustainable, Systemic Reform

A recent review of USAID experience in the Latin America and Caribbean Bureau concluded that
the complexity and inter-relatedness of the problems facing basic education requre a system-wide
approach to improving the delivery of educational services As a result USAID has moved away
from project assistance to program-level assistance (Chesterfield, 1992) Simularly, a World Bank
study of its role in the development of human resources in sub-Saharan Africa concluded that one
positive trend has been the adoption of a focus on a systems approach (or a focus on the "whole

package of mnputs"”) and a greater emphasis on policy change as necessary for successful long-term
development of the education sector ' Both studies concur on three general conclusions

1) the need for policy-level mtervention to define the context for development of the education
sector,
1) the focus on developing the mnshtutions that will serve as the foundation for sustamable

capacity to implement policies and programs, and

111) the necessity to view the education dehivery system as a whole, to work on the package of
mputs and msttutions, and not to focus simply on individual components

In addition to these lessons, a more pragmatic evaluation of the possibilities for educational
development has begun to emerge While the 1960s and 1970s saw developing countries and
donors agree on the call for uruversal primary education, the harsh economic realities of the 1980s
made 1t obvious that the financial constraints to achieving this were considerable Following the
Jomten Conference on Education for All, the objective of umversal primary education 1s still
espoused, but the discussion of what measure of access to pnmary education 1s achievable 1n a
given country within a given period of time 1s framed by what can realistically be financed

A program-based, non-project assistance funded approach for USAID in the Africa Bureau
represents an attempt to link development of basic education to the fiscal constramts and real
resource allocation decisions faced by most sub-Saharan countries This model for assisting the
development of education embraces the means to improve on projectized assistance, especially
through the following four types of interventions

1) linking development of the education sector to sustainable government allocative decisions
within the framework of macro-economic constrants,
i) dialoguing with governments about the policy changes required to create the environment

most conducive to the attainment of sectoral objectives,
m)  concentrating on developing the administrative, managenal and techrucal capacities of

Mirustry of Education institutions (as well as other key actors in the sector — communities,
parent assoaiations, NGOs),

1 World Bank. The World Bank s Role m Human Resource Development i Sub-Saharan Africa Education, Traming and

Tecinmcal Assistance, Operations Evaluation Department The World Bank 1993
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PapT 1 USAID s APPROACH TO EDUCATION REFORM IN AFRICA

1v) working within the context of a sectoral reform, taking into consideration the education
system" and the interaction of the different policies, institutions, processes, and inputs

impacting the delivery of basic education and links to desired student attamnment and
achievement

The stabilizing effects of structural adjustment in the late 1980s have helped establish a context for
renewed development of formal education and have set the stage for redefining the direction of
that development For example, in countries such as Ghana and Uganda, economuc recovery and
political stability are enabling those governments to effectively address the rehabihitation of their

education systems With coordinated donor support most education systems in Africa are entering
their own period of adjustment and reform, which includes

. development of more rational program-based and transparent budgets that can be used to

leverage an increased share of government spending,
control of the expansion of enrollments and umt costs to ensure the financing of a
murumum standard of quality in exssting mstitutions, and

improvements mn admirustrative systems that should lead to better management of
resources

USAID’s non-project assistance (NPA) programs in education are designed to support these kinds
of sectoral reforms

The use of NPA as an USAID granting mechanism 1s not new Economic Support Fund balance of
payments support and commodity import programs are forms of non-project assistance However,
the last five years have seen a nse in the importance of NPA as a tool for sectoral assistance,
especially m African education Prior to 1988, most assistance to education was provided through
stand alone projects which USAID would design, appraise, implement, supervise and evaluate,
albeit with as much government particaipation as could be urged ? It became increasmgly apparent
that project mputs had himited 1mpact and were not sustamed when — as was often the case — the
failure of resource allocation policies and mnstitutional weaknesses prevented effective long-term
change The emergence of NPA 1n the education sector, with eight programs approved between

1989 and 1992, 1s partly a response to those lessons, and partly due to the convergence of four
factors that have defined the strategy of USAID 1tself They are

Adjustment

The defiming theme of development strategy i Africa during the 1980s was structural adjustment
The central prinaple of structural adjustment 1s that macro-economuc policy and government
mnstitutional capacity define the context within whuch development does or does not take place,
and that 1t 1s possible to adjust this context to make 1t more conducive to economuc progress Over

the past few years, this strategy has moved from being applied to macro-economic and central
government policies to sectoral level polhicies as well

The first education sector NPA program was i fact approved in 1983 in Zimbabwe The Basic Education and Sklls Traimng
{BEST) Sector Assistance Program consisted of a Commodity Import Program (CIP) of US$22 rullion and US$15 9 nuilion
technucal assistance and project related equipment  The CIP-generated local currency was used to finance some 20 projects n the
education sector 1 support of sovernment efforts to expand and reform s educabon system
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PagrT 1 USAID’S APPROACH TO EDUCATION RBREFORM IN AFRICA

Special Program of Assistance (SPA)

The development of the Special Program of Assistance (SPA) followed the donor community’s
commutment to supporting structural adjustment through coordinated contributions to bridge the
'financing gap’ faced by most countries during periods of adjustment This meant that USAID
(and other donors) would provide balance of payments support 1n support of governments’

implementation of adjustment programs Non-project assistance 1s one mecharusm through which
USAID could finance this kind of support

Development Fund for Africa (DFA)

In 1987 the U.S Congress, concerned about the fallure of development 1n Africa, determuned to
provide a new assistance mstrument to USAID The DFA was the tangible result of a new
compadt between USAID and Congress on an approach to development in Africa The DFA

embraces five management principles to guide Agency budgeting, design and implementation of
projects and programs® These mnclude

. working to improve public sector mstitutions as the most effective means to create an
environment conducive to development,

. encouragmg the partictpation of providers and clients by working at all levels of systems,

. oordinating and cooperating with other donors through mechamisms such as the Special
Program of Assistance (SPA) or Donors to African Education (DAE), and

. strrving to ensure finanaal, msttutional and environmental sustainability

Within the context of adjustment, the DFA made 1t possible for USAID to have a secure source of
financing to support systemuc, policy and institutional changes n an effort to ensure the greatest

and most sustainable "people-level" impact (1 e, more children getting into school and getting a
better education)

The Edweation Earmark

Starting m 1988, i response to persistently low indicators of educational development and 1
recognition of the centrality of human resource development as the foundation for economic and
social development, Congress established within the foreign assistance appropriations a set aside
for eduation Not only were annual absolute dollar amounts to be spent on education defined,
Congress also mandated that fifty percent of the earmark be commutted to basic education, and
that USAID launch new programs n at least five countries where the Agency did not already have
a progmm While the earmark set agency-wide targets, its impact was most evident 1n Africa,

where all the new programs were launched and where roughly 80 percent of the annual education
obhigation 1s made

NON-FROJECT ASSISTANCE IN THE EDUCATION SECTOR

3 See USAID Fresh Start in Africa A Report on the First Frve Years of the Development Fund for Africa USAID AFR/ARTS
1992
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PAarRT 1 USAID's ApPproACH TO EDUCATION RFEFFORM IN AFRICA

The education earmark and the DFA generated pressure within USAID to obligate large sums of
money on an annual basis In most African countries, the education sector consumes the greatest
share of the government recurrent budget NPA programs in education, which provide general
budgetary support (consistent with the theme of the Special Program of Assistance) and lend
themselves to substantial annual obligations, were therefore believed to be a relatively easy means
of commuthing DFA funds toward meeting the education earmark The Agency has 1n fact
developed eight new NPA education programs in Africa since 1988

The design of these eight NPA programs in education has been governed by prior expenences and
evaluations of education projects, combined with new thinking about how to enhance sustainable
education system reform All of these programs focus on broad systemic policy and mnstitutional
changes The general objective of the programs 1s to promote increased, equutable access to better
quality basic primary schoohng Within that broad objective, each country’s particular situation
shapes the determunation of the speafic policy conditions for finanaial disbursements While
country programs vary 1n thewr content and structure, they all contamn certain design elements that

are the defining themes of the NPA approach There are six such elements in education NPA
programs

NPA Themes

Primary among the defining themes 1s that USAID financing 1s granted to government n support
of a national program of education sector reform NPA 1s not intended to create a reform, rather to
support one that has been developed and articulated by the government The education sector reform 1s
placed within the context of overall government economuc, policy and mnstitutional reform (often as
defined 1n a macro-econonuc adjustment program) In addition, because sectoral reforms often
include an emphasis on inter- and intra-sectoral resource allocation, they must be linked to the
larger efforts to better manage government revenues and expenditures Also essential to USAID's
support are government commutments to the policy changes necessary for the reform Examples of
the areas of policy reform supported through education sector NPA include

absolute and relative levels of allocation and expenditure,
policies, statutes and regulations goverrung personnel,

policies setting standards for student admussion and advancement through the system, and
prionties for plantung and program budgeting

The nature and guality of the reform may vary across countries in terms of the clanity with whach
it 15 defined, the fechrucal quality of the information and analysis, the participation leading to the
reform, the comprehensiveness and nature of proposed changes, and the degree of government
commutment to the reform These varnations in what could be called the policy environment have
a determunung effect on the progress of NPA program implementation and mmpact

A second element of education NPA 1s budgetary support conditioned on performance An
USAID grant in support of a government education sector reform 1s divided into tranches,

A ninth education NPA program 1s currently bemg prepared by USAID/Ethiopua

Cl1Es PAGE 6



PArT 1 USAID’'S ApPROACH TO EDUCATION REFORM IN AFRICA

corresponding to the number of years in the program (varying from three to mane) The
disbursement of each tranche 1s conditioned on the government meeting a prior: negotated
performance standards, collectively referred to as "conditionality “ In general, conditions precedent
to tranche disbursement serve as 1) leverage points for advanang policy changes, 11) benchmarks of
progress, or u1) demonstrations of government commutment The conditions are intended to
.dentify essential elements of reform without whicn the overall program cannot succeed

A third element 1s the Agency’s adoption of a systems approach to educational change, in which
reform of the entire education system 1s seen as necessary for sustainable improvement Thus 1s 1n
contrast to earlier attempts to provide project assistance to develop separate components of the
education system (1 e, curriculum development and instructional maternals, school construction,
teacher traimung) With the focus on selective elements of overall system reform, the importance of
the polictes which govern the system becomes apparent Agency gudelines goverrung the
application of NPA are specific on this point, stating "The DFA’s legislative hustory [the
congressional directives concerning use of DFA funds] makes 1t clear that non-project assistance
under the DFA can be used only to support sectoral policy reform programs The purpose of such

reform programs must be to alleviate the policy constraints impeding longer term development
and growth at the sectoral level *°

A fourth element of education NPA 1s the focus on mstitutional development within the sector
The education system consists of a complex of mstitutions with different adnunistrative,
managenal and techrucal responsibilites These mstitutions are the means by which policy 1s
translated into operational programs, they include finance and accounting, planning and
mformation, management services, personnel and teachuing services, supervision and m-service
traming, curriculum development, mstructional materials, tests and examunations, school facihities
and equipment, etc. Reform of the education sector, 1f 1t 1s to be sustainable, requires the
coordinated development of host country capacity for managing all aspects of these operations

Donor coordmation 1s a fifth feature of education NPA programs Unlike a project approach, in
whach each donor can operate withun a specific program area, NPA requires a review of the
government’s reform strategy and financing, including the support from all major donors
Cooperation among donors can take the form of co-financing, where mrz,or donors join 1n the
design of the program, including conditionalities, and participate together with government in
tranche reviews A less structured form of coordination 1s regular donor sector review meetings, in
some cases convened and chaired by a murustry of education

It 1s an exphat directive both of the DFA legislation and NPA gudelines that programs will be
evaluated on the basis of people-level impacts Thus focus on people-level measures of outcomes 1s a
sixth defiming characteristic of education NPA USAID’s support of education reform 1s therefore
ultimately accountable for outcomes such as an increased proportion of chuldren comung to school,

getting through school without repeating grades, and fimshing school having learned something
useful

3

USAID Reuvised Africa Burcau NPA Giudance USAID AFR/PD/SA 1992
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PART 1 USAID s ArprpRrROACH TO EDUCATION REFORM IN AFRICA

Of the $388 mullion of USAID education assistance in Africa, $258 mullion (66 percent) is 1n the
form of NPA (Table 1) All of the NPA grants are accomparued by traditional project assistance in
varying proportions The projects consist of techrucal assistance and trairung designed to help
education rmurustries build their capaaty to better manage the additional resources and to
implement other technical elements of the reform The projects also can contain support to the
USAID field mussions for managing, morutoring and evaluating the education programs
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ParT 1 USAID'S APPROACH TO EDUCATION REFORM IN AFRICA

Table 11 Education Programs in Sub-Saharan Africa®

COUNTRY FINANCING (USM) DATES
NPA PA Total | %NPA | START END |

Mal 30 170 200 15 1989 1995

Ghana 320 30 350 1990 1995 H

Guinea 223 57 280 1990 1995 “

Lesotho 186 64 250 s 1991 1997 "
I Malaw1 14.0 60 200 1991 1996 II

Berun 500 75 575 1991 19% “

Namibia 350 05 355 1991 199

Uganda 830 250 1080 1992 2002
o s

‘Botswanagry

TOTAL 25790

OBJECTIVES OF EDUCATION PROGRAMS

In terms of their design elements, USAID's education programs work, albeit in different ways, on
1ssues relating to financial reform, improved quality, increased access and equity, and msttutional
or admurustrative reform? Summaries of these general objectives are presented below

South Africa 1s a umique case because the Comprehenswe Anh-Aparilerd Act has barred USAID from providing support to the

South African government Consequently, the education program m South Africa has consisted of projects designed to channel
resources and support to the non-governmental sector

By Afrwan gtandards, Botswana s education system has made substantial progress wnth USAID and other donor project support
i implementing sustamable, system-wide reforms At present, the sectoral policy and mstitutional enoironments are well
positioned to enhance the contnued mmprovement of education at the primary and secondary levels In such an environment the
caveats normally associated with project assistance are Iifted because the government viself has sufficiently defined sectoral policy
and strategy so that project interventions feed wto a sustamable system This being the case, Botswana serves as the exception
that proves the NPA rule - that a sound sectoral policy environment 1s key fo successful development

In Swaziand the previous education projects had identified specific areas m which institutnal strengthening 1s needed to ensure
umiplementation of government policy reforms The present project targets those areas for capacity bulding and having a pont of
entry m the education sector hopes to engage the government wmn effectrve policy dilogue

For a summary of the Africa Bureau s education programs see USAID Quervtew of AI1D Basic Education Programs m sub-
Saharan Africa USAID AFR/ARTS/HHR 1993
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PART 1 USAID $ ATPROACH TO EDUCATION REFORM IN AFRICA

Financial Sustainability

NPA provides a modality for addressing the sustainability of sectoral financing by working with a
murustry of education to plan and budget for the required level of activity  Thus often involves

increasing or stabilizing education s share of the government budget and, within that, the share
allocated to primary education

Quality

USAID supports a number of quality enhancing objectives ranging from curriculum development,
to matenals development and distribution, to teacher traiung (pre- and/or in-service), to student
assessment, to pedagogical supervision

Access and Eguity

USAID's education efforts support increased access in those countries where expanding the
provision of basic education 1s a prionty of the government’s sectoral reform Equutable access to
primary schooling 15 a concern in almost all of USAID’s education programs, and 1s addressed

through targeting of expanston and improvement to previously neglected areas or populations (1e
girls)

Effictency through Institutional Reform

USAID provides assistance to reorgaruzation, decentralization, improved collection and use of

information, plannung, budget preparation and expenditure control, MOE staff development, as
well as commumty particaipation in school finance and management

POLICY CONTENT

NPA programs are expected to support goverrunent policy reforms 1n basic education Policy as
defined here mncludes centrally-determined, system-wide (or government-wide) decisions that
establish the framework for sectoral development Specfically, thus includes formal policy
declarations, murustenal acts, civil service statues, budgetary allocations, or other governmental
statements of priorty or strategy Analysis of the policy content of USAID’s education programs

mn Africa indicates tiat despite the variety of areas of policy-level interventions, certain general
characteristics are discerruble

Almost all of the NPA programs address sectoral prionties as expressed in government resource
allocation decisions Budget and/or expenditure targets, as conditions for tranches of budgetary
support, range from the general (adequate resources to cover the cost of the reform) to the speafic
{(urut expenditure amounts) and cover inter- as well as intra-sectoral allocations

Reforms intended to increase efficiency address strengtherung planmung and admurustrative
operations, as well as supporting the reorgaruzation of murustry structures and functions and the
improved use of physical facilities (1 e, double shifting in schools or increasing intakes to teacher
trairung facihities) Policies goverming teacher recruitment and assignment, staffing norms, career
structures, etc, are also targeted as means to increase efficiency mn the use of teachers and staff,

and to improve nmunistry personnel management The internal efficiency of primary schools 1s
addressed through policies aimed at reducing repetiion and drop out rates
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PART 1 USAID’S APPROAGCH TO EDUCATION REFORM IN AFRICA

Programs often include support to government reforms intended to devolve authonty and
responsibility to regional or sub-regional levels with the aim of improving the quality and
efficiency of management These policies may also seek to secure greater community involvement

in education at the school level or to promote private sector imtiatives in the provision of
education

USAID education programs support policies aimed at the expansion of opportumty for schooling
in those countries which place priority on overcomung low rates of access In addition, equitable
provision of educational services 1s another policy preoccupation A project may envisage policy
reforms mtended to enhance girls” access and retention, improve distribution of resources between
urban and rural areas, or target previously disadvantaged regions or populations

Table 2 summarizes the policy content of USAID's education programs m Africa The policy
content 15 often expressed m the conditionahities of an NPA program, or may simply be part of the
government’s reform program to which USAID 1s providing support

Table 2 Policy Issues in USAID Education NPA Programs in Africa

COUNTRY MAIN POLICY ISSUES

Mah Redirect resources from tugher and secondary education subsidies to pernut expansion and

unprovement of basic education. Facilitate expansion through improved personnel management
(staffing patterns and recrustment)

Ghana Increase amount of budget available for non salary quality enhancing inputs such as textbooks and

the development of criteria referenced testing Development and implementation of pilot programs
to improve equity

Gumea Expand the provision of basic education through more effictent use of teaching personnel
(redeployment) and of wfrastructure (multigrade teaching and double shifting) Improve quality

through increasing non-salary expenditure Development of policies to promote rural/urban and
gender equity

Lesatho Large wunal increase in and maintenance of lugher level of budget for education, with 70 percent

of new resources to go to unproving the quality and efficiency of prunary education. Reform of
laws govermng non-governmental ownership of schools

Malaw1 Increase overall budget allocation for primary education. Improve efficiency by developing
strategy to address repetition and by makang greater use of existing facilities through multigrade
«| teaching and double shifung and greater enrollment in teacher traiming colleges (TTCs) Promote
gurls access through targeted fee wavers and development of gender-sensutive carnicula. ‘

Bemn Develop a muumum standard for basic quality education as a tool to ensure equitable allocation ‘
of wncreased level of non-salary inputs Promote decentralization of admuustrative and budgetary
responsibiity

{{ Namibia Consolidation and wntegration of regional education authorities and development of basic standard

of quality 1o0ls 10 guide equitable re-allocation of qualitative improvements

Uganda Improve quality through targetng of resources for texibooks and through upgrading the

qualifications of the teaclung force More efficient management of teaching personnel. Reform of
teaching prafesston.
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Par1T 1 USAID s APPROACH TO EDUCATION REFORM IN AFRICA

DEVELOPMENT OF INSTITUTIONAL CAPACITY AND PROGRAMS

Under projects, the targeted objective of USAID’s intervention was defined by technical output (e g
teachers trained, textbooks delivered, etc) Unfortunately, those outputs were often pursued at the
expense of institutional capacity bullding A project would set up 1ts own system for delivering
training or developing an information system and USAID could claim victory when project
objectives were met, whether or not the project had fostered any permanent change in a mirustry’s
capacity Under USAID’s program-based approach, the targeted objective 1s now defined as an institution

capable of achieving the desired technical output, with ifs recurrent operational costs covered by the sectoral
budget, not just the output itself

As all the programs consist of substantial infusions of resources to the education sector, the
development of budgeting and financial management institutions and capacities are critical aspects
of USAID's mterventions Other institutions are targeted depending on the programmatic focus of
the education reform For instance, where the emphasis 1s on teacher in-service trainung, the
strengtherung of mstitutions associated with the development and provision of mn-service programs
1s supported, such as the National Teacher Trammng College in Lesotho The table below identifies
the targeted institutions 1n each of the Africa Bureau’s education NPA programs

Reinforcement of targeted institutions 1s addressed either through a companion project providing
direct technical support (long-term and short-term techrucal assistance) and trairung or through
aspects of policy reform and conditionality For example, many programs mnclude conditionality
requiring the development of an expenditure tracking system capable of disaggregating budget
data by the nature, category and educational level of expenditures In some cases, techrucal
adwvisors 1n the area of financial management are also provided through project assistance

VARIATIONS

Withmn the general framework of coordinated, policy-based, conditioned budgetary resources 1n
support of a government program of systemuc reform, USAID’s education NPA programs vary in
several different ways The vanation across programs depends on a number of factors, among
which are the following 1) the stage of development of a country’s education system 1n terms of

the levels of access and quality, u1) the history of USAID's involvement in the education sector, and
m) the extent of government commitment to reform

Assistance to countries with severely underdeveloped education systems focuses on meeting the
challenge of broadening access equitably and within the constraints of resource imutations (e g,
Guinea and Mal1) Often the 1ssues that most dominate regard effictiency and quality, how to
make most efficient use of available resources and how to expand access without compronusing
quahty, the former contnbuting substantially to resolving the latter In countries where education
systems are well developed, the focus of assistance may be on consohidating and improving quality
while reaching out to the most marginalized populations (e g, Benin, Ghana and Lesotho) The
degree of development of government institutional capaaity to manage and admunister pubhic
education also determunes the orientation of USAID assistance and often correlates with the overall
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PaRT 1 USAID s APPROACH TO EDUCATION REFORM IN AFRICA

level of provision of educational services -- better institutional capacity often leads to the greater
access and better quality The other confounding variable in this framework 1s resource
availabiity Again, msttutional capacity, access and quality and availabihty of government
resources are all highly correlated -- richer countries tend to have better admurustered, more
unuversal, and better quality basic education systems (e g, Botswana, Swaziland and Namibia)

The focus of USAID's assistance 1n a country 1s also mfluenced by the length of time USAID has
worked 1n the education sector and at what pomt 1n its experience with education sector NPA the
program was designed In countries where USAID has a long experience of projectized assistance
to the education sector, current programs can build on that experience In some cases these
programs continue the projectized mode (e g, Botswana and Swaziland) as a means to target
specific elements of the education sector Lesotho 1s a situation in which an NPA program follows
a large-scale education project In this case, based on a government reform plan, resource
allocation, policy change and institutional development are sought through NPA as a means fo
make previous improvements mn the sector more sustainable The timing of program design 1s
most clearly reflected in a program’s approach to setting the policy and institutional agendas
Those designed early on m USAID's shuft to NPA attempted to set out conditionality for all
tranches of support from the beginrung (e g, Guinea and Mal1) They were also limuted to three
years More recent designs cover a longer time span (six to ten years) and have a more flexible
approach to defining conditionality (See Part 3 for a discussion of conditionality )

In addition to the vanation 1n terms of policy objectives and mnstitutional or programmatic focus,
programs also differ in how they are structured On average, about 74 percent of the funding in
these eight education programs 1s through NPA, with the lowest share bemg 15 percent in Mali,
and the highest, 99 percent in Namibia Only Guinea and Uganda use NPA to repay debt, while
all the other programs provide cash transfers as general balance of payments support Two
programs use special accounts for earmarking local currency for the education sector Ghana and
Lesotho Project assistance 1n all the programs conforms to the usual configuration of long and
short term technical assistance, tramming, and some equipment purchases Contractual
arrangements for technical assistance range from Mission-based management of a number of
personal service contractors and an to buy-ns to existing centrally funded USAID projects All the
countries except Guinea use pro,act funds to lure a US personal services contractor program
coordinator to facilitate Mission management of the program Some of the operational implications
of these variations 1 design are discussed later
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Thus section of the paper examines some of the early lessons of USAID's experience with desigrung
and managing its new approach to supporting education in Africa Design 1ssues discussed
include the pre-conditions for launching an education NPA program, the complementanty of
project and non-project assistance, and conditionality

DECISION TO SUPPORT BASIC EDUCATION

An mherent assumption of USAID’s current approach to basic education in Africa 1s the exastence
of a national effort of education reform What confounds the 1ssue 1s the great variation in
government commutment to reform In some instances, governments may politically pronounce
basic education as a prionty (often 1n terms of commitments to "Education for All"), but have not
translated that proclamation 1nto cogent sectoral objectives and strategies In other cases, donor
activity in the education sector may give the appearance of a government program of reform, when
in reality external assistance 1s driving most effort in the sector While in other circumstances,
USAID may convince 1itself a reform exists in a country in order to justify a given deasion to
pursue a policy-based NPA-funded education program Some examples will help llustrate this

In Ghana, USAID began supporting the education sector in 1990, after the government had several
years of experience implementing a reform program that was supported by the World Bank In
addition, the Ghanaian government sees human resource development as the cornerstone of its
economic development strategy and 1s thoroughly commutted to reformung and improving basic
education Ths tremendously facihtated USAID’s decision to support education and has proven to
be one of the important factors contributing to the success of that program.

Simularly, in Lesotho USAID’s NPA program has essentially adopted the objectives and targets of
the government's five year development strategy for the education sector A first analysis of
conditionality in the Lesotho program would tend to indicate great complexity and a micro-
management of the sector However, aside from one condition regarding government-school
proprietor relations, these reforms have proven easy to monutor on the part of USAID and
comphance has not diverted government effort from 1ts reform objectives Why? Smmply because
they were taken almost hiterally from the government’s own education sector reform plan

In contrast, Benurf 1s an example of USAID getting involved in education at a much earher poimnt in
the process of government definition of a sectoral reform. Whule the Beninese had established
national consensus around priority investment in reforming and mmproving basic education, much
of the defirition of sectoral strategies and plans remamned incomplete As a result, USAID’s
program has spent 1its first two years helping the government more clearly define its intentions 1n
the primary sub-sector Thus has been useful and important work, but 1t has meant that concrete
results and outcomes have been that much slower in coming

Under pressure to meet the Congressional earmark for education, USAID/Malaw: developed an

education program supporting a reform effort accented on equity — enhancing girls’ access to
primary education Unfortunately, government plans for the sector did not even mention equuty as
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an objective Female access to education, because of 1ts correlation with reduced fertility, was seen
as supporting USAID’s larger strategic objective in Malaw1 of helping reduce the population
growth rate Thus an education program supporting an objective, which did not exist 1n the
government reform effort, was justified in USAID’s internal logic, despite an wrutial incongruence
with the government’s intentions 1n the sector

In Uganda 1t was difficult for USAID to gauge the readiness of the government to undertake a
reform program Although 1t was true that at the time of the decision to develop an education
program making use of NPA in Uganda, the government had instigated a reform effort, the
momentum for reform was due 1n large part to World Bank iutiative in the form of pre-appraisal
studies Consequently, this created an appearance of comnutment to reform, while the
government’s actual internahzation of certain objectives and strategies was basically unknown

What factors mtervene to make the Agency deaide to develop policy-based NPA-funded education
programs m such divergent carcumstances? Two are readily identifiable. the basic education
earmark and political imperatives to provide assistance to certamn countries Not only did the
congressional earmark for basic education set annual targets for USAID obhigation of funds in thus
sector, 1t also exphatly stated that five new programs be developed between 1989 and 1991 Thus
placed considerable pressure on USAID to start-up education programs, and specfically to start
NPA programs because of the dollar absorptive capacity of this modality In addition, US foreign
policy interests used USAID funding to reward countries for progress in democratic reforms
(Benin and Nanubia) Taken together these two factors determuned that education NPA programs
were sometimes launched 1n countries without respecting the assumption that a sectoral

environment conductve to policy reform be 1n place, and 1if one 1s 1in place, that USAID share 1ts
objectives

In addiion to NPA programs bemg developed under differing degrees of government commtment
to reform, they have also been started mn countries with varying levels of instituttonal capacity
Again, political and bureaucratic motives have sometimes held sway, and countries have been
slated for education NPA programs under less than 1deal institutional condiions This does not
only concern the deaision whether to develop an NPA program, but it also affects a particular
program'’s structure Mah, Benin a:id perhaps Guinea, are three cases where, at the time of the
decision to embark on an education NPA program, mstitutional capacities, especially in terms of
budget preparation and expenditure morutoring, were not sufficiently developed to efficiently
shoulder the responsibility of managing substantal levels of additional sectoral financing Whether
adequate levels #hd appropnately targeted techrnical assistance were included mn the programs to
address mstitutional constramts was less a function of systematic needs assessments than of
political and admunustrative imperatives at the time of design

HOW MUCH SUPPORT?

Once a country has been selected for an education NPA program, how does USAID determine the
amount of budgetary support to include in the program? Non-project assistance, by defirution, 1s a
mecharusm for supplying governments with much needed foreign exchange For thus reason, the
dollar disbursements should be related to a macroeconomic analysis of a country’s balance of
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payments situation In addition, because these programs are often 1n support of budgetary
changes 1n the education sector, specific analyses of sectoral financial requirements and allocative
targets are also required In fact, however, as previously discussed, these technical analyses are
often sacrificed to a perceived urgency to commut funds Often a fixed dollar amount 1s already
targeted when supposed financial analyses are conducted, owing primarily to Washungton’s
calculation of how best to meet the basic education earmark

A fundamental tenet of the NPA modality 1s that conditioned budgetary support cant leverage
umportant policy reforms What has proven extremely difficult for USAID 1s the development of
an analytical mechanism that could somehow equate the value of policy or institutional change
with the dollar amount of support required to accomplish 1t The aspects of reform that concern
increased resource flows, typically for non-salary recurrent expenditure on primary education, are
readily quantifiable In these cases, the “costs of reform" can be calculated on the basis of the
desired incremental difference in urut expenditure The challenge, however, 1s in how to quantfy
the benefits of reform, what 1s the value of mcreased learming that are assumed {o be associated
with the expenditure on non-salary mputs Some programs have attempted to quantify expected
or assumed efficiency gams Thus 1s done by estimation of lower equivalent student-year costs
required to produce a primary school completer, assuming a given reduction in repetition and
dropout rates The short comings of such a methodology are obvious since no empirical evidence
exists to associate changes 1n mputs with gains in efficency While rates of return to primary
education 1n general are used as justification for mnvestment i the sector, rarely has the Agency
undertaken to specfically calculate them.

PRE-DESIGN POLICY DIALOGUE

At the pre-design stage, policy dialogue 1s a shorthand term for the complex process of discussion
and negotiation among stakeholders within the country about policy and strategic decisions
affecting the education sector It mnvolves the weighing of different mnterests, objectives, costs and
benefits and reaching a negotiated position regarding sectoral prioriies This process, in terms of
1ts openness, the breadth of participation, and 1ts grounding m reahistic appraisal of sectoral

constraints, 1s an important element m the setting of government reform objectives, and therefore
USAID's strategy for support

In two countries, Benin and Namibia, the government piloted national dialogues about the goals
and prnionities for the education sector In Bemin, wide participation in the national conference led
to a popular consensus on the sectoral prionty of reformung basic education with an emphasis on
mproving quality and efficiency Les états généraux d’éducation (an assessment of the status of the
sector aided by UNESCQO) were produced m Benun as a direct result of the popular concern for the
state of public education, and represented the first step towards defining a program of reform.
Simularly, in Namubia, transition to a post-apartheid democratically elected government was
accompanied by a national conference to determine priorities in education and a government
strategy for redressing mnherited mequities The Etosha conference kicked off a national campaign

of consensus building and wide participation mn the defirung of a strategy for basic education
reform.

ClESs PAGE 16



PART 2 ELEMENTS OF PROGRAM DESIGN

While these two cases are good examples of government-led efforts at policy dialogue among all
parties concerned with education 1n the two countries, they also illustrate how USAID’s support
can fail to adequately capitalize on the fruits of such a dialogue Pressures within the Agency to
deliver on promused funding for these two emerging democracies precluded the devotion of time
to the continuation of the policy dialogue In fact these cases demonstrate a basic
musunderstanding about policy dialogue Too often 1t 1s seen as a discreet activity — once mnshal
dialogue 1s completed, then government and donors can go about the business of education
reform In fact, by defirution useful policy dialogue needs to be an ongoing process to ensure that
stakeholders concerns are accounted for and that they are informed about decisions regarding
implementation of polictes and strategies The most recent amendment to the Berun program
recalls the importance of the wrutial policy dialogue and ates the lack of continued government-
wide and public involvement n the reform of the sector as a major constramnt to program success

There 1s emerging hiterature on successful enhancement of the policy dialogue process® USAID 1s
developing an approach to fostering pohicy dialogue and enhancing 1ts quality. Typically,
enhancements include a structuring of the process to permut participation of an array of
stakeholders and the introduction of rational analytcal tools to facilitate the quantification of costs
and benefits Ethiopia 15 a case where USAID 1s trying to support the development of a dialogue
process as a precursor to defining the support role the Agency will play i the education sector
Specifically, USAID 1s helping the Ethiopian government develop a financial simulation tool so that
the budgetary implications of different sectoral strategies can be miroduced into the selection of
educational prionities In addition, the education murustry 15 being encouraged to open up the

dialogue to include other government, non-governmental, private sector and commuruty
representatives

NON-PROJECT ASSISTANCE AND PROJECT ASSISTANCE

According to the general model of USAID’s approach to supporting education sector reform, policy
change without the institutional capacity to implement those changes 1s mneffecive Furthermore,
policy and institutional changes not targeted towards supporting improvements m the mstructional
environment of classrooms are purposeless For these reasons all the Africa Bureau’s education
programs combine policy, mstitutional and school and commurnuty level interventions, however in
varying degrees It 1s difficult to assess why USAID opted for different combinations of non-
project and project assistance in different countries There has been no clear guidance on how to
coordinate the uge of project and non-project modahities In some cases the use of NPA was
mandated by Washington In other cases, NPA appeared expeditious for obligating large sums of
money In still others, the country situation was percerved too risky to comnut large sums of non-
project funds Nonetheless, there are two 1ssues worth exploring 1) how can project and non-
project assistance be combined to support the objectives of educational reform, and u) to what
extent does the split between NPA and PA have an impact on the success of a given program?

s See Lwus Crouch Success w Policy Reformt through Policy Dulogue, Staff Working Paper RTI 1993
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The concept of educational reform, especially in its policy and institutional reform elements, could
be percerved as being top down In fact, national attempts at system reform are often centrally
driven Sadly, they have largely proved unsuccessful® In order to move beyond an assumed link
between policy change, institutional capaaity and improved education, and to address the loosely
coupled nature of education systems, USAID’s approach has often mncorporated simultaneous top
down and bottom up components The top down elements mnclude budgetary support and
conditionalhity intended to leverage critical policy or mstitutional changes These aspects of the
approach are discussed in detail below Bottom up (or muddle out) components include the
projechized aspects of USAID's programs that address adminustrative and management capaaity
and speafic techrucal areas affected by reform. The nature of projectized activities 1s also
discussed below The following paragraphs examine how project-provided technical assistance 1s

used m conjunction with NPA to help overcome mstitutional weakness 1n key areas or fo instigate
changes at the school level

Long- and short-term techrucal assistance and training are targeted to administrative-or techrucal
offices withun the sector m order to help develop capacity in those areas seen as key to the success
of reform. In most countries thus translates mto techrucal support i the areas of financial
management, educational planrung and the development of management information systems, and
teacher traiming or curriculum development, among others The deasion as to the amount and
area of focus of techmucal support 1s addressed during design and depends on analyses of
constramnts and mnsttutional capacity conducted at that ime Program success, which 1s contingent
on the assumption of a certain technical and mstitutional ability and willingness on the part of
sector managers, also depends on the target and effectiveness of techrucal assistance

Insufficient technical assistance to accompany a program of budgetary support has had negative
mmpacts on the implementation of certain programs Three examples are Guinea, Benin and
Nanmubia In Guinea, despite an mstitutional analysis that indicated problems in murustry
management capacity, techrnucal assistance provided in the program has been imited Although
notable success has been realized, institutional changes in planning, budgeting and expenditure
control have been difficult to come by and evidence of backshding indicates that they are fragile at
best Guinea’s recent evaluation strongly recommended additional techmical assistance In Benin,
because other donors have yet to deliver anticiated assistance, and because of the complexaty and
number of reforms being undertaken, the program has recently been amended to add more
projectized assistance 1n certain key areas (financial management and pedagogy) In Namibia,
because the USAID program was designed prior to the formahization of the government’s own
educational priorifjes, the Mirustry’s sequencing of reform activities was often not synchroruzed
with the tranche conditions of the USAID program. Consequently, although the education
murustry had procured 1ts own technical support, thus valuable part of the murustry’s staff was
frequently pulled away from reform activities in order to work for extended periods on preparing
documentation to meet USAID conditionalities

There are examples of successful education reform in Africa but they are largely limied to efforts to expand access (Zimbabwe
Kenya Nigeriz) Most atiempts at unprovng quality unfortunately have fadled In fact the poor quality of basic schooling m
Africa 1s m some ways attributable to the fmlings of past reform efforts See the World Bank s 1988 Policy Paper Education 1n
SubSaharan Africa A Strategy for Adjustment Rewmiahzation and Expansion for an cverview of the history of educational
reform in Afrca.
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A converse example 1s Mal1 In thus case, too much projectized assistance may be countervailing
USAID attempts at policy dialogue Essentially, the Minustry has been able to forego meeting
conditionality without losing the majority of USAID's assistance to the sector In fact, one could
argue that $3 mullion as inducement to make hard policy choices regarding cutting of subsidies to
higher education has been neffective compared to the $17 mullion in projectized assistance the
Minustry continues to receive with little progress on the policy front Although this program has
been successful in promoting significant changes in teaching practices through targeted teacher
trairung and support 1n pilot areas, these activities are not yet linked to changes in the policies or
institutions governing mn-service teacher tramung and pedagogical support

Swaziland 1s a country where USAID 1s working at the pohicy level without the leverage of an
NPA program USAID hoped that it could provide project assistance to support key mstitutions in
the sector, and thus participate in the defimtion and articulation of policy However, this has not
yet been accomplished, since USAID has been unable to influence sigruficant policy changes or

engage 1n policy dialogue with the government Whether this 1s because of the lack of program
budgetary support 1s unclear

It 1s not possible to stipulate the 1deal proportion of non-project and projectized components of an
education program However, 1t 1s evident that a balanced approach has a greater chance of
successfully fostering a government’s reform objectives Too little projectized support has left
USAID with no direct means to assist institutional development — a necessary condition for the
translation of policy changes into programs of action 1n the sector Too little NPA weakens the
Agency’s ability to support difficult policy reforms, resulting in projects that may have a broader
scope than those undertaken 1n the past, but which leave open the question of how sustamable

their activities will be 1n the absence of policy change and a reallocation of resources The key 1s to
ensure the complementarity of efforts

An example of how these two approaches can work synergistically 1s found in the Malawi
program Gender equity, while not a clearly stated goal of the Malawian government, 1s strongly
promoted by USAID’s program of assistance The program 1s pursuing equity enhancing policy
changes such as elimunation of fees for girls in primary school It also includes an increase in the
share of government resources going to the education sector and withun tha* to primary education
as a means to make up for the reduced revenue resulting from the elinunation of fees In addition,
the program contamns a projectized component which provides technical assistance and material
support to the development of a gender equty urut withun the institution responsible for
curriculum develepment In thus manner, the 1ssue of gender equuty (speafically 1n terms of the
ehmnation of gender biases from teachung materals and practices) 1s given an msttutional
advocacy base Another component of the project 1s supporting a social marketing effort aimed at
working with commuruties to promote girls’ education These efforts allow USAID’s to work at

both the policy level, through the lever of NPA, and at the mnstitutional and grassroots levels
through well targeted projectized activities

Another important lesson 1n how project and non-project assistance can work in a complementary
fashuon has to do with the phases of education reform and the combination of these modahtes
The diagram below depicts one way 1in which budgetary support and more traditional project
assistance can be used to support different stages of educational reform In the early stages (pre-
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reform) when the government 1s defining 1its objectives and developing implementation strategies
and plans, projectized assistance may be called for to develop the important institutional capacities
on which the implementation of a reform program will depend (e g information systems, planmng,
budgeting, financial management, etc)

During reform implementation budgetary support could grow in importance, helping provide the
resources necessary to implement reforms and specific programs Often there are one-time
transitional costs associated with jump starting a stalled education system (traming, infrastructure
and equipment) External assistance could help governments bear some of these costs Project

assistance may decrease during this period, transferring the implementation burden over to
strengthened host country mstitutions
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At the later stages of reform (or post-reform), budgetary support could decrease At this point the
government would take over and sustain the required level of financing for the continued
operation of an improved education system. This would be after the mitial spike in sectoral
financing requurements associated with the transition referred to above Project assistance at this

stage could be used to target development of certain key capacities withun the framework of a
reformed education system.

CONDITIONALITY
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The disbursement of USAID grant funds in NPA programs 1s contingent on a government’s
meeting specific pre-arranged conditions collectively referred to as condihonality Conditionality
serves several purposes, but primarily acts as the means to ensure that certain policies or actions,
seen by both parties as essential to the success of the program, take place In addition, the
fulfillment of conditionality provides USAID with the justification required to secure the release of
a tranche of financing Thus section of the paper examunes the use of conditionality as a tool for
assisting education reform Speafically, 1t will be important to determune, if possible, whether
different types of conditionahty are mrore successful than others and if the manner 1n which USAID
manages conditions determunes therr impact in the education sector It will be useful to examune
different approaches to defining conditions and how those have proven to help or hinder program

implementation Flexibility, speaificity, and scope are three areas in which expenence has
demonstrated different lessons

It 1s mmportant to note that each of the education NPA programs 1n the Africa bureau make use of
different approaches to and types of conditionahty Within a given program there may be pohcy-
level conditions and implementation specific conditions, or detailed and general conditions The

combination of many types of conditions 1s indicative of the Agency’s attempt to find the "best”
formula for facilitating education reform 1n a given context

Flexibility

In the early NPA education programs (Mali, Ghana and Guinea), all conditions for each tranche of
budgetary support were defined at program design Thus approach was predicated on the
assumption that it 1s possible to predict the nature and pace of policy reform, a tenuous
assumption under the best of circumstances In Mali, the NPA portion of the program was
essentially derailed from the start and inflexible interpretation of conditions precedent (particularly
regarding sectoral budget shares for lugher and primary education) made 1t impossible for USAID
to respond to what progress the government was making under admuttedly difficult circumstances
In Guinea, disbursements have averaged several months behind schedule as government has
labored to keep pace with an agreed implementation schedule While the intent of conditionality 1s
to help the government institute duafficult changes, lack of flexibility in defiing benchmarks can
l.ad to bending of mnterpretation of compliance, which risks being counterproductive Speafically,
USAID finds itself accepting less than 1deal proof of comphance (the equity conditions in Ghana
and school construction in Guinea) because predetermuned conditions cannot be altered The
lesson drawn from these experniences 1s that flexabihty 1s important in the setting of targets —1e
building 1n speaific points at which the achievement of expected outputs can be reassessed Where

flexibility 1s damaging to a program 1s in interpreting complhiance —1e deciding whether presented
evidence demonstrates that at a target has been reached

Later programs, Uganda, Namibia, and Benin, attempted to respond to the inflexabihity of pre-
established conditions for all tranches Two approaches have been used In one, conditions
precedent to the first ahd second tranches are defined in the program design Subsequent
conditions are elaborated through program amendments on an annual basis {Benuin and Uganda)
This allows USAID and the government to agree to tmportant policy reforms or program
benchmarks on the basis of an evaluation of progress to date However, this does requure that an
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official amendment process be undertaken each year, with attendant demands on Mission
management mput and the need for regional or Washington review

Simularly, the second approach also mcorporates annual reassessment of progress and
determination of conditions through what the Agency has termed a "Letter of Intent” (Benin and
Namibia)'® The Letter of Intent (LOI) 1s a legal agreement between the government and USAID
whuch identifies specific program accomplishments for a given year

An advantage of both of these approaches 1s that USAID and the government must commurucate
up front about each others expectations for a given year of the program If executed effectively,
important policy dialogue can center on this annual setting of targets, hopefully diminishung the
need to bargain about interpretation of compliance One problem that has emerged 1n the use of
the LOI approach 1s the blurning of statements of intention (1 e, objectives) and firm commitments
to attain specific benchmarks The most striking example of thus 1s the case of Namibia, where
government discussion of broad sectoral objectives 1n a Letter of Intent were legalistically
interpreted by USAID as binding comumutments The education ministry in Namubia did not
sufficiently understand the LOI concept and interpreted 1t as a simple statement of objectives At

the same time USAID adopted the strictest possible application of the LOI The result was that the
third tranche of the program remains undisbursed

Another disadvantage of a letter of intent 1s the tendency to translate program mmplementation
concerns mto conditionality This has been the case in Benin, where the use of the LOI has tended
to focus conditionality attention on programmatic changes (e g, naming of staff, compilation of
statistics, writing of plans) rather than on policy-level reforms The implementation of those
programmatic changes have been important for the government’s reform effort. However, 1t 1s
unclear whether conditionality 1s the correct mechamism for addressing those concerns

Nonetheless, a Letter of Intent or an annual amendment to the program ideally builds m the need
to communicate, reassess, and jointly define objectives and benchmarks In thus way a program
can respond to critical policy issues that arise duning program implementation. This requires
signuficant Mission mnvolvement m policy dialogue An example drawn from Benin 1llustrates this
pomt It has become increasingly evident that progress in educational reform in Benun ¢5.1d be
accelerated through a more decentrahized approach Amended conditions have therefore reflected

a greater emphasis on decentrahzed control of budget and programming decisions than onigimally
foreseen at the time of design.

Flexability i conditionahity has been brokered through another approach, evident n the Malaw1
program. In this case, mtial conditions require the government to develop plans for reducing
repetition, school construction, and development of gender appropmnate curricula. Additional
tranches simply require that targets laid out in the onginal plans be respected While this does not
address the problem of ngidity of pre-determuned later year conditions, at least those later targets
are based on government plans and not design assumptions about reform progress

W

Note that Berun and Namiba make use of both of these approaches
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Specificity

Conditions in USAID’s education NPA programs range from extremely detailed and highly specific
to the very general Experience has shown that thus variabion contrnibutes significantly to
explairung degrees of success in program implementation In addition, analysis of the inclusion of
general or detailed conditonality indicates a phased approach to delermurung conditions

Early interventions in the education sector, or in specific policy or techrucal areas, require
background study and the development of an overall strategy For example, USAID’s support to
the promotion of girls’ equity m access to primary school in Guinea established an 1rutial condition
of conducting a study Later conditions covered establishing a task force, and eventually

formulating a sectoral strategy Thus phased approach 1s intended to ensure that adequate base
line data exist on whuch to build policy and program reforms

Interventions at a later stage, or when sectoral attention to a specific 1ssue 1s more advanced, call
for development of specific pohicies and implementation plans In Benin, many sectoral studies
had been carned out under an earlier UNDP/UNESCO project At the time of USAID's
intervention, the development of specific action plans for implementing reforms based on those

studies was the next important step Early conditions (and the focus of techrucal assistance)
requiring these plans reflected this stage of the reform

When reform efforts have progressed sufficiently beyond the study, strategy, policy and. plannuig
stages, then the achievement of speaific outputs or benchmarks 1s targeted through conditionality

Some examples of this include implementation of CRT in Ghana, school construction conditions 1n
Guinea, and materials provision in Lesotho

In some cases use of general versus specific conditions can be explained by the stage of

government reform (or general development of the education sector) It 1s still useful to examune
the implications of these different approaches to conditionality

Guinea presents a case making use of both approaches Regarding finanaal conditions, Guinea
has the most detailed conditionality It sets out targets for education’s share of overall budget,
primary’s share of the education budget, percentages for non-salary mnputs, and per student annual
expenditure on pedagogical inputs In addition, financial conditionality requures verification of
both budgeted and actual expended amounts 1n these categories (Ghana and Benun also address
both allocations and expenditures, while Mali, Lesotho, and Malaw1 are concerned only with
allocations) The government has exceeded or met all of the detailed financial conditions, and
recent reassessment of the program has indicated that further detail would enhance the
pedagogical impact of increased resource flows to the sector ' In Guinea emphasis on actual

expenditures has been a driving force in helping the murustry of education establhish systems for
improved monutoring of and accounting for resource use in the sector

n For example detailing specific budget lines to be targeted rather than just non-salary recurrent expenditures 1s a way to ensure
that resources are bemg taryeted to classroom-level wnputs and not just admustrative costs
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In other programs (Namibia, Benin), financial conditions are stated in general terms — availability
of sufficient resources to implement the reform This approach may eliminate the need to mucro-

manage reporting on sector expenditures However, 1t 15 so open to interpretation that compliance
1s almost mmpossible to judge

In contrast to the detailed and prease financial conditions in Guinea, admunistrative and
techmcally specific conditions (teacher redeployment, equuty, construction) are expressed in terms
of establishuing and implementing plans Many other programs include this approach of expliatly
requiring only a plan for certamn reforms (e g, restructuring of the ministry in Lesotho and Berun)
Subsequent conditions then refer to the implementation of the plan Malawi 1s perhaps the best
example of thus, as indicated above An extreme example of a general planming condition 1s
evident in the conditionality for second tranche disbursement in Mal: The program required a
minstry plan for “restructuring its secondary general, techrucal and vocational, and higher
education system "

The utility of such a condition for USAID, and of so broad a plan for the government, 1s
questionable

The most detailed set of conditions are contained in the Lesotho program. As many as nineteen
conditions (compared to five to eight in other programs) for each tranche address such items as
appomtment of personnel to specific posts, fixed numbers for hiring of teaching personnel, detailed
incremental increases 1n the education budget, etc In addition, the conditionality in the Lesotho
program covers a broad range of policy issues mcluding finance, staffing, testing, curriculum
development, teacher tramning, restructuring of the MOE, provision of classroom mputs, EMIS,
teacher support, etc The degree of speaficity in the Lesotho conditionahty may appear daunting,
however, comphance has not proven too onerous * Implementation details called for to meet
conditionality are those drawn from the government’s own sectoral plan, essentially achieving the
same result as the planning conditions followed by implementation targets alluded to above

Agan, one could ask whether conditionality 1s the appropnate mechamsm for what 1s basically
mmplementation mornutoring

The problem with overly specific conditionality 1s that USAID's efforts are directed towards mucro-
management of sectoral reforms When this happens, attention 1s diverted from the mtended
objective of NPA the establishment of a policy and mstitutional environment conducive to reform.
Furthermore, government efforts also tend to get sidetracked from the actual business of

implementing the reform by the need to produce voluminous documentation for USAID on all the
specific conditions that 1t reports to have met

-

Scope

Is a condition aimed at a broad policy-level reform or does 1t target the implementation of a
speafic institutional or techrnucal aspect of a reform? Thus distinction speaks to how a program

makes use of conditonality Many of USAID’s education NPA programs use conditions wath very
different scopes

A major policy condition concerrung shared responstbility between government and private providers of education (churches) has
not been met
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In some cases, USAID's approach 1s to target those policy or institutional changes seen as most
cnitical for the success of sectoral reform This could be referred to as a policy-based approach to
conditionality In Guinea, additional non-salary resources and redeployment of teachers were seen
as the key the government’s ability to expand and improve primary education More efficient
deployment of existing staff permutted a quantum change in the gross enrollment rate in just three
years Additional non-salary expenditure was to facihtate delivery of essential pedagogical inputs
As mentioned above, further effort 1s needed to better target non-salary resources However,
Guinea has attained a level of resource availability at the school-level unprecedented in that

country

In Malawi, while girls get into primary school, their persistence through the primary cycle 1s poor
Policy and institutional reforms seen as key to improving female persistence were therefore
targeted through program conditonality Elimination of fees for non-repeating girls, development
of a system for tracking students and a plan for reducing repetition, and the development of
gender sensitive curricula were seen as instrumental to removing obstacles that prevented gurls
from completing primary school, and therefore were included as conditions

In Ghana, an important aspect of realizing and morutoring the impact of qualitative improvements
in basic education 1s the introduction of criterion-referenced tesing Adoption of criterion
referenced testing was made a condition of the program

The defimution and implementation of the fundamental quality level standard in Benin was made a

condition because 1t 1s the planrung tool that will facihitate the establishment and implementation
of the murustry’s plans to equitably improve quality

In other cases, conditions cover numerous specific elements of reform activities and are used as a
device for momtoring program implementation Thus could be called implementation-based

conditionality As discussed earlier, thus tends to be the case when a Letter of Intent 1s used, or, as
in Lesotho, when conditions cover a broad scope of speafic actions

Which approach works better, policy-based or implementation-based? Under both approaches
governments have successfully met cc-ditions  However, two 1ssues appear to argue for a policy-
based approach First, where policy-based condifions have been met, impact in the sector 1s
greater increased resources i Lesotho, Guinea, Malawi, redeployment of teachers in Guinea,
elimination of girls” fees in Malaw1 Impact from implementation of specific conditions 1s hmuted
to the element of.the program targeted by that condition creation of steering comnuttee in Bemin
and Namibia, creation of 260 additional teaching posts in Lesotho, equity pilots in Ghana Often
the larger ramufications of such speafic conditions are lost For example, the Muustry of Education
in Ghana implemented a set of pilot programs to test equity enhancing mterventions However,
the pilots where so poorly designed that generalization for overall policy reforms 1s impossible

Second, 1t 1s assumed that the leverage of conditioned budgetary support should be used to help
an education murustry realize sigruficant and sometimes difficult policy changes In thus way,
USAID’s major program mput 1s used to broker impact commensurate with 1its sigruficance 1n the
overall program design To use budgetary support to bring about minor implementation changes
1s overkall Thus 1s best illustrated by the situation where disbursement 1s delayed because of non-
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compliance with an implementation-based condition Should the Government of Lesotho’s balance
of payments situation and the education sector’s budget share be hostage to the possibility that the

educatin munustry 1s unable to fill the Primary and In-service Division Coordinator positions at the
National Teacher Training College?

Limuts of Conditionality

In assessing the usefulness or relative success of conditionality mn education NPA programs, 1t 1s
importast to acknowledge the imitations inherent 1in using conditionality as the means to broker
policy rform.” Three constraints to the practicality of conditionality relate to the following

1) the Iinuts on technocratic approaches to solving policy decision problems,

Thus first constraint recalls the imutial assumption inherent m the use of non-project assistance as a
modality of support to sectoral reform As discussed i Chapter 1, a complex set of factors
combine to determine what policy-decisions a government can make A given sectoral strategy
often represents the best compromuse among competing interests Helping the government engage
i dialogue with stakeholders and enhancing that process through the introduction of objective

analytial tools 1s our best hope at addressing tlus constraint To assume that making something a
condition will overcome a political obstacle 1s naive

n) e lack of mechamisms to ensure continued implementation of decisians taken in response fo
anditionality,

Unlesspolicy changes grow out of the locally recognized need to address a problem 1n the sector,
there 1snothing to prevent the government from reverting after having demonstrated comphance
to USAID The best means to address this second limitation 1s to strive to base program conditions

on mulaally agreed changes, which are seen by all parties (not just USAID and the government) as
essentml to improving the education sector

u)  the conflict between the need to withhold disbursement to exert the leverage associated with
wnditionality and Agency pressure to disburse funds

To make conditionality work the possibility of non-disbursement of funds has to be real
Furthemmore, there needs to be some muddle ground between disbursement and cancellation of a
program. In effegt, it 1s necessary that the Agency allow 1its field missions enough latitude to
permuta program to proceed at 1ts own pace Reform 1s a complicated endeavor and experience
has shswn that progress follows a very jagged path Pressure to disburse funds in a given fiscal
year should not force a Mission to accept less than sahsfactory compliance with conditionality, and
Missiams should see delaying disbursement as a viable option in the management of their

educaon programs Delays in disbursement should not provoke harsh judgement for non-
perfommance of the education program by headquarters

Lits Crouch Success m Policy Reform throueh Pohcy Dulogue Staff Working Paper RTI 1993 Annex A
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Management of Conditionality

Managing conditionality — essentially maintaining an ongoing dialogue with the government about
reform progress -- 1s time consurung and management intensive Missions that have been
successful at mamtainng an ongoing dralogue with government about educatior reform and that

have been able to monitor progress accurately are those that have devoted the necessary effort and
time

The degree to which that contact and dialogue 15 formalized also determunes how easily
implementation of the reform program supported by USAID proceeds Over-formahzation,
through official letters and commuruques, sometimes works against the policy dialogue as
governments may see USAID's insistence on wrntten reports and exchanges of information as time
consumung and diverting effort from the real business of implementing the reform. On the other

hand, lack of clear official agreement on interpretation of conditions and requirements has led to
muscommurucation and divergent expectations

The policy dialogue vehlucle uruversal to the education programs consists of the conditions
precedent to disbursement of funding and the process of annual review of compliance with them
Just as the nature and content of conditionality strongly determunes the outcome of a program of

assistance, the way i whuch those conditions are managed and implemented 1s an equally
significant factor

The basic format for the management of NPA 1s simple On an annual basis, comphance with
conditionality 1s verified as a pre-requusite for releasing additional financing The annual review
(or tranche review) is included in every program. Where there may be great vanation 1s how 1n
different countries the actors involved in management and review of conditonality play their roles

Conditionality management roles
In general USAID’s responsibility has three aspects USAID should

. agree with the government on the interpretation/application of conditionality,

. provide assistance to the government to implement the components of the reform addressed
through conditionality, and

. venify comphance

In addition, USAID may employ contractors to help fulfill any of its roles The responsibilities of
the contractor then correspond to those of USAID However, 1t 1s critical to make the distinction
between those roles only USAID can fulfill, and those for which a contractor 1s better swuted
Agreement on mterpretation of conditions 1s a central aspect of policy dialogue, and experience n
most countries has shown that involvement of seruor Mission personnel 1s required for the proper
high level dialogue and negotiation Thus 1s especially true, as 1s often the case, when NPA
program conditions have implications wider than the education sector {resource allocation,
financial reforms, civil service management reforms, etc) Verification of compliance 1s also an
internal USAID function The role for which techrucal assistance 1s best swited 1s providing

assistance to the government in implementing 1ts reform program, which should result in
compliance with conditionality
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The government’s role should be to

. agree with USAID on the interpretation/application of conditionalty,

. complete or manage the tasks required to implement the elements of the reform that will
satisfy conditionality,

. produce the required proof/documentation that the specifications of the conditionality have
been met

In analyzing how the fulfillment of these roles has contributed to a reform program'’s success, 1t 1s
important to note the specific language used to describe the second responsibility of both USAID
and governments The emphasis 1s on the implementation of reform elements that will satisfy
conditionality This distinction 1s accentuated because USAID and governments often make the
same mustake i managing conditionality They both shuft the emphasis from implementing reform
components to simply trying to meet conditionality On the part of USAID, thus mvolves making
use of techrucal assistance to compile conditionality reports rather than to assist governments (and
build capaaty) mn completing the tasks on whuch they are supposed to report On the part of
murustries of education, this involves putting effort into producing documentation rather than
working on implementing reforms

USAID also contracts technical help for fulfiling the government’s role in managing conditionality
In thus case, the responsibilities of the techrucal assistance correspond to those of the government
However, as stated above, that role should be hmited to supporting the implementation of the
policy, institutional, and program changes that lead to the attainment of reform objectives, and,
therefore, compliance with conditionality The use of technucal assistance to negotiate on behalf of
the government subverts the whole intention of policy dialogue Employing techmical support to

merely produce documentation of conditionahty undermunes their contribution to capaaty
building

Some musapplication of conditionality 1s traceable to the nature of a condition Those which
require plans or reports often lead to the production of documents with httle meaning or
grounding, especially when requirements are overly general This can be overcome by well
directed assistance or through continuous dialogue airzcd at defiming the specifics of a plan A
good example 1s the development of the teacher redeployment in Guinea The government,
though weary of the potential political resistance to such an effort, was anxious to meet
conditionahty both to obtain the budgetary support and to keep the reform program on track For
this reason, they were very open to donor support in developmng the plan, and multiple drafts
were circulated and discussed in detail, allowing ample negotiation around particularly sensitive
1ssues (such as compensation of redeployed teachers)

Another cntical element mn managing conditionality 1s USAID and government agreement on the
mterpretation of conditions In cases where Letters of Intent (LOI) are 1n use, this 1s especially
mmportant, so that a ministry does not use the LOI as a statement of sector priorities and objectives
instead of a clear indication of what 1t 1s commutted to accomplishing in a given year When
USAID’s program imcludes annual amendment of conditionality, government participation 1n the
amendment process, which includes a reassessment of conditionality as discussed above, 1s critical

to ensuring mutually agreed interpretation In all programs, and especially those where conditions
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are pre-delermuned, an annual exercise 1n negohiating acceptable demonstration of compliance for

each condition (conducted at the beginrung of the program year) helps avoid confusion over
intentions at the time of review

Tranche »eviews

All the USAID NPA programs conduct yearly reviews of conditionality referred to as wanche or
annual reviews The primary objective of an annual review is to assess government compliance
with conditionality so that USAID can authorize disbursement of the corresponding tranche of
budgetary support Demonstration, or documentation of compliance 1s reviewed by the Mission,
then, being judged satisfactory, submutted to a regional legal advisor for a final ruling In some
cases, conflicting interpretations between these two levels have greatly complicated the review
process Namubia illustrates the most extreme example of lack of a shared interpretation of
conditionality withun USAID Conflicting views about what was required by program conditions
led to a virtual suspension of the budgetary support component of USAID’s program

In addition, an annual review provides a forum for an assessment of the implementation progress
of the government reform program. In this manner, the tranche review can place conditionality
within the context of an assessment of the overall status of reform In many programs, especially
those making use of the LOI, the annual review also serves the objective of dialoguung and
agreemng on expectations (and conditions) for program progress in the comung year Obviously,
when the tranche review 1s himited to an exchange of documents and official commurucations, the
value of the dialogue 1s greatly compromused Often, an overly formalistic approach has reduced
conditionality review to a simple exerase of the government figuring out what munimal effort 1s
required to satisfy USAID, and USAID content to check off on a list of documents An open
transparent exchange in whach both sides present their assessment of progress and their
expectations of accomplishment (and support) 1s the best antidote to the nitual exchange of paper

There are a vanety of approaches to the preparation and conduct of tranche reviews These
cdifferent approaches imply varying degrees of effort on the part of government (and management
and time on the part of USAID) mn the preparation of documents for the formal review In some
cases arm loads of paper have been produced, with substantial diversion of murustenal effort (and
techrucal assistance) away from other work To the greatest extent possible prograt.s should look
to muninuze the generation of documents specific to a tranche review, and try to capitalize on
plans, policy papers, etc, which government would be producing for its own needs Where
programs involve multiple donors 1n parallel or co-financing arrangements, jomnt reviews which

use a single set 6f documents can greatly dimurush nurustry effort to repeatedly compile
information 1n different forms to suit different donors

RECOMMENDATIONS FOR STRENGTHENING PROGRAM DESIGN

Despite Agency guidance on designing and managing non-project assistance programs, thus
approach retains an experimental nature in the education sector Experience ndicates that the
program approach to systemic reform can work It also demonstrates that their are numerous,
unanticipated challenges associated with the management of NPA-funded programs The
challenges of institutional capacity, government commutment, and adequate resources will be
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present in Africa whatever the modality of assistance USAID elects to employ Turnung away from
NPA because of some difficulties encountered 1 the early stages of 1ts application 1n the education
sector would be regrettable USAID should instead focus on how to better design and manage 1ts
NPA programs by extracting the early lessons gleaned in experimenting with thus approach In
summary, some of the lessons discussed above include the need for

Cles

Greater understanding of the process of educational reform and better appreciation of
intermediate, system-level changes that lead to lasting student-level impact,

Stricter defimtion and application of critenia for where and when to implement an education
reform support program,

Commutting time and effort, both up-front and throughout a program, to assisting the
process of policy dialogue,

Better coordination of project and non-project assistance to mutually reinforce the objectives
of sustainable, system-level improvements mn education,

Refinement of methodologies for determining levels (and types) of assistance and for setting
sectoral expenditure targets,

Building flexibility mto program targets and conditions, but insisting on consistent
mterpretation of results and compliance,

Identfymng key policy and mstitutional reforms as the targets of program conditionality,
and avoiding using conditionality as a mecharmusm for implementation monitormg, and

Recogrution of the management demands of the program approach and, in response,
adequate staffing of concerned Missions
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USAID’s education specaialists — both 1n the field and mm Washington — are regularly asked to
provide evidence that USAID has improved education in Africa But what does "improving
education” mean and what constitutes compelling proof? This chapter examines the impacts
expected of USAID's educational reform programs in Africa and the type of results actually
envisaged and achueved by the eleven USAID programs Discussion proceeds by (1) placing the
emphasis on 1mpacts and their measurement within an historical context, (2) reviewing the
expected impacts and measures of educational reform prevaiing in USAID, (3) developing a
grounded defiution of "impact” from the programs themselves and contrasting them with expected
impacts, and (4) exploring the reasons for divergence between expected impacts and the planned
and actual impact of the USAID education programs

THE EMPHASIS ON IMPACTS

"Getting results" has always been the ultimate focus of USAID's design, management and
evaluation activihes The logical framework ("logframe"), which distingtushes between higher and
lower order objectives and impacts, was developed to assist project designers to express their
mtent i coherent and measurable/observable terms, and to track and assess project

accomphshments However, the impetus for measurement and pressure to demonstrate results has
mcreased 1n recent years The reasons for that are multiple and not unrelated

Increased Congressional interest in and watchfulness over U S development assistance to Africa
has been concretized though the Development Fund for Africa (DFA) and the Congressional
earmark for education Both underscore the need for discernuble progress and accountabihty The
DFA closely prescribes management principles to which USAID activiies must adhere These i
themselves create a need for careful monutoring and reporting to prove responsiveness to Congress
But more signuficantly, the DFA’s call for sustamability or "lasting change" and people-level
mmpacts requires USAID to prove that its programs are achieving these goals

Thus results-and-accountability orientation 1s further accentuated by the education earmark, which
mandates the amount spent on education. Implicit in both the earmark and the DFA 1s the
assumption that not only have previous efforts to support African development been less than
fully effective, but that msufficent resources and attention have been allocated to education As
noted m the 1989 DFA Action Plan, "USAID (could) no longer conduct business as usual i Africa "
The current generdtion of USAID activities 1 Africa 1s seen as a "fresh start," a new page in

Agency assistance to Africa — one that must produce tangible and large-scale results in improving
the lives of the continent’s citizens

USAID has responded by recasting much of 1its assistance i Africa in terms of programs aimed at
systemuc sectoral change, rather than the traditional, more narrowly-focussed projects aimed at an

CIlES PaGE 31



PART3 [MPACTS EXPECTAT ONS "D RroaL!l™

aspect of a part of a sector * 'Investing in people" has become the watch-word of USAID's
programs, and societal 'transformation” 1s the ulimate standard by which 1ts success will be
judged Both because of intensified external oversight and lack of experience with the new
program modalities, primarily NPA, USAID has developed tracking systems to monitor progress in
meeting performance targets of 1ts programs '* New measurement schemes and indicators have
been devised to capture the effects of USAID’s programs at the beneficiary or people -level In
the Africa Bureau, a performance contract paradigm or 'performance-based programmung 1s used

in the development of the country programs Missions are then held accountable for the promused
results

Performance accountability 1s also a defirung feature of the NPA modahty Budgetary support 1s
conditioned on governments undertaking specific policy-level actions and/or achieving certain
outcomes, such as - in the education sector — resource reallocation or increasing girls enrollment
Government proof-of-performance 1s submutted at penodic tranche reviews All programs institute
morutoring and evaluation plans In education, many of these plans speafically include
assessment of the NPA modality as one of their objectives

It would be difficult to argue that the magrutude of risk has not intensified with the introduction
of NPA as a modality for assistance in Africa the dollar amounts allocated to sectoral programs far
surpass those previously invested in projects and entire country programs For example, in the
1980s less than $XXX nullion was allocated to education compared with the $XXX of the current
educations programs In thus context, momutoring and evaluation takes on added sigruficance

AGENCY EXPECTATION OF EDUCATIONAL IMPACTS

The intensified interest i systenuc educational reform in general and the shuft to the non-project
assistance modality in USAID education programs came about in the 1980’s during whuch the
tremendous educational gains in Africa of the 1960's and 1970s had reversed themselves Rates of
enrollment growth and school expansion stagnated to the pont where gross enroliment ratios i
stveral countries actually fell, instruchional quality declined as fewer teachers met basic

qualification criteria, and shrinking educational budgets were outpaced by population growth
Education in Africa was i crisis

Consensus — both.amongst donors and mn the African countries — emerged that fundamental
changes must take place i African educational systems 1n order to realize the goal of expanded

Tangible proof of this “sea-change® 1s found wn the Specual Program of Assistance mmed af faciitating structural adjustment and
the prevalence of the use of the non project assistance modaltty in the health agriculture and education sectors Even where the

project modality 1s used to support educational development such as ut Swaziland projects are now arned at systemic pohicy
reform

The need for these has been recently underscored by skepticism of the NPA approach expressed i the 1993 House Appropruation

Comnuttee s report which states that “the benefits of such assistance have not been conclusively demonstrated to the satisfaction of
the Commuttee ~
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access to quality primary education for all children * Alarm about the deteriorating condition of
African education comncided with the advent of an extensive hiterature on educational indicators —
what they are and how to measure them ¥ Both the status of country educational systems and
educational objectives were measured and stated i terms of quantifiable student outcomes the
percentage of school-aged children in school (access), the participation rate of girls and rural
chuldren (equity), the completion, promotion and transition rates (quality), and the repetttion and
drop-out rate and cycle years (efficaency) Throughout the decade these measures of student
performance became institutionalized 1n sector assessments, the burgeorung number of donor
statistical reports, and newly-instituted management information systems Significantly, these
mndicators were established as standard measures of education system productivity and efficiency,

serving as criteria agamnst which both educational reform and external assistance program impact
could be gauged

These measures of education system effectiveness were broadly congruent with the DFA guidance
on program development. The DFA mandates that all USAID’s programs in Africa result in
"peopledevel” impacts and contnbute to improving the mncomes of individual Africans 1n order to
raise the low standards of living throughout the region According to the Africa Bureau’s Non-
Project Sector Assistance Guidance, " In all cases, DFA NPA programs should support sectoral
development objectives, which must be defined in terms of their impact on poor people or
households, e g, increased mcome, production, employment " and “ defined in terms that are
quantifiable and measurable * Education was seen as "an effective way to raise incomes and
spread the benefits of modernization* While increased household welfare may be considered a
long-term 1mpact of schooling, improving African educational systems 1n terms of access, equity,
quality and efficiency have been identified as within the immediate sphere of USAID program
mfluence Key impacts or "benchmarks" of USAID’s educational reform programs to be primarily
supported by NPA, as histed 1n the 1989 DFA Action Plan, are

the share of government budget going to primary education,
enrollment levels,

drop-out and repeater rates for primary and secondary schools, and
literacy rates

In addstion, a cross-cutting DFA requirement 1s that measurement data be disaggregated by gender
1n order to evaluate to what extent equity goals are being met

It 15 notable that three out of four of these officially-sanctioned 1ndicators or measures of impact
occur erther at the student level or 1 the population as a whole Although the DFA and the
Action Plan accentuated the need for pohicy reform and sectoral restructuring, only one — resource

allocation - can be considered an mdicator of policy reform or change in the provision of
educational services

%

w
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For a detailed description of policy options see World Bank (1988) Education m Sub-Saharan Africa Policies for Adjustment,

Revttalization and Expansion

One of the best examples 1s Windham (1990) Indicators of Educational Effectiveness and Efficiency
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TABLE 31 Indicators from the Assessments of Program Impacts (APIs)

Country || ACCESS EQUITY EFACENCY | quaumy SUSTAINABILITY |
Malh Increase tn number of Increase 1n female gross Increase in compl lmp n Increase in school
chuldren enrolled 1in enrollment rate (GER) rates {to P6) achievement in core arets funding by school parent
grades 1-6 Increase in number of Decrease in repetition of P2 and PS5 groups
complete schools n rates. Decrease in Increase n MOE share
Koulikoro region student/teacher ratio of central government
Increase 1 number of budget, pnmary
trained teachers education share of MOC
Increase in avaslability & budget
utilization of texts by
teachers and stuaents
Increase i number of
classrooms
Ghana Increase percentage of Inc¢rease in percentage of *38% of edutation budget
eligible culdren attending children completung P'6 gowng to basic education
school in. North Upper who are hiterate and 5% of basic educaon
East, and Upper West, numerate, budget spent on
Increase in number of instruchonal materials
teachers trained to *Gap reduced between
nuumum standards budget and spending by
Increased availability of BO%.
texts & instructional *Budget data
matenials dasaggregated so that
District ed officers, curcuit pamary education is a
supervisors, circut scparate category
monitocing assistants hured,
and trained.
CRTs developed and
conducted
Gunea #Increase in GER. sIncrease in GER of Increase m completion Increase m. government
females and in rural areas. rates (P6) budget 10 education,
Decrease in pnmary educabion budget to
school repeaters. pnmary primary
education budget ta non-
salary operating expenses
Improved national
procurement prooed ures
and reporung system oa
Jocal prumary school
expenditures
Lesotho Increase in GER. Increase in percentage of Increase m compk Imp w «Restructure MOE,
prumary school female Tates. Standard 3 test scores. improve MOE financual
enrollees completing Decrease in cyde costs. 1 n ber of rs ¢, and
Standard 7 trained teachers implement EMIS.
Decrease in pupid/ieacher *Increase in MOE real
ratio & pupils per recurrent budget and % of
classroom. MOE budget allocated to
Increase in availability of pnmary education (70%
instructional matenals target)
teacher’s guides and
seatng
Malawi increase i GER &
retention of female puptls
Bemn Increase in GER. Increase in female GER. Decrease in sepetibon and Improvements in
Equitabk i n dropout rates acluevement throughout
l FQL schools by region and Increase in rate of cycle and at end of cycle.
1 gender coatpletion of cyde.
Namubia Increase in GER. Increase in compk {mp n
- mtes. achlevement in coce
= Decrease in wastage and subyects.
repetition rates, Increase in pass rate on
national examinations,
Increase m number of
schools providing &
mirumum quality of
education.
Ugmda 1 Ing ge of Dx In number of *Increase in number of
gurls who enroll inP3 PS years provided per students passing P1-6.
and P7 as a percentage of graduate Increase in availability of
grls who start school. books
Increase tn number of
teachers recerving non
credit in-service traung
and teachers who hold
Grade Il or IV
qualifications.
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This tendency to define and measure change in educational systems, as well as to assess the impact
of 1ts education support programs, at the student — or beneficiary level 1s borne out by the Africa
Bureau's Assessment of Program Impact (API) framework * The majonty of API-established
indicators are designed to measure change in student outcomes (see Table 11) Only in the areas
of "quality” and “sustainability” are there measures of program impact that relate to changes within
tne structure of the educational system itself, such as increased number of complete schools, more
favorable student-teacher ratios, etc In addition, the agency-wide program Program Performance
Information for Strategic Management (PRISM), charged with developing a standardized hst of
education indicators, has also — at least iutially — focussed on the final outcomes of an educational

system (such as gross enrollment ratios, repetihion rates, etc.) or, mn other words, on student
outcomes

The result 1s that student outcome indicators have become entrenched and reified within the
Agency, so that — almost unvarymgly — the impacts expected from the USAID education programs
1n Africa are pnmarily defined and measured in terms of increased enrollment, greater

participation of females and margmnahzed populations, improved student acluevement, and lower
student wastage (repetiton and drop-out)

PROGRAM REALITY PLANNED AND ACTUAL IMPACTS

Agency expectations of impact for 1ts education programs are clear Little other than
improvements 1n student outcomes, the final "product" of a reformed and effective educational
system, 1s exphatly recogruzed in the DFA measures for evaluating the impact of 1ts programs and
the success of its education sector strategies But are these umpacts and mdicators congruent wnth those
planned for, supported by and measured in USAID's eleven education programs i Africa? And, more
significantly, what has actually happened? The following discussion looks at the indicators and
measures the education programs use to demonstrate impact and the tangible impacts that have
been accomplished to date 1n the countries where USAID has education programs

Planned Program Impacts

Improved equity and efficzency 1n providing key public services — such as education — in order to
raise the level of general education 1s a stated DFA goal Taken together, the USAID education
programs 1dentify five purposes® or potential areas for impact They are to improve access to
equity of, efficiency of, quahty of and sustamability of educational systems and services The
majonty of the eleven education programs claim "quality” (9), "efficiency” (8), and “equuty" (6)
amongst thewr goals, "access” - increasing the relative number of school-goers and a fundamental
DFA prnionity — 1s the focus of three programs

A typology of program impacts derived from the End of Project Status indicators (EOPS) reveals a
much more complex model of educational reform than that imphed by the four impacts named 1n

The API reparts serve as the principle means of tracking country program impact and evaluating the effectiveness of is strategies
as well as providing the basis for reports to the Bureau and Congress mandated by the DFA.

The program purpose, as defined by Agency guidance expresses the expected mipact of the program, the real or essential
motwation for producing outputs and undertaking the support actroity In the luerarchy of objectives, the purpose s considered
the hughest level of wmpact {or change or reform) withm the “manageable interests™ of the prograns.
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DIA documentation (See Table 12) The picture which emerges from the eleven education
programs presents a hierarchy of impacts, both in terms of magrutude of impact, and of the level
and area of the educational system at which the impact will take place Moreover, in sharp contrast
to the tmpacts on student outcomes identified by the DFA, the impacts targeted by the USAID education
programs primarily occur within the educational system 1tself

People-level versus system-level umpacts

USAID's education programs m Africa are characterized by two foa systems and students
Program focus describes the orientation, target or focus of the education program'’s effort, as
defined by 1ts purpose "System-level” focus means that the educational system 1itself — 1ts policies,
mstitutions, organization, admurustrative structure, management, personnel and service — are the
objects of improvement Change and reform at the systems-level 1s what the program expects to
support and deliver For example, the Ghana program states 1ts focus clearly "To strengthen the
policy and institutional frameworks required to assure a quality, accessible, equitable and
financially sustamnable primary education system.” Cpnversely, "student-level” focus means that
change 1s targeted and expected 1n student outcomes In these cases, while the program may
support activities or requure through conditionality actions aimed at system-level improvements, 1t
expects and holds itself accountable for producing results measurable at the student-level A good

example of student-level focus 1s the Malaw1 program statement of purpose “To increase gurls’
attainment 1n basic education "

Consequently, the impacts and measures 1dentified by the education programs fall into two broad

categories (1) those that occur at the "people-" or student-level and (2) those that indicate that the
process of educational reform 1s taking place at the system-level

People-level impacts, as defined by the USAID education programs, are hmited exclusively to the
product or outcomes of the educational system, as indicated by different measures of student
access, attammment, and achievement. Additional crosscutting measures at the student-level include
indicators on special groups (e g, girls) or reduced costs in terms of years or dollars per graduate
Whule the DFA aites literacy as an indicator of an effective educational system, the programs’
defirution of people-level impact does not include measures of external efficiency (e g , increased

employment, lugher wages, reduced fertihty, etc ), although these may be aited as higher-order
goals beyond the manageable mnterests of the programs
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TABLE 32 Typology of Education Program Impacts and Measures®

~  ACCESS «‘ EQUIT: EFFICIENCY.. ~ QUALITY, . SUSTAINABILITY -

P STUDENT LEVEL mcreased enrollment increased enroliment sreduced cyele nereased % of
E OUTCOMES ratiq of guls and rural years/pupil primary students
(4] ukrease 1st grade chiddren reduced cycle demonstratung mastery
P admussion rate increased % of guls cost/pupil at grade levels
L n each grade *repetstion fate impraved test scores
E increased girls reduced mereased % of

persistence rates *drop-out rate reduced student 1n FQL/BQS

increased ncrease % suting for schools
" participzuon of pamary exam icreased % students
disadvantaged groups with non-native
language fluency
P | SYSTEM LEVEL
R IMPACTS.
g Policy steachers redeplayed sequity policies ~per puptl unit cost ~increased % schools sincreased % of
E - to pamary classrooms- ] promulgated: ~ | reduction at hugher with basic matenals- education budget for ~
s *private schools steacher-learner ratios levels starpeted primary (sans donor
s certufied equalized MOE reorganized by student:teacher ratio funding)
" fee waivers for guls decree met *increzsed % of nat

nstituted budget for ed.

“ increased % for non
salary recument
budget

Instuutional more teachers sequity strategy MOE functions student assessment
tramneds d developed decentralized system 1n place
gender bias removed sstrengthened planning =mncreased % qf
from cumculum capacity budget for teaching
steachers trarned 1n *personnel tracking matenals
gender awareness system 1a place «improved curmculurm
sstrengthened 1n place
I management capacity ~1mproved curmculum
strengthened school development process
i mspection sbetter teacher traimng
M&E system 1n place simproved textbook
EMIS system in place | production/delivery
=anuual budgets system n place
developed FQL/BQS standard
stransparent established
accounting systems m-service teacher
developed training m place
~umely salary
d payments
standard commodity
package developed
wmproved MOE staff
“ competencies
School *more classrooms built *equity program teacher absences eincreased % schools increased funds for
4].. multugrade schooling implemented reduced with qualified tcacher school
troduced/developed *school supplies «increased % schools
delivered on ime offenng certamn
courses
sicreased % teacher
classroom tme on
I o
Communty *NGOs eparent-teacher *quality chanpes scommunity
‘ strengthened/personnel associations discussed mn public <coatnbutions to
traned strengthened forum coastruction
» Specified target levels or country-specific mformation has been eliminated Also mcluded m the table are some output wdichtors
selected because they appear to herald real and sigmificant change at the system level. Grven the mteraction and overlap among
these different tmpacts and measures thewr placement under the varwous purpose rubrics 15 subject to debate
Cies
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In addition to these student-level impacts, the USAID education programs identify numerous
intermediate, system-level impacts and measures which are intended to demonstrate that
sigruficant harbingers of meaningful change have occurred, which may — 1n combination — lead to
improved student outcomes These impacts take place within the educational system, and include
a variety of indicators, ranging from mstitutional reorganuzation to a greater number of books per
student Waith the exception ot South Africa, where the USAID education program works with the
privale sector and the non-governmental orgaruzation (NGO) commuruty, these system-level

impacts are generally limuted to the public sector and rely on education murustry action and
change

Types of system-level impacts

The system-level impacts anticipated by the education programs fall into four areas where impact
may take place -- policy, institutional, school and communty

Policy impact indicates that the government has promulgated, decreed or declared, and
implemented a specific course, practice or standard of acton which will guide 1ts activities,
programs and mterventions mn the future For example, a policy-type impact may be
signalled by waiving twition fees for girls as part of 1ts equuty objectives, as in Malaw: In
Guinea, increased resources for education and their reallocation withun the educational
budget 1s considered a key indicator of policy reform

Institutional impact refers to changes or reforms 1in the apparatus of government,
specifically the minustry of education and 1ts organization, operations and capacity An
institutional impact mught be  the restructuring of the Munustry of Education to favor
primary education, as mn Guinea, the regularized payroll and tumely payment of teachers,
as in Uganda, or the development of a standardized, criterion-referenced test (a diagnostic
test of the education system), as in Ghana

School 1mpact refers to those whuch take place at or have immediate effect on the school In
Swaziland, mcreasing the amount of classroom time teachers spend on instruction 1s a
targeted impact In Guinea, increasing the number of school places in rural areas 1s an
anticipated result of the school construction program and teacher redeployment policy
Commumty impact alludes to system-level intervention or change that directly involves the

communuty or village Strengtherung parent-teacher associations, as planned for in Benin,
1s a good example

The numerous anticipated 1mpacts of the eleven education programs present a powerful contrast
with the parsimqny of those noted in the DFA documentation and guidance It 1s clear from the
typology of program impacts and associated measures that educational reform ~ as well as USAID

program mmpact — must take place at both multiple and different levels within the education
system

Educational reform 1s treated holistically by the USAID education programs Many impacts are
linked and must occur simultaneously or in close sequence for systemic reform to take place For
example, 1n rural Mali where the demand for education 1s low, increases in enrollment are
predicted on the improvement of facilities, increased mvolvement of parents in school management
and financing, and the trammung of teachers in pedagogy Indicators of policy change, such as
instituting fee waivers for girls, may prove ineffective for overall improvement in the status of gurls
unless indicators of impact 1n other areas are apparent - such as the presence of teachers tramned to

ClES PAGE 38



PARTS IMPACTS EXPECTATIONS AND REALITY

deal with the speaal problems confronting gurls (eg institutional change) and the availability of
school places to accommodate them (school change) In short, a single impact — be 1t a change at
the policy, mstitution, school or communuty levels -- may not alone sufficiently signal substantive
and mearungful educational reform It must be judged within an array of related indicators The
case of budgetary allocation provides a good example In addition to an increase in or reallocation
of resources, the impact of these extra resources should be measured in terms of better equipped
classrooms, better trained teachers, better data collechon and reporting procedure, better
management practices, etc

Even more sigrnuficantly, the impacts targeted by the education programs reveal that educational
change 1s expected to happen i stages — first at the system level, and later at the student (or
"people”) level The structure and services of the system must alter in order to affect educational
outcomes While measures of student-level impact may be the best indicators of a reformed (1.e
effective, efficient and equitable) education system and may foretell eventual increases in national
Iiteracy levels, they are a final chapter in the educational reform saga and, of course, should be .
morutored But student-level measures do not capture the necessary changes and mtermediate
mmpacts that must take place m the system itself in order to improve student enrollment,
persistence and performance The DFA’s almost exclusive focus on student-level outcomes as
impact criteria may be premature i anticipating impacts at thus level and, more senously, fail to
capture the considerable progress already made towards the more "equtable and efficient
provision of (educational) services "

Actual Program Impacts

The staged, dual-tier, and multi-faceted model of educational reform imphacit in the designs of the
USAID education programs 1s reflected i the actual program impacts produced to date Of the
eleven education programs, eight programs target system-level improvements as within their scope
for impact Thus clearly indicates that — at the time of program design — the majority of programs
expect only to positively influence change i educational systems and not in student performance

As a result, given the system-level onientation of the maiomity of the programs and that none has
yet reached 1ts scheduled completion date, the number of "people-" or student-level impacts 1s
short, but nonetheless provides encouraging proof that both the model and modality for USAID
education programs 1s valid Student outcomes have shown notable improvement in Ghana,
Guinea, Malaw:i and Namibia since the mmitiation of USAID program activities In all four of these
countries, the USAID education program, often with other donors and occasionally alone, has
provided the necessary budgetary support, critical interaction and guidance, and key technical
assistance required to produce these impressive student-level gains Specifically-

. In Guinea, access to primary education has mncreased by over 30 percent since the mception
of the national reform program n 1990, progressing from a 28 percent GER 1n 1989/90 to 37
percent GER 1n 1992/93 The greatest enrollment growth has been for rural chuldren and

21

Of two that do — Uganda and Swaziland — there may be specual circumstances moolved  The Uganda program has a longer

tuneframe than most programs (10 years), which arguably leaves enough time to tmpact at the student level. Swaziland 1s a case
where USAID has a long listory of assistance and student-level intpact should be appreciable
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girls  Rural region enrollments have increased 14 to 23 percent compared with 2 6 percent
in the urban capital The girls’” gross enrollment ratio has moved from 19 percent to 23

percent since 1990 In addition, the sixth grade promotion rate has increase from 55 to 64
percent, while the drop-out rate has gone from 15 to 11 percent and the repetition rate has

dropped from 23 to 20 percent In all cases, the improvements have been more precipitous
for girls than boys

In Ghana, the gross enrollment ratio in primary school has increased from 70 percent in

1987 to 79 percent 1n 1991, growing 13 percent since the mntroduction of the national
educational reform program in 1987

In Namibia, there has been a 15 percent increase m first grade enrollment and an 11
percent increase i primary school enrollment since independence in 1990

At the system-level, evidence of impact grows more robust, Virtually all eleven countries where
USAID has education programs have shown impressive improvements in the delivery of
educational services to therr school-aged populations A few examples illustrate the range of
system-level impacts the USAID program have supported

In the area of policy reform, demonstrable impacts mnclude
. In Guinea, Benin and Malawi, government decisions to restructure in favor of primary
education are indicated by dramatic shufts in resource allocations In Guinea, education’s
share of the government budget has increased from 14 to 25 percent, and the share of
material and non-salary operating expenditures have risen from US $020 to US $11 on a
per pupil basis In Malawn, the proportion of the education budget devoted to primary
education has increased from 43 to 57 percent In Berun, primary education’s share of the

budget went from 48 to 57 percent, and the share of the education budget for non-salary
expenditure rose from 2 to 5 percent

In Malaw1 and Benin, school fees for girls in primary school have been eliminated, and 1n

Guinea and Namibia, purutive pregnancy policies expelling girls from school hawe been
either ehimunated or revised to allow re-enrollment after the birth of the chuld

In Lesotho, Namibia, Ghana and Guinea, the minustries of education have been
reorganized to promote and support the needs of primary education, rationalize staffing
norms and delegate more responsibihities to local authorities

In the area of msttutional reform, impacts include

. In Mali, Benun, Lesotho and Guinea, school mappig and management imnformation

systems have been established and are used to track school data

In Ghana, Botswana, and Swaziland, tests to assess student achuevement have been
developed as diagnostic tools to measure and 1improve student learmung
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. In Namibia, Lesotho and Guinea, budgeting and accounting systems have been revised to
include detailed categorization of expenditures, more transparent nomenclature, etc

In the area of school-related reforms, impacts include

. In Ghana, the number of untramed primary school teachers has been reduced from 50
percent 1n 1989 to 30 percent 1n 1993

. In Malaw1 and Benin, revised textbooks, teacher guides and syllab1 have been published
and distributed to primary schools

. In Ghana, Mali and Guinea, the student-textbook ratio has been improved

In the area of commuruty-related reforms, impacts include.

. In Guinea, the munustry has successfully incorporated a communty support component nto

its school construction program, in which commuruties contribute 15 percent of construction
cost 1n cash or in kind

. In Benin, a study of parent-student associations has been undertaken as a precursor to the
development of a strategy to promote greater parental and commurnty mvolvement in
school management and support

These actual impacts associated wath the USAID education programs demonstrate that while
notable progress toward educational reform has been made, at the early stages of a support
program 1t 1s more likely to manifest itself at the system- rather than the student-level.

POTENTIAL FOR FAILURE THE EXPECTATION-REALITY GAP

The above comparison of expected, planned and actual impacts of USAID efforts to support
educational reform mn Africa demonstrates that there 1s a divergence between DFA and agency
expectations of impact and what 1ts education programs both mntend and can produce Specifically,
whule the DFA and the education programs share the same goal of improving educational services,
the agency’s indicators of impact and success are measured at the student-level, in terms of greater
percentages of students either enrolling i, passing through and/or performung in a nation’s
primary schools The education programs’ indicators of impact tend to be measured more often,
although not exclusively, at the system-level, in terms of increased resource allocations, improved
mputs and enhanced delivery systems being put 1n place so that — eventually ~ better schoohng
will result in 1improved student outcomes Not only do the USAID education programs define
1mpact as system-level change, but the educational programs’ actual impact to date has primarily
been manifested mn system, rather than student, change These impacts, both from the perspective
of the current literature and thinking on educational reform and from experts in education in
Africa, are not mconsiderable nor msignificant, and can be considered to portend improvements agt
the student-level But there 1s a risk that these system-level umpacts unll fail to be appreciated and fairly
evaluated outside the educational community, because they do not accord unth the overly-ambitious _
expectations of student-level change prevailing in USAID and Congress
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Why 15 there a divergence between agency expectations (as expressed in the DFA) and the planned and
actual impacts of the USAID education program? There appear to be three overarchung problems
First the complexity and mechanics of measuring system-wide reform appear to be typically
underestimated and inadequately planned Second, the desired DFA impacts appear to denote a
lack of understanding of how educational change takes place And third, the USAID education

programs themselves tend to send muxed and confusing signals about what they can and will
produce

The unprecedented need for educational data

Lack of rehable data collection and reporting mecharusms withun the Mirustry of Education and
government complicates USAID’s ability to assess and document the degree of educational reform
occurring and, by extension, the impacts of the USAID programs Since most of USAID's
educahon programs are designed to support national educational reform efforts, the data required
to gauge change 15 both detailed and extensive Unlike more focussed projects of the past, the
current generation of USAID programs’ urut of analysis 1s the entire national education system.

To determune whether improvements 1n student outcomes have taken place, detailed nation-wide
educational data, as well as population data, are needed 1n order to calculate gross enrollment
ratios, repetiion and drop-out rates, completion rates, etc Equuty objectives and planmng needs
necessttate that student data be disaggregated by gender and locale (eg region, district, rural
urban, etc) And n order to ascertain the status of primary education, USAID's priority, vis-a-vis
secondary and higher education, data must be collected at all three levels In addition, the USAID
education programs’ focus on system-level change requres data on resources allocated to the
sector and within the sector, on expenditures on various educational inputs, and on the number of
textbooks, teachers, classrooms, etc already existing and newly added to the system Finally,
school quality mndicators at the student-level - such as reductions 1n repetihon and drop-out rates
or Iincreases 1n promotion, completion and transition rates — should 1deally be supplemented with
more direct measures of student achuevement through standardized pupil testing and assessment
systems Several of the USAID programs also include expeniments, such as the Ghana equty
program, or pilot projects of a new approach, such as the Mal1 program’s work in the Koulikoro
region schecls These activities also entail data collecthon and analytical efforts

The formudable data needs clearly exceed what USAID or any donor can expect to collect on 1ts
own Further, an essental element of responsible educational planning and management 1s the
collection and analysis of school, student and educational resource data This function 1s central to
a reformed and productive education system, and, as such, 1s unquestionably the responsibility of
the educatton murnustry Consequently, USAID generally must rely on the Minustry of Education’s

statistics service, financial office and/or other data collecting offices to obtain information for
impact assessment

However, reliance on host-country mformation systems does not mean that USAID education
programs are convinced of their veracaity and dependability Four of the eight NPA programs
reviewed recognize 1n their design documents the inadequacies of government management
information systems and have provided for some assistance to thus area (See Table 21) Sumularly,
three programs contribute to the development of student assessment systems That only half of the
total program countries are recerving assistance in EMIS and student assessment from USAID 15
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not to 1mply that the remaining countries have adequate reporting systems In many cases - such
as Ghana — other donors are providing the assistance

But the techrucal assistance provided may not be sufficient for the task of developing,
implementing and tramning counterparts to operate an extensive EMIS Among the USAID
education programs which do provide techmcal assistance to aixd EMIS development and
management, this 1s generally himted to one resident advisor Information systems have multiple
components — ranging from school mapping surveys and annual headcounts to detailed
expenditure reports and student achievement tests A single advisor can not be expected to
develop and implement data collection instruments and procedures, processing, analysis and
reporting/dissemunation systems, which 1s nightfully the work of various teams of special:sts and
their network of enumerators reaching down to the school level In Maly, the advisor struggled to
produce the statistical yearbooks with a small, inexperienced team of counterparts In Guinea,
when the young French computer specialist left the country, the mirustry’s statishics and planning
unut found 1itself incapable of accessing even rudimentary data in its newly-computenized data
base Ths, of course, bodes 1ll for the quick and appropnate response to USAID’s demands for
accurate information of a certain type and 1n a specific format on a regular basis, whether for
conditionality review, API reports or program evaluations/reviews

The various programs have dealt with thus 1n different ways As mentioned, some provide
techmical assistance In Bemin, USAID 1s supporting the development of an EMIS through the
provision of two long-term advisors mn mformation management and planning In Guinea, the
USAID program, seeking to expand data availability and remforce plannung capacity, has deaded
to add a computer systems specialist and an educational planner to 1ts existing techrucal assistance
package. Simularly, in Malaw1 and Ghana, decisions to add imnformation systems specialists to the
projectized component of the education programs demonstrates the recogrution that data
availability as critical to program management and assessment

Conflict between data needs and capacity building

At the same time that data collection and information reporting systems and murustry capacity 1s
being developed, these infant information systems are expected to provide comprehensive and
credible statistics on system mputs, expenditures and outputs on an annual basis 1n order to
respond to conditionality and API reporting requirements Given the amount of time 1t takes to
develop systems and capaaty — and collect, process and analyze school census data — 1t may not
be reasonable to expect that student-level outcomes can be readily reported on an annual basis or
even, m some msfances, by the end of the USAID program.

The NPA modality places a heavy burden of statistical and financial reporting on the Mrustry of
Education At the same time, 1t aims at capacity bullding by making the government responsible
for proving it has responded to performance criteria, which generally entail student, financial and
resource data The dilemma 1s obvious can an mstitution which has been judged to lack
planning, budgeting/accounting and reporting skalls be expected to prepare acceptable
documentation proving comphance with performance conditions or, even more ambitiously,
provide comprehensive and detailed data on the state of an entire educational system? The
answer: no  As previously noted, in some NPA countries, the USAID program design recogruzed
this and provided some technical assistance to aid and train the government 1n statistical and
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financial reporing Emerging evidence from the field shows that USAID was partly night
technical assistance 15 essential, but generally has not been provided in sufficient quanhty to
accomplish both report preparation and trairung to increase institutional capacity

Not surprisingly, however, the immediate exigencies of report preparation for tranche review and
fund disbursement purposes have frequently taken precedence over staff trainung and capacity
building Indeed, 1n the case of Ghana, capaaty buillding 1n the area of finance/budgeting and
accounting has been so sacrificed to reporting and auditing requirements that an outside
accounting firm has been assigned the task In Guinea, both technical advisors (assigned
specifically to train counterparts mn the finance office), as well as short-term consultants, have been
tasked with the preparation of condittonality documentation, at the Mission’s request Whule 1t
was orniginally hoped that the NPA approach would lessen the need for techrucal assistance, field
experience has shown that NPA 1s management and report intensive, and that capacity bulding 1s
at the heart of educational reform. Consequently, the assumption that reporting requirements mn

the mutal years of a program will be met with both government data and himted techmcal
assistance may well be fallacious

An unstated a prion1 condition of the NPA modality 1s that a well-funchoning information system
be in place, given the imposing data needs that accompany 1t This, however, 1s generally the
hallmark of a well-functioning education system, whuch probably should not be a candidate for
USAID support and intervention A solution to thus impasse 1s to ensure that the murustry EMIS
systems (in plannng, statistics, testing and budgeting/accounting) are equpped with sufficient

techrucal assistance so that staff traimung and development does not take second place to USAID
reporting requirements
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TABLE 33 Program Impact Reporting Systems”
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*LT=long-term, ST=short-term, PMU=project management unit, ND=not determined

CilEs

Data m this table were dentved for the most part from PAAD documents and 1n some cases may not reflect the current
assessment on data avaability For example both Ghana and Malaun programs have revised mital estimations about the
adequacy of data

In addition to routine USAID reports such as tranche review documentation Assessment of Progrant Impact etc.
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Poor baseline data

Impact reporting 1s further confounded by poor baseline data, needed to show the rate of change
accomplished durning the program It 1s fairly obvious that in those countrnies where EMIS
assistance 1s requured, the pre-program baseline data should be regarded with some caution
Statistics have often been inflated, deflated or skewed for political reasons, and entire information
uruts have been dismantled because of the politically unpalatable information they bring to hight
(as 1n the case of pre-program Mal1) New standards and conventions m collecting and tabulating
data required under the new educational reform may introduce mnconsistencies which erther
magnufy or dimurush the rate of change

Additionally, information 1s often not reported mn terms that directly respond to USAID program
objecives While education data may be disaggregated by gender, 1t 1s not by urban-rural
parameters More often than not, the information does not extend beyond sumple head-counts and
some compound statistics, such as percentages Seldom are more complex and soplusticated
calculations, such as cycle or equivalent years, presented The result 1s that meanungful baseline
data must be amassed at the beginnung of a program But, as noted above, where local capacity 1s
weak and on-the-ground techrucal assistance 1s scarce, as 1s the case mm many of the education
programs, 1t 15 difficult to produce the statistics that define an accurate "starting pomnt" The
problem of inadequate baseline data was addressed by the Namibia and South Africa program
through the conduct of USAID-supported sample-based baseline surveys Elsewhere, the USAID
programs have supported baseline data collection for special mterventions, such as the socal

marketing program in Malawi, the equity study in Guinea, and the parents’ association study in
Benun (See Table #?)

Inadequate program reporting systems

It became fairly evident in preparing this report that data of the “nght" sort (1e, program impact
indicators) are difficult to come by Despate the exastence of logical frameworks with ample
indicators of impact at both the student- or system-levels, most of the available documentation was
not oriented toward mmpact accounting or answermng th¢ questions of how and to what extent
access, efficiency, equuity and quality have been affected Differing accountabilihes — tranche
reviews for performance conditions, mud-term evaluation reports, and annual API reports —
structure field reports and their contents Whule a plethora of documentation exists (and can be
tracked down with some difficulty), much of the information these reports contamn really does not

provide accurate or sufficent data on impacts or compelling proxy measures, particularly at the
system-level

Education program activities and progress are principally tracked, momntored and evaluated at the
field level, under the supervision of Mission staff and generally through the offices of long- and/or
short-term techrucal assistance Many of the reports prepared are standard across programs, such
as tranche review documentation, USAID portfolio or program reviews, USAID annual and senu-
annual progress reports, institutional contractor status reports and consultant reports While much
of the content of these reports focusses on the quotidian activities of program management and
performance condition reporting, the API reports and the obligatory external evaluations scheduled
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during the program design are expected to report on indicators and benchmarks signifying impact

The USAID education programs’ approaches to impact assessment are very simular (See Table 21)
In general, the programs

. have avoided creating parallel data collection systems, and rely on the Miistries of
Education’s statistics and/or planning offices,
. have made provisions to supplement mirustry data with (1) special studies targeted at a

particular research question, (u1) surveys and baseline data collection on a sample basis, (u1)
targeted regional investigation,

. expect data for impact analysis to be reported 1in annual statistical handbooks produced by
the Minustry of Education and 1n research reports generally prepared by expatriate and/or
local technical assistance (outside the murustry),
have not been able to produce as many supplementary reports as planned,
have planned for two external evaluations, one formative and the other summative, at the
nud-point and end of the program, and

. have provided some techrucal assistance — either short- or long-term — to assist mistries
m mformation management and mornutoring and evaluation

Nevertheless, despite the oftentimes elaborate evaluation plans discussed in the Program
Assistance Approval Documents (PAADs), nformation on program immpacts 1s not readily available
and hard to come by To a large extent, this 1s due to the narrow, student outcome defirution of
program impact (discussed in the first section) and the overwhelming focus on government
accountability with respect to performance conditions of the NPA modality

Momtoring and reporting on performance conditionalities 1s not a substitute for impact reporting
Tranche review documents are geared to conditionalities, which do not and should not directly
requure student outcome changes They do reflect system changes, frequently, in the policy and
mstitutional areas and, less often, in the school and commuruty areas, such as resource
reallocations or the number of classrooms constructed and/or teachers tramned, whuich pronuse
future student-level impacts But often conditionalities are framed as activities or incremental steps
toward achieving system change (e g the annual assignment of numbers of district supervisors, the
development of work plans, etc) Seldom do the tranche review reports relate these activities to
mmportant changes 1n system structure, often best captured at the school-level

For example, in Guinea, on the mnput side, 1t 1s known that donors have significantly assisted the
government 1n 1t educational reform effort with significant infusions of funds, and the government
has indeed made notable policy changes and resource reallocations On the output side, 1t 1s also
known that student-level outcomes have improved But what, exactly, has to happen to pernut
these changes? It should be possible to relate the redeployment of teachers to an increase 1n the
number of staffed classrooms and an increased number of available student places, yet the
program reports do not provide this essential data Whuile the Guinea program may not be
compelled to struggle to obtain this data as 1t has fortuitously and unexpectedly produced the
DFA-desired "people"-level impacts, other programs mught not be able to demonstrate student-level
mmpact as quickly It 1s imperative that the path to reform and its results be understood and
documented, so that (1) other programs may replicate 1, if appropmnate, and (2) a greater
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appreciation and validation of intermediate system-level impacts prevail within the agency as
rehiable portents of ' people'-level impact

Ideally, mud-term or periodic evaluations during the life of the program should fill the gaps left in
conditionality review and provide data on intermediate, system-level impacts both as specfied in
the logical framework and "unanticipated impacts However, this mechanism has — thus far ~
proved less than satisfactory for several reasons Furst, several years often separate these reviews
Both Mali and Ghana had entered their fourth years of operation before the first mid-term
evaluation took place Second, evaluation teams can hardly be expected to come up with student
outcome or other quantitative data 1f such data have not already been collected or processed

And third, based on a the nud-term evaluations of the education programs in Guinea and Mals,
there 1s a tendency to focus on an NPA program’s projectized acivities Thus 1s due, in large part,
to the nature of the evaluations, which must recommend mud-course corrections and necessarily
focus on "outputs" or “deliverables” For the budgetary support portion of the NPA program, thus
means either ascertaiung that tranche conditions have been met and funds released or that the
desired student-level outcomes have been aclhieved per the framework established for the
education programs Alternatively, for the projectized portion of the program, this means that
numerous and specific mputs can be tracked to impact on the immediate beneficiary, in most cases
the education murustry personnel targeted for assistance Because projects are often only a small
part of the USAID program and even a smaller part of the general educational reform effort, the
indicators of impact associated with them can only tell a small part of the reform story They,
alone, can seldom satisfy impact reporting requirements But, since the scope for immediate
concrete action withun the control of USAID 1s mainly himited to the projectized portions of the
NPA programs, 1t 1s nearly mewitable that project-type operational concerns receiwve the bulk of

attention — with the result that 1t 1s difficult to get a sense of the magmtude of reform
accomplished

The Assessment of Program Impact (API) system, as apphed to education programs, 1s designed
specifically to report on program impact Indeed, this may be the best means by which impacts
are tracked over ime and reported However, as discussed m the first section, the way immpact 1s
currently defined by API indicators generally ignores important system-level changes and seems to
inflate” the impacts expected of a program The bottom-line 1s that even the API reporting system
may not accurately present the extent and type of change associated with an education program, to

its disadvantage and to the detriment of understanding how to best to support systemic change in
African education.

The Phases of Educational Reform

In the preceding paragraphs, much has been said about the two levels at which the impacts of
educational reform can be measured Implhat in this dichotomy between student- and system-level
impacts and measures is the concept of phasing or sequencing of educational reform activities and
their related impact As has been noted, change must occur within the educational system before
the 1mpact of these changes will be exhibited in measure of student outcomes Thus hierarchy of
change or pyramud of impacts mherent in educational reform efforts must be recogmzed and
appreciated Just as the anticipated improvement n student enrollments or performance are
valued as sigruficant precursors to hiteracy (whuch may 1n 1tself be a harbinger of economic
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growth), changes 1n the system of delivering education should be prized as mearungful forerunners
of student-level gains In short, student outcomes are unlikely to improve without prior
improvements m the educational system. Consequently, to ignore system-level changes as indicators of
impact towards reahizing the goal of educational reform -- either by barely acknowledging their existence in
agency progress tracking systems or by neglecting their measurement entirely in assessment frameworks —
to overlook an essental and tmportant phase of educational development and reform

That system-level impacts-can be broken down into additional categories (1e,-policy, inshtutional,
school, and commuruty) indicates that impacts at a system-level can be orgaruzed into a loose
hierarchy, as well While the important pomt has been made that for educational reform to
happen, several activiies must be undertaken simultaneously, there 1s also an imphed chronology
or sequencing of events and the resultant measurable effects For example, a change in educational
policy should logically proceed activities to carry it out From an impact perspective, it 1s
sigruficant that a country has decided to mncrease or reduce teacher qualifications Thas should be
noted as an important impact. In follow-up, however, 1t 1s equally important to note whether the
requisite traimning has been provided to the teachers to ease their adjustment and validate the new
policy, so that improved instructional quality or efficiency goals can be realized down the line A
good example of this system-level phasing 1s in Malaw:1 where policy elimunated fees for girls n
primary schools and a teacher traiming and awareness program about girls” special needs 1n the
classroom, as well as a social marketing campaign aimed at parents, 1s being planned n order to
ensure that the girls persist in school

The Time Factor

The concept of phased reform suggests that numerous actions must take place over time 1n order
to yield the people- or student-level impacts that are associated with a productive educational
system. Timing, consequently, becomes a critical factor in whether a program can produce the
desired and/or expected results at the student level to clearly demonstrate gamns in access,
achievement and persistence for all children or targeted groups, such as girls Most of the USAID
education programs are in countries where the entire education system must be adjusted or rebuult,
not merely improved at the margin or perfected (as 1s arguably the case in Lesotho, Botswana and
Swaziland) Many countnies where USAID education programs were 1mutiated were just emerging
from years of political repression and civil strife, which mhibited educational development or
reversed its growth For example, the year the USAID education program started in Guinea was
the first year the government had ever put together a budget for the sector In Ethiopia,® the new
transitional government 1s attempting to rebuild the nations’ governance structure and public
services after twenfy years of repressive and socialistic rule

Creating operational services withun the education minustry, formulating policy, and developing
and executing the programs to carry it out can easily take longer than the five year timeframe
USAID generally allows 1ts education projects® And for these system and structural

The newest program with a proposed start-up date of late 1994
¥ This can be further retarded m those cases where mstitutional development relics on external techmical assistance For many of

the current USAID education programs a year has elapsed between Program Assistance Approval Document (PAAD) appraval
and fieldmg the first long-term techmcal assistant

N
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improvements to be felt at the school level and expressed 1n improved student outcomes may take
even longer for several reasons

First, methodologically, a number of years 1s needed to show increments of change It 1s likely that
there will be a “lumpiness” in student-level gains In Guinea, three years of imperceptible change
in the level of girls’ enrollment was followed by a year in which girl’s enrollment grew by four
percentage points, although no specific achion had been taken to promote guirls’ enroliment In
Malaw, elimmnation of school fees resulted 1n an immediate increase 1n enrollments However, it
15 uncertain whether thus will lead to increase persistence 1n school Information lags -- the time 1t
takes students or their parents to learn about and take advantage of improved educational services
— can contribute to the uneven growth in student outcomes, particularly in areas of low
educational demand, such as Mali, Guinea and Ethiopia This unevenness also suggests that the
urut of time — one year for most programs —used by the API reporting system may be too fine an
increment mn which to detect change and by which to chart a steady progression

Second, quality improvements at the student level are particularly difficult to capture in a shorter
tune period, as a full cohort progression through the system 1s often needed to actually measure
(and not project) gamns 1n terms of persistence, completion and promotion

Thurd, parental decisions to invest in education depend on many factors beyond the control of the
education system An obvious example, 1s one of economic growth and well-being A country
where employment opporturuties are scarce and where poverty puts even modest expenditures on

education beyond the reach of households will probably exhibit a shightly-sloped curve in
enrollment growth

The need for a generous timeframe 1s appreciated m principle As noted in more than one Africa
Bureau document, * systems change requres a longer-term view and a willingness to accept
medium term mmpacts that are indirect and intermedate, rather than direct and household level %
In fact, however, etther external pressure to show results or lack of appreciation of what a longer-
term timeframe really means conspires to force programs into scrambling after people-level
impacts prematurely and to ignore the importance of mtermeciate 1mpacts or process indicators
Whule there appears to be a greater appreciation for a longer timeframe of assistance in the design
of many of the later-developed education programs whuch often refer to several program phases,
the early programs were conceived as a single phase of three-to-five years The Guinea Program
Assistance Approval Document (PAAD), the third program to be developed, exphicitly cites
“imperceptible stydent-level impacts” at the end of three years as a crifical 1ssue affecng program
success or, more appropnately, perceptions of program success ¥

"The Mission realizes that both the Congressional earmark and Development Fund for Afnica legislation seek quality
improvements 1 bastc hiteracy, numeracy and prunary educatn It 1s preasely n these areas, however, that the
least progress will be seen during the three years of USAID assistance to Guinea. The [Education Sector Reform
Program] 1s directed towards these ends but the magritude and complexity of the anticipated reforms along with

USAID (1992) Fresh Start mi Africa A Report on the First Froe Years of the Development Fund for Africa

¥ Despute tns cautionary note and the caveats included 1 USAID docurments about longer tumelines the recent nud term

evaluation based much of its assessment on the absence of student-level impacts erroneously so as Gunea has surprisingly
produced some notable tmprovements w student-level mdicators m a relately short period of tinte
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need for assocuated social and econonnuc changes mean that i the short run donor assistance will serve mainly fo
establish a framework within which expanded enrollments among boys and girls and improved efficiency and quality
e primary education will be possible  (1990)

Nonetheless, six out of the seven End of Project Status indicators (EOPS) for thus 3-5 year program
are student outcome measures The latest NPA program to be designed, Uganda, may reflect a
growing appreciation of the time factor it enjoys a ten-year time horizon due to protonged efforts

by the program designers to convince the Mission that a strategic intervention of more than 2-3
years, as originally envisaged, was required

Unclear Linkages and Imperfect Knowledge

An underlying assumption of the NPA approach 1s that clear linkages exist between system-level
reforms — 1n resource allocation, policies and nstitutions — and 1mproved outcomes at the student-
level, such as increased enrollment, persistence and achuievement A second and associated
assumption 1s that all the “ingredients" of a good education system and their relative effects are
fully 1dentified and understood Much of the analytical work in international education in the
1980s attempted to "unbundle” the package of educational mputs associated with positive student
outcomes and assign relative weights and investment priorities, using a production function
approach (Heyneman and Loxley, Fuller, Lockheed et al, etc) The reasoning behind NPA 1n
education 15 that, given the primacy of the public sector in African educational systems, central
planning, policy and resource improvements can create a favorable environment for lasting and
sustainable school-level reform. While this 1s arguably true, there are some practical limitations

inherent 1 this somewhat linear, "tnckle-down" logic which could brake the rate of educational
reform®

Farst, educational systems have been described as systems that are "loosely coupled ” They are
characterized by the absence of tight huerarchucal linkages among its operating uruts or divisions,
and particularly between central admurustration and the school itself # Particularly 1n the
developing country context, mirustries of education often exhibit a lack of commurucation,
coordmation and supervision among departments, regional and field uruts, and schools At the
same tume, however, nigid, culturally-defined roles of behavior and ways of domng thungs,
particularly teacher behavior at the classroom level, are highly resistant to change

The best efforts at reform of munistries of education often end with policy declarations and the
formulation of a set of rules and regulations accompanying the pohcy However, real change —
that which will result in improved student performance or system efficiency - 1s stymued by
mattention to implementation 1ssues, such as advising appropriate personnel of both the policy or
procedural change and providing them with the proper incentives and guidance on what to do to
realize policy objectives The "distance™ — both literally and figuratively - between admunistration
and the school in developing countries 1s immense The control exercised over regional and school
personnel 1s weak Policy-makers rarely take into account that each school 1s largely a self-
contained, autonomous social system which can be highly insulated from outside influence

*  The follounng discussion derives m part from Chapman D and L. Mahick (eds } (1992) From Data to Action_Information

Systems wn Educational Plannng

» Werck (1976) “Educational Organrzations as Loosely Coupled Systems™ m Education and Development
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Without special attention to the actual targets and beneficiaries of educational reform, policies to
improve access, efficiency and equity can be halted at the school door

Second, the school and classroom factors that positively affect student outcomes are not fully
understood Controversy surrounds the list of inputs to improve school quality Debate
concerning student achievement centers on the relative effectiveness of textbooks/instructional
matenals, pre- versus in-service teacher training, instructional supervision, etc Nor are the
strategies to put school improvement elements 1n place fully developed For example, economc
factors are almost universally recognized as a barrier to girls’ educational participation, but there 1s

little guidance and even less experience in crafting a workable program to offset direct and
opporturuty costs of schooling

In a system whuch 1s "loosely coupled” and in which mndividual elements are resistant to change,
good intentions can easily go awry and sets of inputs can behave in unpredictable ways because of
the way changes are perceived and implemented. Yet as munstries of education and educators
struggle to find the effective combination of inputs, procedures and strategies that can unlock the

black box of the classroom, the time clock and mexorable pressure for national student-level impact
push on

Confusing educational reform with USAID education programs

USAID's education programs in Africa are designed to support government-inshgated and-led
educational reform The measures by which USAID program effectiveness 1s currently assessed are
centered on student outcomes in enrollment, persistence and achuevement This means that the
USAID education programs are being held accountable for producing a reformed educational
system (as well as longer-term student impacts) Thus, in turn, leads to confusion and

nusconceptions about USAID’s role 1n educational reform, its power to effect educational reform
and how its programs should be evaluated

USAID 1s not m control of the government educational reform In most countries where public
education predomunates, reform of the education system can only be effected by the government
The government’s willingness to promulgate and mmplement policies to change the status quo 1s
paramount Reallocation of resources 1s key — from higher to lower levels of education, from
richer to poorer families and students, from boys to girls, and from urban to rural populatons If

the government 1s unwilling or cannot undertake these critical adjustments in the sector, 1t 1s
questionable whether USAID should support education

The role that USAID has adopted, m principle, 1s to support educational reform either through
financial support of budgetary shortfalls due to the transition costs and through strategically
placed techrucal assistance which can help with the adjustment process Recogrution that USAID
alone can not provide erther sufficient funds or all the requured techmical assistance to axd
government reform efforts 1s the rationale for the DFA’s and NPA modality’s tenet of donor
collaboration The USAID education programs are usually designed 1n relation to other donors
activities mn the sector, and 1n many cases, are designed as part of a jomnt effort Nonetheless, with
or without other donors, 1t 1s unlikely that all the resources needed to effect all the system-wide
modifications and tramn all the personnel they require will be available at one time Educational
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reform must take place overtime, and USAID’s support represents only a small piece of the grand
stratagem

Recogrution of this 1s essential to expectation of impacts of USAID's education programs Yet,
there 15 a tendency within the agency to conflate USAID assistance i education with educational
reform 1itself, which — given the nature of its programs’ goal of supporting systemic reform - 1s
difficult to avoid The large, yet non-directed budgetary support of many of the education
programs invites and practically dictates that the system as a whole be evaluated, even if USAID
support represents only a frachion of the resources needed to operate the system This mnevitable
overlap 1s strikingly evident in the program logframes, where — as evaluators have complained -
program "outputs" and End of Project Status indicators (EOPS) attempt to capture the impacts of
all the myriad mputs to the system - of government and donors alike But given so many
intervenung variables outside the USAID program’s control, how do you judge 1ts success or
faillure? If the reform 1s not moving as quuckly as possible, 1s the USAID program deficient? If

World Bank funds do not flow as rapidly as required to accomphsh a key activity, 1s the USAID
program a failure?

The answer to these conundrums 1s not clear On one hand, USAID has "‘bought into" the 1dea of
reform. If reform 1s not happening according to reasonable impact criteria, then the program could
be said to not be accomphishung its purpose On the other hand, if some positive change 1s
occurring, albeit not as quickly as hoped, due to the USAID education program, then the program

may be doing all that can be hoped of any education mntervention (project or program) under the
carcumstances

A possible preliminary step out of this puzzle hes 1n the clear defimtion of reasonable 1mpacts tied
to various stages and various areas of reform. In essence, a hierarchy or pyramud of impacts for
educational reform, based on five years of USAID’s program experience, could be developed to
guide or serve as a loose template for program design, implementation and evaluation Thus, of
course, would be amended according to the circumstances for each country As noted n the first
section, the current impacts expected of the USAID programs are not realistic, but a "codified" set
of process mdicators has not been offered 1n their place Although many msightful, sensiive and
appropriate process indicators can be derived from program logframes and completed evaluations,
1t must be noted that in some cases the cniteria for determining change are vague and ambiguous,
if not patently unclear Occasionally, the education EOPS indicators are neither measurable,
objective or venfiable There are instances in which the EOPS mdicators merely repeat the
purpose For example, the Lesotho program expects to demonstrate "effecive” MOE structure,
finanaal management, evaluation and planmng, but offers these goals as EOPS Actual measures
of quantity or quality are often omutted Proof of the Namibia program’s success 1n making a
more effective basic education system mncludes a " more coherent, balanced and relevant
curricalum. ", adjectives which should be exphicated Other EOPS lack spectficity Ewvidence that
the Uganda program 1s improving the quahty of classroom mstruction 1s "evidence of improved
classroom teachung, evidence of continuous assessment, and evidence of resources flowing to

schools." As proof of impact, these EOPS leave much to interpretation and open to debate as
program designers’ mtentions become distant memories

Thas lack of clarity can constramn the proper and accurate assessment of reform progress and
probable program impact EOPS indicators are designed to capture and express m measurable —

~
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objectively vertfiable — terms the impact of the education program According to agency
guidance, they are to commurucate concisely and unambiguously the conditions that signal
successful achievement of the program purpose so that proponents and skeptics can agree on
(program) status and what the evidence implies EOPS should be targeted and expressed by
quantity, quality and timeliness * The USAID education program ECPS often dewviate from thus
prescrption  While lack of experience with both supporting systerruc educational reform and the
NPA modality undoubtedly explains, 1n large part, the opaaity of some of these indicators, 1t 15
arguable that there 1s now enough experience to develop a more precise set of impact criteria

Problems of attribution

If change occurs during the period that a USAID educahon program 1s in effect, can 1t be
attributed to USAID support and intervention? The question of attribution or “credit” 1s one that 1s
perplexing evaluators and confounding impact analysis As discussed above, the loosely
articulated and partially understood linkages in an education system make 1t impossible to ascribe
clear cause-and-effect associations between educational inputs and student outcomes Likewise,
the process of education reform, which experience teaches us to view as a holistic one, 1s not
amenable to strict control and management, which allows impact to be easily tracked and imputed

In addition, the characteristics and nature of the NPA modality impede direct ascription of impact
to USAID input

USAID’s NPA programs in education — as expressed by performance condibions and techrucal
assistance ~ are pnimarily aimed at systemuc policy and structural reform, rather than at classroom
interventions more directly associated with student-level outcomes This emphasis derives from
DFA objectives of contributing to lasting and sustamable change, which ~ 1n turn — calls for
developing a sound and effictent delivery system, as a pre-condition for better education and an
improved learning environment In those educational systems in Africa which must undergo
drastic restructuring to become effective, 1t 1s difficult for murustries to do everything at once, much
less tightly supervise the way reform takes place at the various tiers of the system For an
educational system to produce desired student outcomes, change must simultaneously take place
at many different levels For example, for textbooks to reach students and improve learrung, the
curriculum may have to be revised, the books written and produced, the systems put 1n place for
their purchase/delivery/ storage, and teacher traimng in their use provided Resource and
capaaty constraints will undoubtedly himit what a murustry (and donors) can do at one time
Consequently, while sufficient time 15 a necessary factor in producing results, the conceptual
distance between, for example, developing a line-item based budget and improved student

performance 1s great Given the scope for intervening and other contributing varniables, our ability
to 1dentify and track direct effects 1s limited

By defirution, NPA consists predonunately of budgetary support to governments conditioned on
fulfillment of performance critenia In theory, changes 1n the education system and resuits in
student outcomes are "plausibly” attributed to USAID financing Nonetheless, there 1s a tendency
to force the issue of attribution and attempt to hink these ympacts directly to US dollars Program
evaluators seem to be most comfortable with the projectized aspects of USAID education programs

v Managemeni Systems International (1992) “Project Design Process Course” in The Logieal Framework Instruction Gude
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where results can be directly linked and ascribed to USAID resources In fact, in Guinea the mud-
term evaluation cniticized the NPA budgetary support approach precisely because 1t was
mmpossible to develop an USAID dollar reform calculus

Finally, the NPA principle of donor coordmnation comphcates directly crediting USAID with
specific reforms and student outcomes The 1dea 1s that, unired, donors can exert more influence
and leverage greater change by governments and their murustnies of education than the individual
dorior assistance program could do  Complementary programs and “pooled” budgetary support
funds will provide significant impetus and incentive to reform. As 1s obvious, joint and
contributing donor programs make 1t exceedingly difficult to disaggregate influence and attribute
change to one particular donor When multiple donors are providing budgetary support a single
donor can hardly be selected as uruquely responsible for change Likewise, when one donor 1s
providing budgetary support and another techmcal assistance, it 1s not fair to attribute
mmprovements to the technucal assistance whose impact on the system may have been made
possible by funds leveraged through budgetary support For example, a UNESCO textbook
designer may be credited with the development of a new series of textbooks, but 1t may have been
USAID and World Bank budgetary support funds which allowed the government to fund the
textbook development unit, develop the production and delivery systems and fund the purchase of
new books A holistic approach to educational reform and donor coordination may simultaneously
promote educational reform and rob the individual donor of its glory

Donors also notoriously suffer from myopia in the scramble for credit Although the dollar figures
gomg to education in Africa are unprecedented in USAID’s hustory, these do not begin to cover the
cost of operating educational systems Even when coupled with other donor contnibutions, the
relative amount of external financang as a percentage of overall recurrent educational resources 1s
small, ten to twenty percent® In view of these figures, 1t 1s hard to argue that impact can be
significantly attributed to any donor

CONCLUSION

Accountability and reporting mcaaumngful impacts are the by-words of USAID’s NPA programs in
education Irornucally, the current application and structure of the NPA modality may militate
against these very precepts First, the interpretation of NPA as a modality requiring hittle, if any,
techrucal assistance 1s belied by the tremendous data requirement to paint a picture of educational
reform at its varigus stages and the usually fragile or nascent information systems existing in the
African countries targeted for assistance Second, the existing internal reporting systems
established by the agency and the Africa Bureau are not geared to capturing the myriad indicators
of meamingful change 1n an education system. Third, confusion over USAID's role mn educational
reform, the extent of 1ts control and responsibility for producing reform impacts, and the niceties
of attribution tend to simultaneously inflate expectations of what 1ts support programs can achieve
and deflate or depreciate the impacts 1t has coniributed to by either not recogrizing system-level
impacts or not being willing to take credit for a joint effort In combmation, these practical

ki

In Ghana the PREP tranche release of $7 nillton per year is about 8 percent of the recurrent budget for primary education the
World Bank unll provide an annual average of $13 nullion per year starttg m 1994 In Gumnea USAID and the World Bank
averaye annual disbursement are the equivalent to about 20 percent of the recurrent budget for pre-umwversity education
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problems of impact assessment and accounting can conspire to make the NPA modality intractable

and unwieldy as a means of support and dimurush appreciation of the achievements that the
education programs have already wrought

The potential for disappomtment and dissatisfaction with the education programs and the NPA
modality, however, can be alleviated 1if several misapprehensions are corrected Specifically

. Up-front recognition that the heavy data demands to monitor and assess impact of systemuc
educational reform will require ample technical assistance 1n statistics, finance and testing
areas to provide for both reporting and capacity building,

Agency reporting systems should be amended to conform to and reflect field and program

realities, specifically both formative evaluations and the API system should emphasize and
mcorporate more system-level impacts,

A "codified" list of meanungful system-level impacts should be compiled, based on program

experience to date, to guide future program design and evaluation efforts and enhance our
understanding of the educational reform process,

Recogrution that an USAID education program 1s not synonymous with educational reform
Impact may not be occurring for reasons other than the inadequate program design and
implementation, and which may not be with USAID control to remedy The decision
question would then not be How do we amend this program? but rather Should we be
attempting to support educational reform n this country?, and

Acceptance that impacts resulting from a jomnt program are as creditable and do USAID as
much credit as impact that can be directly tracked to its own dollars

Clearly, the differences between expectation of impact and actual results can lead to serious
problems distortions mn design, msleading impact reporting, failure to recogruze and appreciate
real impact The danger 1s that the new approach to systemic rcform and the associated NPA
modality be unfairly discredited and jettisoned because of an incomplete understanding of the
process and dynanucs of educational reform In many of the eleven education programs, there 1s
solid evidence that major reforms are taking place and that changes are being marufested
important ways, such as more favorable teacher-student ratios, student-textbook ratios, better
trained teachers, etc It 1s a short leap of logic to discern that, to the best of current knowledge,
these system-level changes should be followed by student level changes However, in order to
accurately gauge the success of USAID's interventions mn education in Africa, agency principa medwu
concerning educational change must be revised, and expectations of impacts must be congruent
with the realities of the process of educational reform Interpretation of program impact and —
ultimately — the favorable assessment of the agency’s approach to supporting system-wide change
in education rests on a shared understanding of (a) what educational reform 1s, (b) how 1t takes
place, at what levels and in what sequence, and (c) what 1s a reasonable timeframe As long as the
Agency continues to look in the “wrong” place for change (1e, at the student level), the less likely 1t 1s to
understand and appreciate the positive educational changes its programs have helped bring about
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ASSUMPTIONS OF THE NPA APPROACH

The sharp increase in USAID’s financial support for African basic education since 1988, coupled
with the move from projects to budgetary support for policy reforms, represents a major shuft in
the Agency’s program This shift reflects the judgement of many bi-lateral and multi-lateral donors
that Afncan development 1s held hostage to the weak state of basic education, and that what 1s
needed s economuic support for national sector policy reform. USAID's contribution to this
international perspective, and the mandate from Congress to focus on Africa, and specifically on
basic education, led to the expansion of the Agency mto basic education mn seven countries where
previously 1t had no expenience 1n the sector USAID increased financial support to education
from less than $50 mullion to $388 mullion in a two year period, and mntroduced the NPA
modality for leveraging policy reform

NPA can most sumply be defined as the provision of conditioned budgetary support, coupled with
some techrucal assistance and an ongoing policy dialogue and performance review process The
utility of thus approach as a means to support educational reform 1s based on a number of
assumptions, some of which are imbedded m our understanding of how educational reform takes

place, and some of which concern USAID's role 1n that process as expressed in the design of 1its
education programs

Assumptions about the Policy Environment

a The exasting education policy environment 1s tractable, and can be improved through
better advice and the introduction of rational systems

The education system 1s embedded 1n the larger society and education reform 1s shaped by macro
socio-economuc conditions These conditions include the political factors of democratic
governance and partictpation, economic factors including the level of poverty, rates of growth (or
dechine), the nature of productive activity and employment, and the degree of public control vs
open markets, social factors such as population growth, health and nutritional status, degree of
ethnic and linguistic diversity, and degree of socio-economic equity between and within social
and ethmic groups (e g gender equity, minonty group participation), and cultural factors
including values, religious onentation, and 1deology These factors are nerther static nor
homogeneous within a country

Although these cenditions are outside the direct nfluence (in the short term) of education sector
reform, they profoundly influence it. For example, while 1t 15 clearly desirable that a pohicy
dialogue on basic education should involve persons at all levels mn the society, a non-democratic
and inequitable political system will dimurush the scope and quality of thus process In countries
where the economy 1s in decline, the education system cannot sustain a large scale reform The
decline not only shrinks the real value of recurrent budgets (affecting the supply of instructional
matenal and the real value of teachers’ salaries) 1t also leads to increasing underemployment,
undemminung confidence in the value of formal education

The assumption that education sector reform policies can be more ‘rational’ should not overlook
the political and contextual reahities that lead governments and bureaucrats to make the decisions

ClEs PAGE 58



PART 4 Is NPA WORKING? LESSONS LEARNED

they do ™ Undoubtedly the offer of financing from donors, coupled with conditionalities related to

policy reform, often persuades Ministries of Education to claim support for a reform which they
otherwise mught not promote

b Meaningful policy change 1s expressed through budgetary allocations, and the prevailing
patterns of resource allocation are what need fixing

Policy priorities are reflected in how a government apportions funds inter- and intra-sectorally
The implicit hypothesis 1s that the existing pattern of resource allocation 1n either inefficient,
inequutable, or both, and that reform 1n the sector depends on adjusting those allocations to obtam
the "night" or "desirable” mix Thus implies that someone knows what the nght mix 1s  The
domunant paradigm of the last decade has been that socal rates of return are hughest for primary
education (and especially for girls) so governments should shuft resources to primary and away
from hugher education Beyond thus general prinaple, rules of thumb and regional averages have
determuned what percent of the budget should go to education and withun education, to primary

From the perspective of a model of systemic educational reform, this assumption represents a
necessary but not sufficzent condition for positive change While the current judgement of policy
analysts 1s that basic education must recerve a larger share of education resources in most African
countries, this mn 1tself 1s but part of a comprehensive approach to achueving improved access and
learruing The point 1s that 1t 1s not just more resources that are needed 1n the sector, but that the
management of these resources must lead to better results i the schools and classrooms

c Reform 1s desired by governments, the objectives of that reform are clearly defined, and
key stakeholders, donors (including USAID) and the government share these objectives

Reforms in basic education require a commitment not only from the sector, but at the national
level This must flow from an appreciation of the central role that human resources play in the
country’s development, and the strategic importance of basic education withun the area of human
resource development (Crouch, 1993) Education policies, msttutional processes and financing are
embedded withun general government funchiorung The processes of budgetary allocations and
personnel] policies and practices are not governed by sectoral mirustries, but by politically central

institutions such as cabinet, the Minustry of Planming and Finance, the Civil Service Commussion,
etc

The degree to whuch those withun the education system - from the schools to the central minustry -
are clear about the reform policy 1s a good test of its efficacy Whule the policy environment and
central government provide the context for education reform, the reform needs the leadershup of
key actors withun the Mirustry itself (Craig, 1990, Havelock and Huberman, 1977)

Mirustries of Education, at central and local levels, have not been notably successful as managers of
reform The bureaucratic culture tends to reward those who mamntain an existing order, not those
who are innovators (Craig 1990) The question 1s how to develop an organizational chmate that

" Reallocation of financing tn Mali away from over subsidized tugher education to underfinanced primary may secnt rational m
terms of equity and efficiency Howewver the death of a previous education munster at the hands of rebellious umverstty students
creates a disincentive the present mumster will find hard to ignore 3
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rewards key players for effectively managing and sustaining reform This 1s not an absolute

condition, but a dynamuc one are things getting better or are they getting worse? If the latter, 1t 1s
arguable that external assistance 1s wasted

In addition to the key role of continwity in central leadership within the murustry, a number of
features characterize an effective education sectoral reform policy

. 1s based on thorough knowledge and analysis of the sector,
. 1t embodies contemporary theory and knowledge of the learning process,
. 1t 15 consistent with and supported by macro-economic and government human

resource pohicies and financial support,

. 1t reflects social consensus, and seeks participation of those who will be affected by
and those who will implement the reforms (especially teachers),

. 1t 1s communucated to stakeholders and the public using various channels, languages
and forums

The validity of the assumption that the objectives of an education reform are established, known
and shared by government and key stakeholders (including donors and USAID) 1s open to doubt
for many countries Yet 1t 1s critical that there be ownership and leadership of the reform withm
government and the sector for the NPA approach to be workable

d Institutional capacity can be developed simultaneously with the implementation of a
reform program

A clear marufestation of systenuc reform 1s an mcreasing ministry capacity to translate broad policy
intents and resources mto strategies, plans, programs, budgets, procurement and distnbution,
accounting, supervision, and systems for morutoring , assessments, and evaluation Traditionally
these functions, where they existed, have supported a process of system expansion and
maintenance They mevitably need to be reonent=d to support a process of reform.

The NPA approach’s emphasis on resource allocation implies an assumption that the development
of institutional capacity 1s less an 1ssue than the budget While concessions are made in programs
for some mstitutional development (provided through techrucal assistance and tramnng), 1t 1s
further assumed that the demands of managing additional resources provided by the increased
budget can take place simultaneously with attempts to develop administrative, managenal and
techrucal capacities Or, to put 1t another way, 1t 1s assumed that the lack of certain capaaities
does not jeopardize the ability of the sector to responsibly manage additional finances *

The key consideration 1s the match between the management requirements of a program and
mstitutional capacity Frequently program objectives exceed management capaaty, leading to

3

Thus 1s most clearly evident in the area of budget and financial management Bewn 1s an example of a program that miroduces

additional non-salary resources to the education sector winle sunultaneously attempting to develop procedures and practices for
accountability wirtually from scratch
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inefficiency and frustration (Rondinells, 1990) One strategy 1s to allow for the process of staff
development and learrung in the implementation of reform policies, rather than assuming that the
organizahion can immediately implement a new program on a large scale (Senge, 1990) This
strategy takes far more tume than 1s usually provided for in program design

The assumption that institutional capacity can be developed simultaneously with policy reform can
be valid where capable institutional leadership 1s 1n place, and the institutional culture doesn t

block learning and transformation It requires a careful institutional analysis to determune if these
conditions exist, or are emerging

e Changes 1n policy will lead to changes in the behavior of institutions and staff within
the sector, and will result in student-level 1mpacts

The fundamental assumption of USAID’s approach to education reform 1s that through increased
resources to basic education, coupled with improved capacity of educational sector mstitutions,
sustainable mncreases 1n access to and quality of education are achuevable * It appears reasonable
to assume that improved management and operations of educational institutions and services will

lead to more efficient use of resources What 1s difficult to predict 1s the impact this will have at
the classroom and student levels

An important conception of the role of policy and central planrung 1s that 1t creates the conditions,
sets standards, and provides the resources for school level reform Withun those conditions

responsibility and incentives can be used to encourage quality school leadershup and quahty
teachung (Windham, 1982)

One of the characteristics of an education system 1s that 1t 1s "loosely coupled”, 1t does not respond
to a set of inputs 1n a predictable way (Monk 1992) Centrahized attempts to reform systems by
simply providing more material inputs and trammng are unlikely to succeed unless nurustries
recogmuze that schools are largely self-contained, autonomous social systems and that, withun
schools, classrooms further insulate the learrung process from outside influences

The responsibility for designing and implementing program interventions can be orgaruzed at
central, regional, district and at school/commuruty levels The location ~f powers and
responsibilities over resources and personnel 1s a key policy 1ssue It relates to the capacity of
national, regional, district and school levels Decentralization, a comunon feature of a number of
the AID supported education reform programs, does not necessanly improve educational services -

those at the loweg level need to gain the capaaty, the gindance and the resources and mcentives
to simulate reform at the schools (Williams, 1993 and Winkler, 1993)

The assumption that institutional changes will improve school-level performance 1s central to the
NPA/AID approach to educational reform The knowledge base on education change, and the
experience to date in Africa, suggests that at the first stages of reform changes at a school level are

Early results from some NPA programs mdicate that part of this assumptions appears vald In Guinea improventents 1 the
mechanisms and practices governung delegation of budgetary credits to the interior have led to resources bemng available for

improvenents in classrooms Wiether tius will translate mto tangible improvements i learning 1s the aspect of the assumption
that remains to be determined

L4

Sec Heneveld (1993) Hallak (1992) Havelock (1973) and Huberman (1984)
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not evident, that institutional reforms themselves take some time to evolve, and nstitutional
change 1itself must evolve effective strategies to manage and support school quality, improved
learnung, and reaching children who are out of school

f The nature and rate of policy, institutional and people-level changes can be defined and

predicted at the design stage, and real changes will occur during program life which can
be observed and measured

Sigruficant reform of social services 15 not a routine activity in any country, and certainly not in
Afnican states Education reform may follow a variety of paths, seldom working out as a logical
progression from one phase to the next Reform may start with a small cluster of schools, at a

program or regional level, and then be generalized to become system policy Thus approach has
some cases led to sustaned, systemic reform *

The phases implied by the NPA approach as 1t currently 1s conceived involve

. -Conductmg policy dialogue to engage key stakeholders, carrying out a sector assessment
and targeted research, negohating policies and strategies, and articulating and ‘marketing’
the policy reform.

. Developing the planning, financing, orgamizing and management capacity to implement the
reform policies Thus generally involves the reorgamization, or the establishment, of new
uruts and the development of new functions, staff and procedures The selection of

approprnate leaders to these uruts and the tramning of staff are indicators that real
mstitutional change 1s underway

. Institutional and program development is typically undertaken simultaneously with
capacty building (assumption e) This often 1s problematic as 1n cases where techmcal
assistance staff have no counterparts (since they have not been appointed or are away on
training) with the result that the TA staff do the actual program work - developing
information systems, curriculum, assessments, trairung This can actually have the effect of
weakening mstitutional capacity (See World Bank, 1993) However, the alternative 1s a far

more modest process of reform, coupled with a longer time frame for institutional capaaty
bulding

. These policy, mstitutional and program changes lead to changes 1n the schools School
reform 1s ultmately the most important activity of an educational reform. Fullan (1989)
summarizes the dimensions 1n the process of school change as follows
- On-going m-service traming at the school level, coupled with continued supervision,

- School-level leadershup 1n developing appropriate mstruction,

- A clear process for iutiating and carrying through plans,

%

For example there 1s the casc of the Bangladesh Rural Advancement Comnuttee (BRAC) rural prunary school program described

tn Ahmed (1993) and Escuela Neuva m Columbna (sec Schuefelbern 1992) In Guatamala USAID 1s supporting a program
modelled 1 part on the Escucla Neuva approach
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- Monitoring and problem-solving starting with the chuldrens’ learning

- Direchion, commutment and support from the regional level

An important charactenstic of an effective school 1s that the staff, sometimes with the active

participation of students, play a role in defining and putting into practice those elements that
characlenze their concept of school quality

These school reform activities presuppose that a favorable policy environment and resources are
in place to support school reform At the least this requires that staffing, facilities, materials,

communications and incentives are provided to the schools from the national, program, and
regional levels

Only with changes at the school level will chuldren benefit from the increased finances, the
improvement of institutional capacity, the planmung, programs, resources and traming The
result of these changes in the system 1s intended to be a huigher number and proportion of cluldren
entering school, completing the basic cycle on tume, and gaining the competencies and knowledge
deemed mmportant These results — given a realistic time frame for policy dialogue and the
mnshtutional and school level changes - are long term, up to ten years 1f the reform goes
smoothly If the strategy mcludes reform at selected schools stmultaneously with policy dialogue
and institutional reform, there can be a gain on the time for changes to be observed But
sustainable, systenmuc change 15 not possible in the short term

Assumptions Related to USAID’s Support for Educational Reform

a USAID can leverage change through the carrot of budgetary support and with the stick

of conditionality, and the amount of change that can be obtained 1s a function of the
amount of financing provided

In the logical framework of all but one of USAID’s education NPA programs the most significant
mnput 1s the annual disbursement of budgetary support The provision of this finanaing not only
permuts the government to increase non-salary expenditures for primary education, 1t also affords
USAID a voice in the discussion of policy options USAID,s prerogatives (whach, as stated above,
are assumed to be shared with government) are expressed in the performance conditions which
govern the release of funds It 1s assumed that thuis mecharusm (releasing funds only when
conditions are met) helps the government implement the policy deaisions required to pilot 1ts
reform Inherent n the Agency’s requirements is the assumption that the amount of dollars being
disbursed should correlate positively with the amount of reform occurring 1n the sector, as well as

with the value of the benefits the reform produces Thus further imphes that there exists some
threshold level of financing below which change 1s not possible

An 1mportant aspect of this assumption 1s the relative contribution that AID funds make toward
the total financing of basic education, both from other donors and from the government budget In

ol A gquotation from Evans (1993) lughlights this "No one should expect teachers to embrace wdeas that they diudn t develop that they
generally oppose that have previously faled and that reach them as competing sets of unrealistic and unfawr demands =
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some cases that proportion may reach sigruficant levels, but typically the annual disbursement of
funds by AID represents less than 10 percent of the governments’ recurrent budget *

The condition under whach this assumption 1s valid, based on the preliminary experience of the
NPA programs, 1s that Government 1itself, at the level of polihical leadership, views the
conditionahties as supportive of its own reform agenda Where thus 1s not the case, the assumption
does not hold, and the focus on meeting the letter rather than the spitit of conditionality to ensure
the release of a tranche becomes counterproductive ¥

Donor Coordination

The efforts of other donors and the nature of their assistance play an important role in determining
how successful USAID’s NPA programs can be The evidence is clear regarding the success of joint
USAID NPA and World Bank Education Sector Adjustment Credit efforts Gunea and Lesotho
have 1llustrated how with coordinated implementation of policy dialogue and conditionality, the
whole 1s greater than the sum of the parts The two agencies have had mutually remforang
conditionalities and have worked together to maintain the policy dialogue with government as well
as to conduct performance reviews

Similarly, where donor modalities are complementary, government reform programs have been
greatly asded Thus has been the case with USAID and the World Bank in Uganda and Ghana, and
with USAID, the World Bank and the French in Guinea In these cases, donors are not using the
identical support modality, but have coordinated their financing, technical assistance, and policy
mnput to fit into a government strategy and to support or complement each other

Conversely, disagreement among donors and divergence of approaches can dilute efforts at
supporting education reform. This has been the case in Mali, where the World Bank and USAID
have not agreed on government comphance with conditionahity In Berun, the World Bank and
other donor delays i defiming their support programs has left USAID stretched beyond 1ts means
in terms of technucal assistance, and beyond 1ts mandate whch 1s limited to the primary sub-sector

Thus last example raises the 1ssue of whether USAID can (or should) implement NPA as the
approach to supporting sectoral reform 1f no other donor, and especially the World Rank, 1s
involved at the policy level Indications are that the effectiveness of USAID’s program 1s greatly
compromused under these aircumstances For one, USAID's interest and mandate 1s himuted to
basic education, while sectoral reforms encompass all levels of education Thus 1s a critical 1ssue
terms of mtrasectoral reallocation of resources Furthermore, if a government 1s assured of
projectized assistafice from other donors sufficient to make a show of activity 1n the sector (schools
being build, traming programs implemented, cars and equipment purchased), then willingness to
make the hard choices inherent in policy reform and comphance with conditionality 1s subverted.

In Ghana the PREP tranche release of $7 mull per yeat 1s about 8% of the primary education recurrent budget The World Bank
m Ghana s providing an average of $13 mull per year from 1994 In Guinea

The case of Nanmibna 1s 1llusirative of the problem conditionalities can cause There a letier of government optimusiic mientions
for mstitutional reform became conditionalities Government s falure to meet all of 1ts expectations - although 1t devoted a

considerable amount of techmcal assistance to document its efforts to meet the conditwnaltties - caused AID to unthhold funds
Government has now requested that AID provide only project support
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This 15 1n contrast to the leverage two or more donors can exert when they co-implement policy-
based programs of assistance based on a genuine national directed reforms

b All of the actors within USAID share the same vision of the objectives of a program of
support, interpret consistently program strategies and conditionality, use the same

language to articulate expectations, and work complementarily to reinforce program
implementation

While this assumption may seem self-evident, 1t 1s worth emphasizing because expenence has
demonstrated that the inconsistent mterpretation of objectives, technical terms and internal
bureaucratic operations have made 1t dufficult for the Agency support to contribute positively to
the implementation of governments’ programs of sectoral reform

c The process of change and the pattern of resource allocation obtained under an NPA
program will continue in the absence of external financing and conditionality

The 1ssue of sustainability boils down to thus assumption Whether or not this hypothesis 1s valid
depends to a great degree on whether or not many of the previously discussed assumptions also
hold For example, 1f the government truly desires change, 1if 1ts objectives are well defined and 1t
has 1dentified the policy options 1t wishes to pursue, and 1if the education sector institutions can
develop the capacity to implement those options, then the odds of this final assumption holding

are greatly increased Where the converse holds, then the Agency’s assumption that NPA can
lead to sustainable reform 1s probably wrong

REVIEW OF LESSONS LEARNED

USAID's increase m financing for basic education, and the shuft to support systemic educational
reform are positive steps for human resource development in Africa Yet, the scale and nature of
the programs have tended to overwhelm Agency and host country capacaity for program design
and management of the implementation of reforms The reahty of Agency funding and
management have meant that there has been relatively little tume for sector assessment, policy
analysis, public participation in policy dialogue or negotiated strategies for reform.*® There has
been a tendency for Agency design teams and governments to claim that a policy reform 1s in
place, and that USAID’s program will simply support that reform, and through conditionalities
ensure that 1t 15 implemented USAID design teams have typically had to carry out assessments
and complete prggram designs in two nussions each of four to six weeks Major gaps in

information exist, but there 1s not tme during the design to remedy this The most serious of
these gaps are

Lack of adequate host-country led sectoral policy analysis, and stakeholder participation
in negotiating reform strategies and planning

40

It should be noted that in many of the couniries natwnal policy reviews and reform were underway prior to USAID s program

design In Nannbua Berun Guinea Ghana and Uganda there were significant national efforts to develop and articulate reform
programs
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Lack of coherent, comprehensive, or accurate tune series of baseline data (by gender and
region) on population, enrolliments and repeaters, academic performance, staffing, material
iputs, financing, and actual expendifures

Lack of orgamizational analyss, assessment of wstitutional capacity, and institutional
reform strategy, linked to personnel policies and ncentrves

Ignorng these gaps at the design stage tends to reinforce the weaknesses of the system ~ Yet
there 15 typically not enough tume for a design team to "fix" them, so they tend to be
underemphasized or ignored Problems then come at implementation when the policy 1s not
supported, the data and systems for monutoring change aren’t there, and the institutional capaaity
for leading reform 1s lacking Specific problem areas that have been noted 1n this review include

ClESs

Policy Context

Program designs neglect careful macro-level analysis The assessment of governmental
economuc, political and human resource conditions and policies, and the mstitutional
capacity to implement those policies, 1s seldom examuined critically in design documents

Design documents often claim that there 1s a sector reform policy 1n place without
analyzing that policy 1ts source, 1ts technical competence, 1ts feasibility, and 1ts leadership
and support

Sector studies and design reflect an agenda, an orientation, a language (agency key words),
and a process that 1s largely donor determined, rather than host-country driven. The
process of stakeholder participation mn critical design strategies and decisions 15 murumized
or excluded due to Agency time pressures

Institutional Capacity

Institutional capacity 1s seldom analyzed in depth Specific weaknesses are addressed in the
design, but the policy 1ssues that contribute to that weakness are often ignored Thus leads
to an umplicat overeshmation of inshtutional capacity to manage reform, and an overly
optimistic scenario for the scale and timung of institutional performance and reform
Institutional development takes commtted and competent leadership, a reasonable
personnel policy, management traiming expertise, and time

USAID interventions focus on national/murustry level policy and mstitutions Thus tends to
reinforce centrism, rather than reform strategies working at the school and commuruty level

Deconcentration 1s often advocated on prinaple, although it 1s NOT a sufficient strategy for
school level reform

Specific areas required for the reform ( strategic planming, budgeting and accounting,
orgaruzational development, EMIS, student assessments, teacher and staff mn-service
trarnung, supervision, curriculum development and matenals design, procurement and
distribution, field research and program evaluation) require considerable techrucal

knowledge, skills and experience, and also need local leadership and ownershup Programs
undereshimate the difficulty and time to achieve thuis

£
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Strategies for developing community/school level reform are not articulated 1n program
designs such measures as local training coupled to incentives/rewards, communty
participation in school support and functiorung, pilot projects on improving instruction with
significant local input in design The consequence 1s that there 1s little attention to the
implementing reforms involving commuruties, teachers and schools

Measuring Impacts/Evaluation

There 15 a lack of measures and indicators 1n place to track policy changes, institutional
and school-level improvements, access, equity, internal efficiency, and learrung

) achievement Building the government’s insthitutional capacaity to acquuire and report these
indicators 1s, when orgaruzational conditions are favorable, at least a three to five year
activity (One-two years to analyze and design system, one-two years to develop and test

system, and collect and process data, one year to analyze and report, assumung sufficient,
capable staff are in place at the outset)

The role of the USAID program in bringing about reform tends to be overemphasized in
relation to governmental and other donor inputs and activities The design thereby tends to
make unrealistic claims about the impacts attributable to USAID mputs The mark of
success for systemic, sustainable change 1s that government takes the leadership,
responsibility and credit for policy change and mnnovation

These weaknesses are the consequence of a rapid expansion by the agency into relatively unknown
terrain - sectoral policy adjustment - on a large scale, in countries where USAID had no prior
sectoral experience They are what might be viewed as the datum for organizational learrung -
experience that can improve continuing support for African basic education

CONCLUSION

Thus critique of USAID's non-project assistance strategy for support to education reform 1s strong
precisely because the strategy 1s worth improving It represents a sigruficant and important
advance on the prior project appioach to supporting education development There are
encouraging examples of where USAID program support has led to educational improvements at
both the systems- and student-levels Our experience with basic education in Africa has
demonstrated that 1t 1s possible to leverage important policy and institutional changes through
NPA That success depends on the degree to which the assumptions and weaknesses described
here are addressed m the relationshup between USAID and the host government, with other
donors, and 1n the design and implementation of the programs

Whether and how the successes at the policy and nstitutional levels are translated mnto changes at
the classroom level, and 1n the desired student outcomes of greater and more equitable access to
better quality education can only be answered in the longer term In the short-term, we have
learned the following lessons about the validity of the NPA approach

. The political and economuc context determunes what an education reform program can
expect to achieve Where government commutment to reform 1s strong and a sectoral
strategy 1s well-defined, NPA works because key policy and mstitutional changes have
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already been 1dentified Where commutment 1s not strong and a sectoral strategy has not
been developed by government, NPA has not worked well and USAID has reverted to
projectized activity in the education sector The analysis of this context should lead to
improved design deaisions when and where USAID should support reform, the choice of
and amount of non-project and project assistance, the type of financing mecharusms, and
the content, structure and management of performance conditions

. Donor collaboration 1n support of a continuous process of policy dialogue for leveraging
reform 1s an effective, and perhaps essential, strategy

. Conditioned budgetary support has leveraged sigruficant changes in resource distribution
within education sectors ,* but whether these new levels of financing for basic education
are sustamnable without continued outside assistance and/or pressure 1s stll an open
question

. Budget allocations reflect government priorities (and/or the pressure of conditionalities
from donors) However for those allocations to result in improved educational services,
mstitutional capacity must be related to reform priorities and strategy Unless the
mstitutions responsible for planning, programmng and expenditure management can
perform these functions, actual use of budget allocations will not correspond to reform

policy priorities  An adequate time frame must be allowed for the development of
mstitutional capacity

. Improving the msttutional capacity of the education bureaucracy at central and regional
levels 1s not an end m itself Increased capacity for planning, budgeting, curriculum design,
procuring, distributing, accounting, etc 1s necessary but clearly not sufficient for education
reform A focus on the school and on more effective student participation and learming

must be addressed explicitly by the reform, and by the process of msttutional capacity
building

. An overall framework of reform 1s needed whuich expliaitly recogruzes that changes at
policy, mnstitutional, and school-commuruty levels 1s a phased process, for which
approprate indicators are needed to track program effectiveness along the way towards
student-level outcomes This process 1s management mtensive, demands on-gomg policy

dialogue with government and donors, and requires substantial techmical assistance for
msttution buillding

Building on 1ts experience with education projects, and 1n response to the dominant themes 1n the
development field and the Agency 1 the late 1980s, USAID undertook a radical shuft in 1ts
approach to supporting education mn Africa The defining characteristics of that shaft focus on 1)
government-led systemic reform, 1) admirustrative, managenal and techrucal institutional capacity
building, and m) central budgetary support The maimn objective of this new approach was to find

a way to assist education systems so that improvements in access, equity, quality, and efficiency
would be sustainable

a

Sec DeStefano and Tietren Budgetary Impact of NPA n the Education Sector A Revtew of Four Countries USAID 1993
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PART 4 Is NPA WORKING? LESSONS LEARNED

To conclude that USAID s non-project assistance approach has indeed led to sustainable
improvements in African education systems would be premature  However, as shown in Part 2,
there 15 compelling evidence that thus approach 1s producing tangible results The durability of the
gains 1n access to and quality of primary education already manifested 1n some countries will
depend on the success of efforts to build the capacity of the responsible African institutions It also
depends, as does development in general in Africa, on the success of macro-economic adjustment
in laying the foundation for sustainable growth in African economies Increases in the finanang of
non-salary inputs for basic education, a principal aspect of USAID-supported reforms, will be
partially offset by gains in efficiency anticipated from better management of resources and a better
functioning education system However, the sustainability of greater resource allocations and
expenditures for primary education 1s ultimately hostage to overall economuc performance,
responsible public sector management, and the mamtenance of basic education as a prionity sector
Many of USAID’s, and other donors’, general efforts in Africa are geared towards addressing the
first two of these constraints The non-project assistance approach to supporting basic education
has perhaps had 1ts greatest success in addressing the third Furthermore, the sustainability of the
reforms being supported with NPA 1s equally contingent on USAID’s ability to sustain 1its
commutment to this new approach as 1t 1s dependent on these factors
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